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AUTHOR’S NOTE

: TH1s book is intended to be rather a study of main lines of
policy than a wark of reference. Accordingly 1 have not
attempted to give data on exactly the same points for each
colonial area, but have concentrated on the fuller treatment
- of those which seemed most significant and on which the
information available was sufficiently full to make an estimate
of their significance possible. Certain essential facts and
statistics have been collected in appendices for purposes of
comparison. For other such data the reader is referred to
Mr. R. L. Buell's The Native Problem in Africa, and (on labour
questions) Major G. 8t. J. Orde-Browne’s The African Labourer,
both works to which I am much indebted. The very important
Report of the 1935 Commission on Emigrant Labour from
Nyasaland was published too late for its contents to be

included in the section on that territory.

I have to acknowledge the help given to me in the collection
of data by Miss Pauline Blackmore, and the kindness of the
Rockefeller Research Committee of the London School of

" Economics through whom her services were made available
to me. _

I should like also to express my gratitude to the staff of

the Colonial Office Library for their ever-ready help in the

pursuit of official documents,
LUCY MAIR.

Lonpon
June 1936
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Native Policies in Africa

CHAPTER I

ERRATA.

Page 45, line 18, for “independent” read “interdependent.”
Page 79, line 29, ,, “1912” read “1902.”

Page 88, line 1, ,, “981" read “939.”

Page 88, line 6, ,, “130-160” read “130-150”

Page 103, line 22-3, ,, “just under two ™ read “ twenty-four.”
Page 108, line 28, ,, “19921" read “91.”

Page 2923, line 19, ,, “75,000” read *750,000.”






Native Policies in Africa

CHAPTER I
EUROPE'S TASK IN AFRICA

“ Empire-consciousness”’ in the Post-War Eva—The post-war
period has seen among all the nations which have possessions
_in tropical Africa a great increase of public interest in the
‘affairs of those territories. The conception of her colonies as
an assured source of cheap raw materials, and market for the
manufactures of the metropolis, only took firm root in France
as her politicians began to look round for means of restoring
the economic losses of the War, In Belgium the change from
the Free State regime in the Congo had hardly time to make
itself felt before 1919, and the intensive exploitation of her
colonial empire began only about 19z0. For Portugal
modernization of the colonial system, in the sense of the active
development of communications and encouragement of the
cultivation of crops for export, has had to wait even longer,
The necessary concomitant of such economic development, the
creation of “Empire-consciousness” by popular propaganda,
has had its counterpart in Great Britain in the Wembley
Exhibition and the activities of the Empire Marketing Board.
The Critical Attitude towards Colonial Policies—In Britain,
where the admonition to think imperially was uttered a
generation earlier, public interest is beginning to take a more
critical line. In 1919 the conviction that this country was
uniquely fitted by Providence to bear the White Man’s Burden
no doubt accounted satisfactorily to the man in the street for
the cession of the German colonies; though even at that time
Mr. Leonard Woolf had pointed out that the need for a new
system of control over colonial administration arose not from
the alleged atrocities of Germany but from defects common .
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NATIVE POLICIES IN AFRICA

to all existihg systems.* Certainly that ccssion could only be
justified if it resulted in a demonstrable improvement in the
administration of the areas concerned; and while the actual
distribution of the Mandates obviously represents not a dis-
interested desire to see them in the best hands but the satisfaction
of annexationist claims, the terms on which they are held, and,
still more, the interpretation placed by the Permanent Mandates
Commission on those terms, represent a deflinite reorientation
in the theory of colonial government. The practice of the
Commission demands more than lip-service for the principle
of trusteeship, and the standard which is set by its discussion
and criticism of administration in the areas under its super-
vision must be taken into .account by a colonial power which
has declared that it regards that principle as equally valid in
other areas under its control.

In this country, as a matter of mere historical development and
longer experience, and not of any inherent ethical superiority,
public opinion has passed beyond the stage where it accepted
as automatic and inevitable the connection between intensive
economic exploitation of tropical territories and the advance-
ment of their inhabitants, Dr. Norman IL.eys’ criticism of
policy in Kenya first aroused a widespread public interest,
which has been kept alive by the long series of debates on
the desirability of a closer administrative union hetween Kenya
and the neighbouring territories, and whose extent can be
measured by the general indignation that was expressed in
1932 at the decision to amend the Kenya Native Lands Trust
Ordinance in order to allow gold-mining to be undertaken in
the Kavirondo Reserve. The result is a growing conviction—
not of course confined to this country, though elsewhere it has
not penetrated in the same way to circles which have no direct
interest in colonial questions—that the responsibility of a
‘colonial power for its subject peoples involves something more
than sifmply facilitating their introduction to European enter-
prise, and that this process, so far from being purely beneficial,
crestes its own peculiar problems, for which satisfactory
golutions have yet to be devised.

o Y Bompire and Commerce in- Africa, p. 258,

2



EUROPE’S TASK IN AFRICA

The Real Problem of Culture Coniact—Yet the nature of the
problem has not so far been clearly grasped by many of those
who are most anxious to see it solved in accordance with the
best interests of the African peoples. Some, turning in distress
from the locations of Johannesburg or the native quarter of
Nairobi, or from some account of the dlsmtegratlon of African
family life, say: ¢ Let us give Africa only that in our civilization
which is good,” or even, “ Let the Africans be free to reject
what seems to them to be unworthy of imitation in our ways.”
Others hold that we have deliberately withheld from the
African, in order to perpetuate our domination over him, those
gifts of our own culture which could have enabled him to rise
to our level—an education equal to that which we give our own
children, and the opportunity to control his own political life
through those democratic institutions which some of us still
claim as civilization’s greatest achievement. Almost all accept
it as the starting-point of argument that there are certain respects’
in which European civilization is undoubtedly superior to any
other, and that it is a positive duty to spread its superior
clements through all those regions where European domination
extends.

In all these views there is an element of truth, but all fail
to grasp the essentials of a problem which is not one of point
of view, of more or less liberal conceptions of fair play, but
of the objective analysis of facts. In the debates which rage

.over policy in Africa, the partisans of economic interest and
of disinterested humanitarianism alike focus their attention upon
what ought to be to the exclusion of what is. Both sides are
convinced that the policy which they advocate must produce
the best results, but neither, so far, has paid much attention
to the effects which policies now in operation do produce.
Nor could they do so; fo1 the necessary knowledge is in most
cases not available,

The Contribution of Social Anthropology—The study of social
anithropology has of recent years devoted especial attention to
the problems which arise when a human society is invaded by
an alien culture at a far more advanced stage of development.
Analysis of these situations, in which the contact of culturcs

3



NATIVE POLICIES IN AIFRICA

presents itself in a particularly dramatic form, must be of
extreme theoretical importance in the light which it can throw
on the procesges of cultural change and assimilation in general,
It is also, surely, indispensable to persons who make the
direction of such change their aim.

The study of human culture along the lines first traced by
Professor B. Malinowski in the functional theory of anthrop-
ology throws an entircly new light on the problems of colonial
policy. The interpretation of culture as a mechanism of
co-operation for the satisfaction of social needs, in which every
element is linked with and conditioned by the rest, implies the
necessity of giving more serious consideration to the indigenous
institutions of uncivilized - peoples ‘than has wusually been
accorded in the past.

So long as it was assumed that all native tribes lived in a
condition of chaotic savagery which they themselves found very
disagrecable, it was easy to regard the ultimate triumph of
civilization with its obvious advantages as assured, and to look
on any resistance as a mere temporary difficulty which would
vanish when the natives learned to take the reasonable view,
I should not maintain that this comfortable belief was by any
means obsolete now. It has guided throughout, for example,
the attitude of the Kenya Government to the visible dislocation
of native life in the Kavirondo Reserve by the establishment
of a mining township at Kakamega, in its very heart. The Times
Nairobi correspondent, in an article which forecast a further
exteénsion of prospecting, wrote:

“The problem of settling families among their neighbours
may possibly involve some readjustment of ideas among the
natives concerned. . . . There is .no reason to suppose,
however, that the natives will fail to realize that the situation
-which has arisen is something quite outside the scope of
native law and one which must be dealt with on an entirely
different basis.”

Of course the natives will realize, as they have had to realize
over and over again within the last two generations, that they
are confronted with.a situation entirely alien to their experience.

- But it is expecting a good deal of human nature to. assume that

4



EUROPE’S TASK IN AFRICA

this recalization will cause them to make the modifications in
their economic organization, in their methods of owning land,
in the system of mutual ties which regulate individual relation-
ships, that would be necessary for an arbitrary redistribution of
the inhabitants of a densely populated area to be carried through
without throwing the whole social organization badly out of
joint. I say nothing of the manifold transformations that would
be required in order with any degree of success to harmonize
the life of a people practising agriculture at a primitive level
with the labour demands of a European industrial enterprise.
It shows a complete failure to understand the nature of human
soclety to suppose that it can assimilate foreign elements which
are unexpectedly thrust upon it by some such happy process as
is open to the oyster.

The juxtaposition of two civilizations creates its own problems
which require a special technique for their solution. Of course
the conatct of cultures has happened before. We are constantly
reminded of the part that it has played in the development of
Buropean civilization, and the backward condition of the peoples
of Africa is ascribed, in contrast, to the absence of external -
stimulus. It is obvious too that no social change can come
‘about without some dislocation of an existing system, and no
one would be so foolish as to argue that for that reason all
changes must be deplored. But the peculiar position of African
society today arises from the rapidity and extent of the changes
that are being forced upon it by powers which it is unable to
resist. Changes initiated from within rarely, in the nature
of things, produce a complete break with the past. The most
radical of reformers is himself a product of his own society,
and takes for granted those aspects of his environment which
he is not actually engaged in modifying. Moreover, he is
expressing a desire for change which has been felt by some at
least of his fellows. Such reforms, whether they achieve their
object or not, are part of the process of continual adaptation in
which social évolution consists.

The methods of colonial powers have in the main been
characterized by a complete unawareness of the existence of
such processes of adaptation, or of any relation between social

5



NATIVE POLICIES IN ATRICA

institutions and the circumstances for which a given social
system has to provide. They have been actuated by an un-
questioning belief in the inherent superiority of British justice,
la' civilisation  frangaise, Christianity, the dignity of labour,
individual enterprise, the ability to utilize natural resources to
the full, over any other form of government, education, religion
or economic organization, and they have set themselves to
impose the institntions of which they approve on all the peoples
over whom they exercise authority. They have been indifferent
to the nature of the societies which they thus determined to
transform, except in so far as they indulged in practices like
sorcery or head-hunting which had to be suppressed, have not
paused to consider whether the institutions which they found
were actually inadequate to the needs of the people who
evolved them, and in the one direction where it was of vital
importance that a satisfactory adjustment should be made——
in the response of African society to the new economic forces
which colonization has brought with it—they have concentrated
entirely on assisting the process of penetration and left the
result to take care of itself. Bringing with them a culture
separated by centuries from that to which it is introduced,
they have sought to substitute for the evolution by which they
themselves reached it a series of strokes of the pen. They
‘have attempted to mould a material of which they were ignorant
into a form determined without reference to the ends which it
would have to serve.

Rational Control in Human Development —The deliberate
manipulation of human society is a task which it has been left
to this generation to undertake. It is the essence of that * sacred
trust ”* which colonial administration has been recognized to be,
~ Of course it cannot be performed under laboratory conditions.

The largely irrevocable mistakes of the past, the constant
pressure of influenceés which no government can control, the
demands, often misguided, of the people themselves, must be
accepted as data in the problem as it confronts the administra-
tions of today.  What they have to do is to envisage native
development not as a process which must eventually culminate
" in the adoption of European institutions, but as a series of
6



EUROPE’S TASK IN ATFRICA

adjustments to the new circumstances which native socictics
are being called upon to face. The criterion of policy therefore
should be not any vague general principle, but an estimate of
its results in terms of such a development, based on a knowledge
of the structure of the society concerned, of the inter-relation
of its various elements—government, family life, economic
organization, religion and magic—which can indicate the
directions in which an innovation will cause dislocation and
create a need for readjustment.

It would be futile to envisage as an ideal the regulation of
human affairs by the dispassionate application of scientific
principles. The material is too intractable, and, in the con-
ditions in which modern government is carried on, decisions
of policy are less often the result of a considered plan than
of a more or less fortuitous combination of circumstances
which makes action of some kind imperative, and are seldom
uninfluenced by pressure from conflicting interests. Yet even
in these conditions, the existence of an objective criterion of
policy can be of some value in determining the nature of the
compromise that will eventually have to be made. For colonial
governments the data on which to base such criterion will be
supplied, as I have suggested, by an analysis of thc process
of culture contact. To be equipped to meet the situations
which this process creates is as necessary for such governments
as it is to command the services of engineers, agriculturalists or
public health experts. For most of them, however, the
realization of that necessity is still in the futuré, and the
indiscriminating dissemination of ¢ civilized institutions ”’,
assumed a priovi to have an intrinsic value, is being pursued
nearly all over the world.

This study, therefore, will only to a very slight extent
describe measures deliberately designed to counter the dis-
ruptive effect which European contact has had upon African
society. Its aim is to describe the theory and practice of the
various Powers which govern territories in tropical Africa as
they are at the present time, and it must deal with policies
dictated by other conceptions of trusteeship than that which
I have tricd to outline. In many cases it will not be possible

7



NATIVE POLICIES IN AFRICA

to discuss in detail the results of different policies, for their
results have not yet been sufficiently investigated, and at best
one can conjecture what they are likely to have been from
such general knowledge of comparable situations as is available.
Within these limits, however, the treatment of the subject will
be governed by the principles that I have set out; it will
attempt to discover what the various governments in Africa
are making of the African.

The Major Problems of Policy.—Before embarking on a
description of the methods followed in different territories it
will be as well to understand what are the major points of
policy which any African administration has to decide. First
and most fundamental of all is its attitude towards European
settlement and European enterprise, for on that every other
aspect of policy depends. If government is to take upon itself
to encourage colonization it must undertake to provide the
facilities which make colonization worth while—Jland for
cconomic development and labour to work it. In practice
these considerations will come to dominate the outlook of the
‘administration, and its aim will be envisaged as the creation
of a community in which Africans are willing to work for
Furopeans So great are the difficultics of accomplishing this
aim that little attention can be spared for the development
of African life in any other direction, In Kenya, indeed,
such an attempt has been suggested, and there the *‘dual
policy” of encouraging independent native production side by
side ‘with European enterprise has not come much nearer
practical expression than its enunciation in a White Paper.
This is an issue on which no compromise is possible. An
African tribe can be made into a reserve of labour or a com-
munity of independent producets, but not both.

The attitude towards actual colonization is to a certain
extent dictated by climate, for it is generally assumed that
Europeans cannot live permamently in tropical Africa at a
 height of less than 4000 feect. Only in the east of Africa, and
in ‘the Portuguese territory of Angola, is there sufficient area
of land above this height to make possible any question of
“establishing a colony of settlement comparable to the British

8



EUROPE’S TASK IN AFRICA

Dominions. Kenya, Tanganyika, the Rhodesias and Nyasa-
land arc the areas for which such a possibility is discussed.
Both in the mountains of West Africa and the small portion
aof the Belgian Cango which runs up to the Nile-Congo water-
shed white settlement would be possible, and has to some

extent been encouraged, but geographical conditions alone -
would prevent these areas from even being more than 1slands v

in a predominantly African sea.

Territories of Colonization.—A policy of intensive European
settlement creates its own special problems, for whenever there
is a. numerous white community it eventually dernands the
right to control its own affairs—a right which must carry with
it control over the destinies of the native population. Here
the interprétation of the principle of trusteeship . becomes’ a

matter of ‘bitter controversy. Can the immigrant community

Be associated in the trust, as the British Government has .
declared is possible in Kenya, and a just balance still be held :

between native and non-native interests? Does the paramount !

duty of trusteeship make it impossible to grant self-government
to the I'uropezm population until the distant date when the
native communitics are capable of sharing in it? Or can some
middle course be found?

" But even wherc permanent white settlement is out of the
question, a demand has always to be mect for the allocation to
Europeans of large areas of land for economic exploitation,
whether by the cultivation of crops for export, the collection
of forest produce such as rubber, ivory and, more recently,
palm nuts, or for extracting the minerals of whose existence
in the African soil no one was aware till the scramble for
possession was over. This demand at once raises the question
how the land is to be partitioned between the native inhabitants
and the newcomers. Are native rights to be respected, or
must they give way before the right of conquest, the coming
of a more advanced system of ideas with fegard to land tenure,
or the moral right to undeveloped territory of those who can
make the best use of it? Is the distribution to be made according

to needs, and in that case, shall the first provision be that

native requirements are met or that no hindrance is put in the
9



NATIVE POLICIES IN AFRICA

way of European expansion? Is the area estimated as nccessary
for native requirements to be demarcated and the rest thrown
open for settlement, or, on the other hand, is the area available
for settlement to be restricted to regions where there is no
possibility of over-population? T'he history of many an
African territory could be epitomized in the answers which
have been given to these questions.

After the demand for land comes that for labour. In no part
of Africa has the native, in the initial stages of contact, gone

‘willingly to work for wages. He has his own occupations,

which provide him with the satisfaction of the needs and
desires of which he is aware, and in which he is keenly interested,
and the suggestion that he should abandon these to undertake
a kind of work which he does not understand, at a distance
from his home, for a payment in money for which he has no
use, does not commend itself to him. Ile has thercfore in
some way to be persuaded to give that co-operation without
which the material development of the colouy, and the conse~
quent increase in prosperity for everyone in it, are impossible.
Here it is for government to decide to what extent, and by
what means, it is justifiable to put pressure on native populations
for this purpose. There is no government which has not
regarded. taxation as having the incidental advantage that it
obliges the natives to engage in some kind of work by which
they can raise money. Some go no further than this, and leave
the native entirely free to choose his own method of meeting
the tax. At the other extreme is the policy which openly
applies compulsion, either by recruiting labour for plantations
or by the system of forced deliveries of wild produce that was

‘practised in the old Congo Frec State. Intermediate between

these two methods are others which shade off from persuasion
to compulqlon, and those means of indirect compulsion which
consist in penalizing natives who have not worked for European
employers or making it impossible for them to meet their
obligations in-any er.way. . Such methods are, for example,
exhortations, often accompamed by threats, to go out to work

. ‘pronounced by government officials, pass and vagrancy laws
- which make it dxfhcult for a man 'to leave his reserve except in

. 10



EUROPE'S TASEK. IN AFRICA

secarch of work, and render him liable to arrest if he is found
outside it and is not cngaged in European employment, the
obligation to perform labour on public works from which he
can obtain exemption if he has been in employment for a,
stated period, increases in taxation frankly imposed for this
purpose, or prohibitions against growing certain crops. :
On the attitude towards the encouragement of European
enterprise depends very largely the policy pursued with regard
to the recourse to compulsory labour which is generally admitted
to be sometimes necessary. There are cases where government:
could not be carried on at all if an official was not empowered
to requisition porters to carry his goods over roadless country.:
Again, sometimes a piece of enginecring construction—a road'
or a bridge—must be completed at high speed if the rains are
not to destroy the whole of the dry season’s work, or immediate
action is called for against plague or locusts. In such circum- .
stances it is generally recognized that the authorities are justified .
in requiring compulsory labour as a last resort. 'The con-
ditions on which recourse to compulsion is justifiable were
defined in a Convention adopted by the International Labour
Conference in 1930 as follows: the work must be urgent, it
must be of important direct interest to the community called
" upon to undertake it, it must not impose too heavy a burden
on them, and the supply of voluntary labour available must have
been found to be insufficient.
~ DBut these limitations are not accepted by all governmients.
Even where they are recognized in theory, the conception
of what is directly beneficial to the community can be stretched
to cover works whose anticipated result will -be simply an
increase of revenue to the territory, from which, it is argued,
the native community is bound to profit. Hardly any African ,
railway has been built without compulsory labour, and of very
few of the existing lines cotild it be said that they primarily
serve the needs of the native producer. The French Government
expressly rejected the Forced Labour Converntion on the
ground that it prohibited what they regard as an indispensable
means of carrying through the public works necessary to the
. economic development of their colonies. And while there is
Iz
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no inherent logical reason why a government which approves the
canscription of labour for publit. works of all kinds should also
allow it for the benefit of private enterprise, it is in fact the case
that in colonies where such conscription is freely used commercial
enterprises expect to be able to call on government for assist-
ance at times when there is an exceptional demand for labour.
Development under Indivect Rule—The alternative to the
furtherance of European enterprise is the economic develop-
ment of the colony through the agency of the native “working”’,
as Lord Lugard has put it, ‘““in his own time, in his own way,
for his own profit and with the assistance of his family.”?
This system is generally known as Indirect Rule, though the
name, literally interpreted, only describes a single element, and
that perhaps not the most significant, in the policy which was
initiated by Lord Lugard in West Africa and developed with
such striking results by Sir Donald Cameron in Tanganyika.
Its makers themselves now describe it by other phrases, and
such terms as ‘‘association’’, “parallel development” and
' co~operative devolution™ do suggest better the principles on
which the system is based, but none of these has succeeded in
displacing ¢‘Indirect Rule’ in current parlance, and if the
essential characteristics of this policy are clearly understood,
there is no harm in calling it by the most familiar name.
"The basic aim of the Indirect Rule policy is the development
of an African society able to participate in the life of the modern_
world "as a community in its own right. In territories where
it is followed government does not accept the encouragement
of \European enterprise as a duty, but judges its value in the
light “of the contribution which it can make to African develop-
ment. The cthier aspect “of Indirect Rulé-“the preservation
of African institutions where the needs of the Africans them-
selves do not call for their modification—is almost a natural
corollary of this attitude towards European penetration, for it
is only where government is committed to its furtherance that

~ the far-reaching measures of interference with native life become
necessary which have just been described,

.. -1 Educdtion and Race Relations,” Fournal of the African Society,
January 1933.
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EUROPE’S TASK IN AFRICA

Under Indirect Rule the land of the territory is recognized
as the property of the native tribes, and, though alienation is
still permitted, the ruling principle is always that such alienation
must produce beneficial results to the native community and

must be accompanied by adequate compensation. Neither the

wholesale transference of native populations nor the curtailment
of their reserves to dimensions which make them unable to
gain subsistence by their accustomed economic methods are
permitted under such a system, Village life on the lands
protected by the ancestral spirits, work organized through
traditional systems of co-operation and fitting into the accus-
tomed rhythm of alternating effort and recreation, by methods
improved, perhaps, not under the strain of necessity but through
the incentive of increased returns, become the bases of an
economic development, which, if properly guided, can be
integrated into the structure of an African society instead of
remaining an external disintegrating force.

In most of the. territories governed by Indirect Rule there
is, in fact, little Turopean enterprise and consequently little
demand for wage-labour—a fact which may be explained by
density of population, but which does suggest that where

native interests are effectively safeguarded there is not found .

to be much land available for alienation. The failure of Lever °

Bros. to obtain from the Gold Coast Government facilities
which seemed to them adequate, and their transference of their
palm-oil industry to the Belgian Congo, is perhaps significant.
In Tanganyika; however, considerable alienations of land had
been made by the previous administration, and, while some
areas are now closed to further settlement, there are others
where it is held that European colonization can still be increased
without prejudice to native interests. Ilere, therefore, the
demand for labour does arise. But governmental action with
regard to it has aimed not at making alternatives to wage-labour
difficult or impossible, but at increasing its attractions by
establishing a, high standard of conditions on plantations, by
providing transport facilities, building rest-houses on main
routes for labourers travelling on foot, and so forth. 'In this
territory careful and detailed studies have been made of the
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NATIVE POLICIES IN AVFRICA

effects of wage-labour on the various tribes; studies which,
it is true, do not dispel all doubts as to the possibility of
reconciling the periodic exodus of a large proportion of the
adult men of an African tribe with its development as a
community to 2 higher cultural level, but whose merit lies in
the spirit of objective inquiry in which they were carried out.
The abolition of the Labour Department, which put an end
to this work, has been one of the worst pieces of mistaken
. economy indulged in by any colonial government of recent
* years.

The element in the Indirect Rule policy from which it
takes its name is the maintenance .in their pomtmn of the
authorities recognized by the native population, as the basis
of development of a native administration fitted to perform
the functions of a modern government, This too is evidently
an essential feature of a system which makes the evolytion
of African society its aim. Iere too one might say that only
the exigencies of European enteiprise have made necessary
the supersession of the traditional authorities by government
agents appointed from outside. Only where government policy
is constantly at variance with the interests and desires of the
native population does it become necessary to enforce it through
the orders of aliens. Elsewhere, despite one or two notorious
cases—notorious just because of their infrequency-—where chiefs
have proved unequal to their new responsibilities, the gain in
continuity of development, in willingness of the native popula-
tion to accept mew measures, in their respect for authority
and confidence in justice, has more than outweighed the
disadvantages of a certain inefficiency in the initial period.
The mere requirement of an organization of competent native
-officials has never necessitated the destruction of recognized
authorities.

This is-the aspect of Indirect Rule which has met with
most criticism, most imitation and most misunderstanding.
It is assumed that the whole system consists in this and this

. only, and an advance in policy is thought to be achieved when
1 an official who is a .mere mouthpiece of the alien authority is
iselected from:the ruling house rather than from the ranks
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EUROPE’S TASK IN AFRICA

of government clerks, or when native councils which have no
particular standing in the eyes of the population are set up to .
give formal endorsement on behalf of their tribes to policies' |
decided upon by government. Elsewhere the colonial power ;
is thought to have done its whole duty when it has confirmed
the position of existing authority, even if it has disregarded
altogether the changed circumstances which call for modification
in its privileges and functions. In the very region where
Indirect Rule was invented, it now meets with the criticism
that it merely perpetuates the domination over its subject
peoples of what was already an alien oppressive authority.
Elsewhere the system is represented as perpetuating antiquated
institutions and retarding the progress of peoples already fit to
adopt a more advanced civilization.

Both imitators and critics have taken for the essence of the
system a single feature of it which, reproduced in isolation, can
have practically no effect on a policy directed in all other
matters to the destruction or wholesale transformation of native
society or to the furtherance at all costs of non-native interests,
while, on the other hand, a change in this one respect could not
set right what is wrong where the system has been misapplied.
The real meaning of Indirect Rule cannot be summed up in
the phrase, “Find the chief”. It consists in an understanding
of the structure of native society and the interrelation of its
parts, which precludes the possibility of assuming that it can
be suddenly modernized from the outside, and at the same time
reveals the points at which changed circumstances. call for
readjustment, and the bases on which necessary innovations
can be firmly established. ’

The Aims of Native Education.—The last important point on
which policy has to decide is what are to be the aims of
education and the treatment accorded to its product. Here
again the answer depends very largely on the presence or
absence in the colony of European economic interests. Where ;
the main preoccupation of policy is with the demand for
labour, the type of education favoured by Govérnment tends to’
concentrate on developing the kind of skill that will be usefuli
to the employer, while neglecting such crafts as could have a

15



NATIVE POLICIES IN AFRICA

value in improving the material basis of village life and
deliberately avoiding teaching of a type which might make the
pupil aspire to a higher place in the social scale. It is “voca-
tional”’, not in the sense that it looks to native life and the part
which superior knowledge and skill could play in its advance-
ment, but in that of an eundeavour to train natives for just
those few vocations in which there is a place for them in the
European community. Thus natives may do well as engine-
drivers in the Belgian Congo or as compositors in Nairobi;
but as soon as the European population is large enough they
begin to come into competition with its least efficient elements.
The “Poor White” problem arises, and the European standard
of living has to be protected by the exclusion of the native
from the exercise in European surroundings of crafts for
- which there is no place at all in his own rescrve, That all
education in such territories is not confined to producing an,
eflicient proletariat is due partly to the share taken in it by
missionary societies, partly to the enunciation-—as regards
British policy—by the home government of principles which
are constdered by them to be of universal application,
Elsewhere education does make its avowed aim the develop-
ment of all the native’s powers to their fullest capacity, but the
form which that development should take is still a matter of
much controversy. Indeed, there is no direction in which
less application has been made of even the available knowledge
of native society. Education has up till now been taken to
consist in the imparting of a certain quantity of knowledge
: congidered to be intrinsically wvaluable. In French territory
the French language and literature, French history and the
characteristics of French institutions, are regarded as the most
! important subjects of education., In English colonies there has
" been less insistence on a spread of English culture which would
be inconsistent both with Indirect Rule and with the policy
of European settlement as it has been outlined. Here, however,
owing to the practice which has been widely followed of leaving
education. to missionary activities, religious teaching takes up
. 4 proportion of the curriculum greater than would be allotted
to it at home. In East Africa, through the influence of Professor
16
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Julian Huxley, elementary biology has now become popular as "

a means of encouraging both greater attention to hygiene and
a rational attitude towards phenomena which are at present

ascribed to supernatural causes. In all colonies the standard

of achievement in higher education is set by the examinations
recognized in the home country.

Only in one or two African territories has there been any
attempt to envisage education in its bearing on the needs of
native life, though this conception of its aims is beginning to
spread. At present the educational system of the majority
of colonies aims at rendering the educated individual superior
to his community, not at making him a more valuable member
of that community. It assumes that the knowledge which he
,acquires at school will enrich his life by broadening his mental

outlook. In a very limited sense this is true. The intelligent

native is intensely interested in what is going on in the world
outside his village or tribe; he is eager to learn as many facts
of present-day importance as he can, Whether the past history
of other peoples than his own appeals much to him is doubtful;
but it is almost certain that imaginative literature, so far from
developing his msthetic feelings, leaves him entirely cold. It
does enrich the African's life to enable him to read the news-
paper; but the English language conceived as a key to the
treasures of Shakespeare and Milton is wasted on him.

The “humanistic’’ contempt for “vocational” education is
reasonable enough so long as what it condemns is a training
whose sole end is conceived as that of increasing the market
value of the product. Yet this is in fact the effect of a literary
education on the average African. He prizes it not for its own
sake but as a means of obtaining a highly-paid job in some
town; and if he fails to do this he is no better equipped for
life in the village than if he had never been to school at all.

A remodelling of the whole of African education to bring it

into close relation with African life is one of the most urgent
and difficult tasks of current policy. ‘
While a system of education devised in this spirit would no
‘longer serve as exclusively as the present one the needs of the
minority who are destined to follow a profession in European
B 17



NATIVE POLICIES IN AFRICA

or Europeanized surroundings, provision has to be made also
for them. Towards them, again, different attitudes can be
observed in different colonies, though one could hardly go
so far as to speak of policies deliberately adopted. 'The
extreme case is that of South Africa, where it is simply
impossible for the educated African to practise any of the
professions for which he might be qualified. Elsewhere French
~and British colonies present a striking contrast. The French
carry to its logical conclusion the principle that French citizen-~
ship is the right of all who merit it by adopting French civiliza-
* tion. If their policy has given too little thought to the intcrests
" of the majority who do not reach this standard, at least it provides
a place in the social scheme for the small number who do.
- They do not abandon their own mode of life and cut themselves
off from their own community, only to find that Iuropean
society excludes them from any participation in its life beyond
what goes with the exercise of their profession. In the British
colonies, on the other hand, though the existence of native
barristers, clergymen, doctors, politicians and newspaper
editors may be accepted and no obstacles put in the way of
their pursuing their avocation, there is a rigid social cleavage
between them and European society, British preoccupation
with the preservation of tribal institutions, coupled with a
tradition of racial superiority bred of two centuries in India,
tends to make of the educated native a thorn in the flesh, a -
complicating factor in a situation which should have developed
otherwise. Hence the intense suspicion of the British Govern-
ment among the Europeanized natives of West Africa and their
inability to see in the Indirect Rule system—which is no longer
applicable to themselves—anything but an instrument of British
domination, Yere is another problem which has never yet
been squarely faced.
These considerations may be said to constitute the salient
data of the present-day problem of the development of African
life. The object of this book is to describe the theory and

practice of the various administrations concerned with regard
to them.
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CHAPTER II
THE WHITE MAN’S COUNTRIES

It has been pointed out that, apart from Abyssinia and Portu-
guese Angola, all those parts of Africa which contain large areas
thought to be climatically suitable for permanent settlement
by Europeans are under British control. Of these territories
the Union of South Africa lies altogether outside the tropical
zone, and while it contains hot and unhealthy regions, the
greater part of it indubitably satisfies the necessary climatic
conditions, Within the tropics it is generally held that Euro-
peans can reside permanently, and bring up children, at any
height above 4000 feet. It is not yet by any means certain
that the combination of altitude and tropical sun has no injurious
effects, but that there are none is an article of faith with most
Europeans already established there. Of the four territories
which contain considerable areas of highland, Kenya, Tan-
ganyika and the Rhodesias, all but Tanganyika follow a policy
directed primarily towards the encouragement of European
settlement with a view to the ultimate attainment of responsible
government—this has already been achieved in Southern
Rhodesia—on terms which will maintain the European popula-
tion in a dominant position, while the natives continue to supply
the manual labour necessary to its existence. Although the
Imperial Government has more than once declared, with
~ reference to those African territories which are still Crown
Colonies, that in case of conflict the interests of the native
population must be paramount,! difference in practice between
independent South Africa and Southern Rhodesia and colonial
Northern Rhodesia and Kenya is one of degree rather than
of kind. ‘
1 Cmd. 1922 of 1923, Cmd. 3573 of 1930.
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-~

I. Souru ArRica

Only in South Africa, however, can a historian write several
hundred pages before coming to the section on ‘‘ the natives.”
Only in South Aftica could a farmer refer to the natives as “the
curse of the country”. Only there could anyone dare to write
without a blush, “The conception that native policy should
be determined in South Africa by the people of South Africa
as a whole may be said to have prevailed,”” * or the Minister for
Native Affairs remind a Native Conference that ‘“this being
a constitutional country after all the final say rests with {the
Europeans]”.?

Hawing it Both Ways~—Ia South Africa policy represents the
determination to have it both ways pushed further than anywhere

. else on the African continent. The native is to be “segregated”’
from the European sufficiently to prevent his stealing stock, but
not enough to prevent his *coming out to work”, "L'he native
is to be forced to abandon such barbarous practices as the
giving of a bride-price for his wife—till someone points out
that the need to acquire cattle for lobola is a valuable stimulus

ato “work™. The native is to ““progress”™ far enough to want
to buy European goods, but not far enough to have ideas about
parliamentary representation. He is to be educated enough
to be “industrious®, but not enough to be ‘“cheeky”. Ile is
}Q become an efficient manual labourer, but he is not to under-
#%ell the unskilled European. He is to have enough land to
save him from destitution, lest he should be driven to crime as
a means of livelihood, but not so much that he has no need
to “work”. The principle of the freedom of contract is invoked
against proposals to raise his wages by legislative action, but
not against measures making it impossible for him to live without
working for wages.® IHe is to be protected from the dangers
of inter-racial animosity by a policy which shall scrupulously
avoid any measure that might be unpopular with the Europeans.

1. Hofmeyr, South ‘Afrz'm, p. 157. (Italics mine.)
? Report of Native Affairs’ Commission, 1929-31.
3.See the Report of the Native Affairs Commission, 1903—§, par. 370.
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The nemesis of all these mutually contradictory desires is the
condition of the “Land of Good Hope” today.

Historical Influences.—The development of South African
native policy has been complicated not only by the conflict
found everywhere between native inclinations and European
needs, but by the conflicting interests of different groups of

Europeans, by thé" fact that in different” circumstances the
same intercsts demanded diametrically opposite measures, by
wide variations in the attitudes of successive Imperial Govern-
ments and the personality of their representatives, by the
fundamental divergence of views between Downing Street and
the Dutch population as to the relationship between black and
‘white, and by the historical accident that the trek-Boers when
they left the Cape Colony founded not one but three Republics,
one of which—Natal—was early annexed by Great Britain.
The federation of the four colonies led to a certain assimilation
of their legislation affecting natives, though there remains the
complicating factor of the three Native Territories of Swaziland,
Basutoland and Bechuanaland, for which the Imperial Govern-
ment is still responsible. Basutoland and Swaziland form
enclaves within the Union. Despite the principles which
theoretically govern the administration of mandated areas, the
legislation of the Union is applied without modification to
South-West Africa.

In the early days of the colonization of South Africa the
direct contact of the colonists was with the Bushmen and
Hottentots. 'The early farmers looked for labour to im-
ported slaves, while the Bantu were regarded primarily as
cattle-thieves against whose depredations the colonists must be
protected. In the Cape Colony various measures were adopted
to this end at different times. Their common feature was
the progressive extension of boundaries behind which the
Bantu were pushed back. At one time an attempt was made to
leave a belt of territory as a “neutral area’ between the bound-
aries of black and white; at others the frontiers were planted
with farmers who accepted land there in return for the duty of
turning out on ““ commando’’ against stock-thieves. Demands for
‘compensation, often exaggerated, more than once provoked wars.
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Cape and Transvaal DPolicies—The perpetual northward
migration of Boet farmers, which from 1836 onwards had in
it an element of political defiance of the British Government,!
led to the foundation of two independent Republics, the
Transvaal and Orange Free State, based on conceptions of
the relation between black and white fundamentally different
from those of Downing Street. The Cape policy, later to be
expressed in Rhodes’ famous phrase “Equal rights for ail
civilizéd men south of the Zambesi’”, may be said to have
developed from the famous 5oth Ordinance of 1828, which
cancelled all legislation differentiating against Hottentots and
laid down their right to own land.

Article g of the Transvaal Grondwet—*"There shall be no
cquality between black and white either in Church or State”—
adequately sums up the attitude that governed policy in the
Republics. Tt will be noticed that Rhodes’ dictum refers only
to the Europeanized pative, The ideas governing the Cape
policy of the nineteenth century were essentially similar to the
French theories to be discussed later. The difference in
their practical expression is due in the main to the fact that
in the Cape there is, as there is not in West Africa, a permanent
European population, Only in Natal, the fourth of the political
units which now form the Union, were native customs and
native institutions regarded as in themselves worthy of respcct
—and here the degree of respect shown, and the sphere in
which in its inception it was manifested, have been based on
such arbitrary and unintelligent conceptions of their meaning
that the result is in many ways no more satisfactory here than
in theé other Provinces.

In practice the Cape policy has worked out in a manner
not widely different from that of the Boer Republics. The
practical disadvantages under which the native population is
placed are similar throughout the Union, though the legislative
enactments affecting their position are less severe in the Cape
than elsewhere. The assimilation of native policy which has
taken place since the Imperial Government ceased to take an
-active interest in it seems to indicate that the earlier divergence

1 See Macmillan, The Cape Colour Question ; and Walker, The Great Trek,
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was due not to the inherent liberalism of the British race but
to the influence of disinterested opinion at home. The one
question which continued to be dealt with by the Cape on tines
different from those followed in the rest of the Union was that
of the native franchise, and one of General Hertzog’s first acts
as Prime Minister was to introduce a Bill to remove this

difference. The franchise question, however, affects only a

limited number of natives, and will be better dealt with after

those matters of economic policy which affect the entire native
population have been discussed.

' Land Distribution.—Inevitably, in a colony whose history has
been largely dictated by the need to extend effective control
over a Huropean population constantly pushing forward into
native territory, deliberate administrative action with regard to
the distribution of Jand has consisted in little more than the
recognition of farts accomplis. The demand for a final delimita-
tion was not put forward till 19ox, and received satisfaction
only in 1913.

A complication peculiar to South Africa lies in the fact that
in many areas migrant Boers came into contact not with settled
but with migrant Banta. All through the earlier half of the
nineteenth century the native populations of south - eastexn
Africa were in a constant state of upheaval and flight before
the conquests of the great military despots. This circumstance
would have presented a real difficulty had there been any
question of recognizing existing native rights, and did provide
a convenient legal argument for the assumption of all rights
by the Crown; but only a fool could suppose that it removed
the necessity, for a pastoral and agricultural population, of land
1o occupy.

The land now in native hands in the Union has been )
preserved in a number of different ways. Cape policy was
avowedly to respect existing native holdings,* but that did not

-prevent the alienations necessary for the establishment ot
frontier farms, nor the displacement and division of rebellious
tribes.

The existing native locations of the Ciskei represent the

\;{‘Native Affairs Commission, 1903—5. Report, par. 81.
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result of such displacements, along with nine districts where
natives who had taken the British side in the numerous Kaffir
Wars received grants surveyed and allocated in individual
tenure against quit-rent. A final delimitation was made in
1878. In Griqualand West some fifty farms were demarcated
as native locations in 1877. The largest native area in the Cape,
and indeed in the whole Union, is the Transkeian Territories,
which include the Transkei proper (or Fingoland), East Griqua-
land and the native areas of Tembuland and Pondoland, which
for a long time had remained technically independent of
British rule. ‘

The Glen Grey System.—Here has been to a large extent
applied the system of individual tenure originally devised by
Cecil Rhodes for the District of Glen Grey in the Ciskei. The
Glen Grey Act of 1894 established not only individual tenure
but a system of local self-government which will have to be
discussed in its place. That part of it which deals dircetly
with land tenure provides for the allotment of land in surveyed
holdings of 4 to 5 morgen (about eight acres), any surplus
land being common grazing. 'The native holder pays the cost
of survey and title, plus a quit-rent of 155. per § morgen allot-
ment and 3s. for each further morgen. Only seven districts have
been surveyed. Elsewhere, though the eight-acre holding is the
theoretical standard, adjustments are still made in accordance
with native custom, in a way which is held by competent
observers to meet the difficulties of land shortage more
adequately. 'The survey will probably not be completed.?
The principle of “one man, one lot” rigidly applied would
mean that a polygamous group of whatever size could obtain
no more land than an monogamous household, but regulations
promulgated in 1928 sanctioned what had already become
administrative practice, the grant to a polygamous household
of one lot for each wife.? These regulations also apply the
principle “one man, one lot” so interpreted to all native
locations in the Cape Province. Under the Glen Grey Act
-2 See Fazan, Survey. of Land Tenure in the Transkeian Territories, in

Kenya Land Commission (1933) Evidence, vol. I, p. 1006; and Rogers
Native Administration in the Union, p. 138, ! ' P o° '

? Rogers, Native Administration in the Union of South Africa, p. 122.
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fand can be forfeited as a punishment for rebellion, stock theft,
non-beneficial occupation, or failure to pay rent or survey
cxpenses. 'Lhis land cannot be devised by will but must pass
to the eldest son. The others have to apply for new allotments.
In accordance with the principle “one man, one lot” the heir,
if he has already a holding of his own, must abandon one or
other. An amendment of 1gos allows a widow to remain on
her husband’s land till her death; under the original system
she was unprovided for. Registration of holdings, re-allotment,
collection of rent and administration generally were placed in
the hands of native Location Boards of three members for each
district—a systemn which had already been legally established
in 1879 for districts where individual tenure prevailed.

In 1go3 it was reported that these Boards consisted of
illiterate natives who did not understand their duties, received
no explanation of regulations published only in English, did
not always represent native authority, and were intevested in
contravening the regulations in such respects as letting out the
common ground for revenue which they appropriated them-
selves.t In 1933 it appears that the members are still illiterate
and that the holding of regular meetings and keeping of minutes
is not really expected of them. Mr. Howard Rogers, of the
Native Affairs Department, nevertheless writes of them:
“They act as commonage rangers and water bailiffs; they serve
as the mouthpiece of the people and frequently advise the
Magistrate in land administration.”” 2

Native Areas Outside the Cape—The other relatively large
native areas in the Unjon are in Natal. In Natal proper
(excluding Zululand) those lands found to be in occupation
of native tribes when the territory was annexed as a Crown
Colony in. 1864 were reserved for their benefit and vested in
a Native Trust administered by the Governor in Council.
Native occupation at that time was concentrated on the hill«
tops, and the fertile lowlands were held to be available for
alienation. A certain amount of land was granted to missions

1 Evidence before Native Affairs Commission, questions 11863, 12207 f¥.,
12537, 14388, . .
Rogers, Native Administration, p. 39.
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and peopled by them with Christian natives who supplied
them with labour and were encouraged to live a life approxi-
mating to that of the European farmer. In 1903 these mission
reserves passed under the authority of the Natal Wative Trust.
The Province of Zululand was divided in 1879 among thirteen
chiefs by Sir Garnet Wolseley, who promised them the undis-
turbed possession of their lands. When it was annexed to
Natal in 1897 a commission was appointed to delimit * sufficient
Reserves for Native Locations”’, and instructed “to provide
liberally for the Natives and in doing so . . . to consider their
present and future requirements for some years to come”.?
Their interim reports were rejected by the Natal Governinent.
They nevertheless adopted a report stating that tfif the Natives
in this Province are to be fairly dealt with . . . they cannot
be deprived of any more land than that we recommend be
thrown open for European occupation, and what we have
delimitated as Reserves is none too much for their require-
ments’’] 'The principle which they followed was “to group
adjoining tribes into more limited areas wherever it was possible
to do so”’, and as a result they were able to recommend the
alienation of a large area, from which a considerable number
of natives were required to move to the Reserves. Some go00
square miles were eventually alienated, the remaining 6coo
being left: in. possession of the natives. This has been
administered since 1909 by a Zululand Native Trust.

In the Transvaal about 2000 square miles have been set
apart as native reserves. In this Province natives have been
allowed to acquire land, though up till 19o1~5 the purchase
had to be made through a Native Location Commission—later
the Secretary for Native Affairs—who held such land in trust.
Mostly by means of tribal subscriptions, natives have acquired
in this way 853 square miles of land scattered throughout
the Province.” The Orange Free State absolutely forhids the
purchase of land by natives, and within its territory only the
two tiny areas of Thaba Nchu and Witzies Hoek, together
comprising 244 square miles, are set apart as native locations.

.- Land Shortage.—Already in 1903 the Commission on Native
1 Report, Zululand Lands Delimitation Commission, 1904, p. 43.
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Aflairs was hearing from all over the country reports that the
native locations were insufficient to support the population.
In Butterworth District in the Transkei the land was “ practically
all absorbed”, and even at the time of the original survey there
had been insufficient in some wards to satisfy all claimants; 2
in Lady Frere the only remaining lots were “ practically use-
less”.®? In Keiskama Hock “scarcity of land’® was advanced
as a reason for failure to pay taxes.® In Natal 400,000 natives
were estimated to be living outside the locations, as against
265,000 inside them.t Umballa, the Ndhlambi chief of King
Williamnstown, stated that his people had applied for more
land “over and over again’.5

Only of Zululand was there said to be a surplus of land,
and the Delimitation. Commission’s Report demonstrated shortly
afterwards that estimates of the amount of cultivable land
available there had been very much exaggerated.

The Native Affairs Commission made a point of asking
witnesses what future they anticipated for that surplus popula-
- tion which it would soon be patently impossible to accommoadate
in existing locations. Some Cape witnesses light-heartedly
proposed “moving them northwards”.® Their views make
an ironical contrast with those of the Transvaal farmer who
equally confidently referred to the “ millions and tens of millions
of natives beyond the Limpopo” who ought to be attracted
southwards to supply the needs of the mines.” The Commission
itself reminded the advocatés of deportation that there would
be a certain demand for labour in urban areas. The aim which
commended itself to most European opinion was put thus by
Mr. Hamilton, one of the I'ransvaal members of the Com-
mission: 8

“If we provide them with areas to live on, but not with

a sufficient quantity of land to maintain their stock and grow

crops upon; ground enough for them and for their families

to live on, but not enough for them either to produce

1 Questions 13007-8. 2 Question 11696, 3 Question 7961;\.
¢ Report, par. 100, B Question 6610. -
¢ See questions 796z, 8869g. 7 Question 40444.
8 Question 24729.
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sufficient food for themselves or to run cattle; simply places

from which they mlght go out to work and to which they
might return.

Unfortunately for the I‘mope‘m employer of labour,
“segregation’’ has not worked out in such a simple way. ﬂhc
native has not learnt to live entirely by wage-labour, nor do
the wages pa1d him make this possible \and he has not been
willing to give up his stock.

This Commission was not perturbed by reports of the
shortage of land; some of its members welcomed the news
as indicating that a greater supply of labour could be anticipated
in the near future. The Minority Report indeed recommended
the extension of individual tenure for the very reason that it
would ¥ reduce the number of natives tied to the Locations
and Reserves”—in other words, crowd them out—and “release
a large numbeg for work more valuable to themselves and to
the country”.!] It recommended the final delimitation by
legislative - enactment of land reserved or to be reserved for
native occupation “and that thereafter no more land should be
reserved for native occupation”.?

Territorial Segregation.—No action on these lines was taken
by the Union until the passing of the Land Act of 1913. The
aim -of this Act was to lay down definite lines of “territorial
segregation’’;  that is, to divide the whole of the Union into
native and Buropean areas, and restrict further purchases by
either class to their respective areas.

. Existing reserves and land privately owned by natives were
scheduled as native areas, while a commission—the Beaumont
Commission—was appointed to report on the extent of further
provision of land for native occupation which might be necessary.
The prohibition on transfers between natives and non-natives
came into force at once, but a decision of the Courts in 1917
ruled that it does not apply in the Cape.

In the other three Provinces the Beaumont Comrmssmn

-recommended the release for native occupation of between
10 and 11 million morgen of land® The proposalq were

1 Report, par. 414. 2 Report, par. 207,
Rogers’ Native Administration, p. 171.
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regarded as far too generous, and local committees were
appointed to revise them. As a result the proposed new
scheduled areas were scaled down to a total of about 7,000,000
morgen, those in the Orange Free State being reduced to
nearly half the area recommended by the Beaumont Com-
mission and those in Natal to less than a quarter. In the
Orange Free State the area now proposed was already
occupied by natives; that proposed in the Transvaal—an area
of 4,000,000 morgen—consisted of unoccupied farms owned
by Europeans on which some 68,000 natives were already
established.? Even these proposals failed to be accepted;
conscquently the further provision contemplated in the Act
of 1913 has never been made. There remains the right of
the Government to sanction the acquisition or leasing of land
by natives in special cases. As a matter of administrative
practice this right has been exercised in the case of applications
referring to land proposed for schedule by the Local Com-
mittees.2 General Hertzog in 1926 introduced a Bill proposing
2o release an additional area of just aver 6,000,000 morgen where
natives might compete with Europeans for the purchase of
land. But since he made this Bill dependent on another which
aimed at removing the Cape franchise, and the latter failed to
obtain the necessary majority, it did not become law. In 1935
he re-introduced the same measures in a modified form,
reducing still further the area of land to be thrown open, but
for the first time providing that European owners might be
compensated in order to provide it, and establishing a Native
Trust to facilitate its acquisition and supervise its development.
The trust will also be entitled to sell native land.

The area to be acquired by the Trust is fixed at a maximum
of 7,250,000 morgen. The revenues of the Trust are also
specified. They are to be derived in part from a share of
mining and prospecting fees and licences for operations carried
out on native land, rents paid by non-natives on scheduled

1 Native Affairs Report, 1921, p.' 5.

2 Rogers, Native Administration in the Union of South Africa, p. 167.
According to Professor Edgar Brookes, some time between 1930 and 1932
this policy was reversed by *“ a quiet administrative ruling which only Ieaﬁed
out some time later ’’. The Colour Problems of South Africa, p. 6o.
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areas, and fines under the rgrg Land Act and the new Bill,
and in part from moneys to be voted by Parliament. Thus
the revenue which the Trust is actually assured of receiving
is very small.!

In the meantime a native population of nearly 6,000,000 is
legally entitled to occupy an area of some 34,000 square miles,?
while the remaining 440,000 is either owned by Furopeans or
reserved for their ownership. The European population
numbered 1,800,000 at the census of 1931.

This state of affairs has not, however, led to the happy
consummation anticipated by Mr. Hamilton in 1903, with the
reserves as purely residential areas whence the native would go
to his work as the city clerk does from his suburban bungalow.
To the majority of the native population agriculture is still the
basic means of subsistence and wage-labour is a supplementary
activity, undertaken, not necessarily unwillingly, but with a
view to meeting some specific need; while the possession
of cattle continues to be regarded as desirable in itself and to
be necessary for purposes of religious ceremonial and for the
payment of bride-price. A Native Economic Commission
reported in 1932 that in all the reserves overstocking was so
serious as to threaten famine in the near future. Those natives
who are sufficiently Europeanized to want to live in Furopean
style, and sufficiently well educated to earn a wage which
would enable them to do so, are to a large extent prevented by
restrictions on their employment in skilled occupations. TFor
it is as a source of cheap unskilled labour that the native is in
demand, not as a competitor in those economic spheres which
the European has arrogated to himself. And even in the field
of unskilled labour he is now beginning to be feared as a
competitor by Eurdpeans who are gqualified for nothing better,

If it has been found. impossible to modify native life in the
reserves in the direction desired-—if experience has once again
demonstrated that necessity is not infallibly the mother of the
most efficient invention—no effort has been spared to secure

1 See analysis in ‘ "The Native Bills >*: Race Relations, August 1935.

2 Figures given in morgen in Rogers, Native Administration in the Union,
p. 119, and converted into acres in Evans, Native Policies in Southern Africa,
p. 21.
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that outside them the native shall not be able to exist except
as a worker for wages.

The Labour Problem.—Here the Union has its peculiar com-
plication in the competition between the urban and mining
areas, paying relatively high wages, and the agricultural
districts. It has been mentioned already that the 1goz—3
Native Affairs Commission, faced with endless complaints
from farmers of shortage of labour, rejected the idea of
regulating agricultural wages as a solution, on the ground that
the freedom of contract should not be infringed, {_l‘he crux
of the whole problem of agriculture in South Africa, as in
the other “White Man’s Countries”’, is that the native popula-
tion is unwilling to work for the wages which the European
is willing to pay.} Somebody must therefore be constrained,
and the principle of freedom of contract plecludes putting the
screw on the employer. Although mining interests have com-
plained of shortage of labour and have joined in the demand
to increase taxation, direct and indirect, and limit reserves so
as to “bring the native out”, the most severely restrictive
legislation that has been imposed has been designed to assist
the farmer.

To the farmer the root of all evil from times past has been
the practice of ° sc_]__attt__ﬁ All over the Union Europeans
finding themselves in possession of more land than they could
work have turned the surplus to advantage by allowing natives
to reside and cultivate there and graze their stock. Sometimes
the return made was a share of the crop, sometimes an agree-
ment to give labour when required, sometimes a cash payment.
In Natal a syndicate, the Natal Land and Colonization Company,
bought up large areas of land of which they made no other use
than to rent it to natives.l' {Here a strong motive to leave their
locations was the obligation imposed. on natives living within "
their boundaries to give six months’ labour in the year for
public works at half the ruling rate of pai}j\ which was believed
to represent an adaptation of tribal custom to modern conditions.
In every province except the Orange Free State there has also
been a certain amount of squatting on Crown lands; here

1 Native Affairs Report, 1903~5, questions 19936 ff.
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the term denotes simply the occupation by natives of land not
recognized as theirs.

Whereas in Europe absentee landlordism is usually con-
demned as detrimental to the interests of the tenant, in South
Africa it has been neighbouring landlords who have protested
against this system. The first objection to it was that it removed
natives from the reach of adiministrative control; that large con-
centrations of natives in these * private locations” were hotbeds
of crime, above all of stock-theft. As the control exercised by
farmers over their squatters became severer the complaint was
that labour was wastefully “tied up’’ by landlords who did not
themselves require it, while squatting on Crown land was held
to enable the native to live too easily *without working?,

The Status of the Squatter—In the Cape P’rovince squatters
on Crown land have been placed under no disabilities, merely
being taxed on the same basis as natives in locations. In Natal
and the Transvaal legislation intended to prevent squatting on
Crown land has been largely inoperative,* and the course
followed has been to charge an annual rent. In Natal the
original rent was L1 per hut, increased to L2 in 1903, In the
~Lransvaal the rent was £1 for each adult male till 1903, when

it was raised to 30s. per adult male, plus 108, for every five head
of cattle above ten, and 2s, 6d. for every ten head of small
stock above twenty.

It is of course in connection with squatting on farms that the
labour problem is directly relevant. Here the general aim
pursued has been to let every farmer have enough' squatter
labour for his legitimate requirements. Everywhere except in

. the Cape the number of native families which might live on
any one farm was limited—in Natal to three, in the Transvaal
and the Free State to five—unless special permission was
granted for a larger number. This regulation as an ideal was

" warmly praised by all farmer witnesses before the 1903—3
Commission, but it was admitted that it was never enforced.

1 See Rogers, Native Administration, pp. 149-50. .Compare, however,
this' description by a witness (not necessarily reliable) before the MNative
Affairs Commission of 19o3—5. ‘" Commissioners would take Kafirs living

- in Government grounds and give them to people who had no Kafirs, at a
certain wage per year.” Questions 26953—8.
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The line adopted first in the Cape, and subsequently followed
in the other Provinces, was not merely to limit numbers but
to differentiate between those in the employment of the farmer
and “squatters pure and simple”. Provided the squatter is
working for his landlord, it is held, his labour is not running
to waste and no injury is done to neighbouring farmers. It is
still argued that the squatter system enables farmers who have
vacant land to offer to tie to their farms natives whose labour
they require at most intermittently; to which the answer is
made that they must be able to count on the necessary labour
at busy seasons.

The Cape Native Locations Act of 1899 set no limit to the
number of familics that might reside on a farm, provided that
the head of each was in continuous employment by the owner.
“Labour tenants’ who occupied land in return for an agreement
to work for wages for a limited period were permitted up to the
number sanctioned by a Government Inspector, while for
“squatters pure and simple” a licence fee of [1 per annum was
charged for each adult male and the landlord was made respons-
ible for their hut tax. Under the law at present in force, the
Private Locations Act of 19og, a licence is charged of 1os. per
annum for each labour tenant, and £z perannum foreach squater,
now dignified by the description of “ordinary tenant”. The
authorities may refuse to issue such licences. The effect of
this legislation has been to reduce the total populatioi «{ private
locations in the Cape from 35,418 in 1907 to 6630 in 1931.1
In the Transvaal a Law of 19o8 doubled the tax payable by a
squatter who did not enter into a contract to give at least ninety
days’ service a year to the farmer on whose land he resided.

Outside the Cape the Land Act of 1913 has at one blow
made illegal not only the leasing of land to natives outside
scheduled areas, but the system of “ploughing on the halves”
whereby a native was allowed to graze stock and cultivate land
in return for a share of his crop. Labour tenancy, on the other
hand, was expressly sanctioned by an article excluding from
the operation of the law in the Transvaal a native resident on
‘a farm who renders the owner at least ninety days’ setvice per

1 Rogers, Native Administration, p. 154,
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annum; while in the Free State n measure was adopted which
had been recommended by a Native Affairs Commission of
1gog, providing that residence on a farm should “presuppose
a contract’’ subject to the penal provisions of the Masters and
Servants Act, An amendment to this Act in 1926 made its
penal clauses applicable to squatters’ contracts also in the
Transvaal and Natal. Owing to the practical difficulties of
registration, these contracts are seldom written, so that if either
party claims a breach of contract the courts can only choose
between the farmer’s word and the natives. It is not difficult
to see how this system must work out in practice.

The attraction of squatting to the native is said to have been
in the past the comparative freedom from control, and in Natal
the exemption from corvde (isibale)* At present the principal
advantage which it offers is grazing for stock, which in the
reserves becomes constantly scarcer. While certain natives are
becoming urbanized in numbers which the municipalities
responsible for their housing and policing find seriously
embarrassing, the majority continue to prefer an agricultural
existence even at the price of the increasing disabilities put
upon them. In 1929 fourteen-fifteenths of the native population
of the Orange Free State, nearly half of that of Natal proper’
- (without Zululand), and more than two-thirds of that of the
T'ransvaal were resident on farms.?

Outside the Cape such persons can only obtain land for their
subsistence on conditions which become increasingly onerous.
In the Transvaal ninety days’ labour is the legal minimum that
can be required of them. Sometimes the agreement is that the

squatter will work when called on throughout the year or give
- two days’ work in each week, a system which effectually pre-
cludes his supplementing his meagre wages by work elsewhere.
"There are some areas in the Transvaal where whole families
are contracted to serve in this way for no return other than
the right to occupy land. Their services were calculated, in
terms of the ruling rate of wages paid to hired labourers, as
equivalent in value to an annual rent of £g, 155. In the same
district lJand companies charge such a tenant £3, ros. In other

1 Seepiqz. 2 Macmillan, Complex South Africa, p. 233.
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parts of the Transvaal the service contract is for twelve calendar
months. In Natal the usual contract is for six months’ service,
where formerly a rent was charged of at most £3.

Since 1901 Transvaal natives domiciled on farms have been
obliged to get a pass from the owner in order to travel to any
other districts, The Masters and Servants Act prohibits the
employment of any native whose identification pass shows him
to be domiciled on European land unless he produces a written
statement by the landlord to the effect that the latter has no
claim on his services. In areas which may be defined by
proclamation landowners may be fined £5 for every able-bodied
male domiciled on their land (except school teachers) who does
not work for six months in the year under a service contract.
No such area has yet been proclaimed,? but the Land Bill
introduced in 1935 proposes to require the payment of a licence
for all squatters other than labour tenants, which in the tenth
and subsequent years from its enactment will amount to £5.3
The Department of Native Affairs is to see that accommodation,
is provided in native areas for any natives who may be turned
off European land.

In the areas where land is being farmed more intensively by
Europeans the labour tenancy system is losing vogue and wage
labour is taking its place.* But this has as its necessary corollary
a still greater shortage of land for native occupation, and if it
means a more efficient use of labour it does nothing to solve
the problem of subsistence for an increasing population confined
by law to a limited area of land of rapidly decreasing pro-
ductivity, but unable to earn a wage that would render them
independent of the garden at home.

Natives in Industrvial Areas—So the “desired result of
// forcing these men into large labour centres”, as Mr. “ Matabele”
Thompson put it in 1903,% has been achieved—yet nobody is

1 Addendum by Mr. F. A. Lucas to the Report of the Native Economic
Commission, 1930-32, pp. 202-3, and Report, pp. 52—3.

2 Rogers, Native Administration, p. 161, The Act in its final form is
very muich less severe than the measure originally proposed. For a summary

of the latter see Macmillan, Complex South Africa, p. 251.
3 Race Relations, loc. cit.

4 Report of Native Economic Commission, 1930-32, p. 56.
5 Native Affairs Commission, question 29287,
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satisfied. The urban European population wants to have
within reach just that number of natives whom it can employ
and not one more. So the policy of “bringing the native out
to work” by making it impossible for him to live on his own
land is accompanied by legislation designed to make it im-
possible for him to live in the urban centres. The town
locations are intended to be mere temporary abiding places for
natives in employment, who are now—with the exception of
domestic servants—not allowed to sleep in the European cities,
Restrictions on the residence of natives there were intended at

\first to discourage vagrancy and prevent the growth of a criminal ™
population, Since Union legislation has imposed upon muni-
cipalities the duty of providing a decent minimum standard
of accommodation in native locations, therc is a new motive—
the desire to avoid unnecessary expense. 'I'oday the pressing
problem is said to be to check the drift to the towns by im-
proving conditions in the reserves.! The wheel has come full
circle.

Control over the town population is exercised by means
of the registration system which since 1923 has superseded the
earlier Transvaal and Orange Free Statc Pass Laws, On first
arriving in a location a native must obtain a permit to seck
work, which is valid for four days in the first instance but
can be renewed by the authorities. Natives complained before
the Commiission of 19o3—5 2 that this system had the cffect
of forcing them to accept work at a low rate of wages on penalty
of being imprisoned on the expiry of the pass. The Com-v
mission of 1g30-2 reports that it is possible for an unemployed
man by obtaining successive renewals to “wander about for
a considerable time at the expense of the community®.® The
evidence given before this Commission has not been made

. public. Once he has found work the written contract, which

it is obligatory for him to make with his employer, establishes

-his right to reside in the location. Failure to produce such

4 document on request is a criminal offence. In the Transvaal

it has to be renewed monthly at a cost of 2s. which, though
1 Native Economic Commission, 1932, p. 8o.

% Question 42050. 3 Report, p. %8.
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payable by the employer, is deducted {rom wages. In mining,
which is the principal urban occupation, the average period
of contract is from nine to twelve months.

The Urban Arcas Acts of 1923 and 1930 have obliged muni-
cipalities to provide native locations giving a reasonable
standard of housing, water-supply and sanitation, and transfer
to them the population of the slum areas which had grown up
in all the large towns. The new locations must be at least
three miles from the European area, which means the addition
.of a considerable cost of transport to the native’s living expenses.
-When sufficient such accommodation has been provided in
any urban area, the area in question is “proclaimed” by the
Governor-General. It then becomes illegal for natives to
reside anywhere outside the location, Exemptions from these

provisions are granted to natives owning immovable property
~ valued at £75, and in the Cape to registered voters. Natives
resident in the locations are obliged to carry a permit to seek
work or a labour service contract always with them in order
to establish their right to be in such an area; and the local
authority may refuse to permit any further natives to enter the
area except upon specified conditions.. "These passes aré not
required in the Cape. Curfew regulations, however, forbidding
natives to be out at night without a special pass, apply in all
the Provinces. Since 1925 it has also been a criminal offence
to fail to produce a tax-receipt.

It is quite true that some system of registration may have
advantages in the case, for example, of natives dying away
from home, where compensation or arrears of wages may be
due to them. But it is absurd to pretend that such advantages
can only be secured by a system which restricts the freedom of
all natives not in European employment and assumes that they
are criminals until they furnish documentary ecvidence to the
contrary.

Efforts to discourage urbanization at the same time as
encouraging wage-labour have not succeeded in preventing the
growth of a permanent urban population of natives who have
. severed all connection with the reserves. They are perhaps
the worst sufferers by the cxisting system, since the prevailing
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rate of wages is that accepted by the reserve natives, who look
to wage-labour, not for their entire subsistence but to supple-
ment agriculture in a life whose material standard is in most
ways lower than that of the town native. "The Native Economic
Commission, however, rejected as a remedy for this state of
affairs the extension to natives of the machinery for wage
regulation which applies to Europeans in the Union; ! and the
penal clauses of the Masters and Servants Acts make striking
a criminal offence and thus draw the teeth of any organization
for collective bargaining. In January 1930 the Johannesburg
Chamber of Commerce refused to discuss a proposal from the
native Industrial and Commercial Workers’ Union for the
institution of a minimum wage, on the ground that higher
wage-rates would reduce the supply of natives from the reserves
by making it possible for them to earn the amount they required
in a shorter time.2

In order to protect Europeans from the competition of
natives willing and able to do the same work for a lower wage,
the “Colour Bar Act” of 1926—formally an amendment of
the Mines and Works Act—empowers the Minister to make
regulations excluding natives from occupations requiring special
skill and responsibility, and thus gives legal sanction to the
established practice of reserving surface work for Europeans.
Other trades were barred to natives by the Apprenticeship Act
of 1922, which requires that an apprentice should have had
education up to Standard VI—a Dblessing enjoyed only by
very few natives. Since 1922 the ratio of European to
native employees in the mines has been fixed, by an agreement
between the Chamber of Mines and the European 'I'rade Union,
at 1 to 105.  But the natives cannot be prevented from com-
peting with those Europeans who are not themselves capable
of any work more skilled than that in which the employment
of natives is normal.

The Poor Whites have been protected to some extent by
‘the activities of a wage Board which has attempted, by fixing
at a “civilized” level wages in occupations where black and

1 Report, p. 147,
2 Ballinger, Race and Economics in South Africa, p. 37.
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white compete, to restrict employment there to Europeans.?
Some employers, however, continued to employ natives at the
higher wage. On the other hand, the effect of wage regulation
by the Industrial Conciliation Board, which applies only to
Europeans, has been the displaccment of Europeans in favour
of natives whose wages were not covered by its awards.

In the construction of public works a policy has been followed
of employing European in preference to native labour; the tax-
payet meets the cost. Its most paradoxical result is the situation
in the urban locations, where houses constructed by European
labour cannot be leased at an economic rent to tenants earning
native wages.

- The Native Economic Commission recommended measures
tending to stabilize the urban and rural populations and, by
cutting off the supply of casual labour, to enable the urban
native to earn a rate of wages that should gradually approximate
to that of the unskilled European. The measures which they
advocate are the provision of more land for native occupation
and agricultural development in the reserves; but not wage
regulation.?

Meantime at any given time up to 7o per cent of the adult
male natives are absent from their reserves, and the average
length of employment, excluding travelling, is between ten
and eleven months.? This in itself reduces the efficiency of
cultivation there: and it was stated in evidence that natives
hesitated to make improvements lest Europeans should cast
greedy eyes on their lands.4 And there is a general demand
that the three Protectorates be handed over to the Union with
a view to the assimilation of native policy through South Africa.

European Law and Native Custom.—In the sphere of what is
narrowly known as native administration—the degree of respect
shown for the political institutions and laws of the various
native tribes—there has been a wide divergence of policy

1 Ballinger, -op. cit., pp. 49-50.

2 Report of Native Economic Commission, pp. 8081, 147-8.

8 [bvd., pp. 173, 212~13. .

1. {bid., p. 184. On the other hand, in Natal many farmers are beginning
to show considerable benevolent interest in such developments as Native
Apgricultural Shows.
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between the “liberal” tradition of the Cape, which held that
the law of the Colony should be applied without distinction to
all its inhabitants, and the Natal system, in which native law
was codified (with such modifications as the dictates of “natural
justice” seemed to require), the relation of the European to
the native regime was expressed in terms supposed to be
suitable to native comprehension, the Governor being designated
Supreme Chief, and exemption from the scope of native law
was granted by special authorization to natives held to be
- sufficiently advanced to qualify for it. The 'Transvaal and
Orange Free State provided for the recognition of native law
without going so far as to have it studied and codified,

The two mpative institutions which have been especially
influenced by the line of policy followed have been the chieftain-
ship and the polygamous family, with all the regulations relating
to the marriage contract, the guardianship of women, and
inheritance that are bound up with it. In the Cape cvery effort
was made to reduce the authority of mative chiefs. 'Iheir
judicial powers of course vanished in a system where the
European magistrate’s was the only competent court. Their
authority over land was destroyed where land was given out in
individual tenure, ‘Where new institutions. of local government
were devised, traditional authorities were originally given no
place in them, though later modifications have recognized
their position, at least in the more “tribal” areas: the original
District Councils established by the Glen Grey Act consisted
in the Ciskei of members nominated by the Location Boards,
and in the Transkei of district headmen appointed by a *rough
ballot” and defined as “acting partly as constables and partly as
collectors of revenue”.* Since 1932 they have been elected by
local taxpayers.

The impossibility of settling native. civil cases on the assump-
tion that only European law could be applied to them was bound
to strike any intelligent magistrate. \Eventually a special Native
Court was set up at King Williamstown, where, “by" agrée-
ment between the parties”, cases might be heard and determined
on the basis of native law. Here native cases of divorce and

* Native Affairs Commission, questioh 6056.
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succession and claims for the return of lobola (bride-price)
cattle were decided to the satisfaction of natives, while
in the next district claims for lobola were dismissed on the
ground that an “immoral contract’ could not be upheld by
the courts. The general practice in the Cape was to refuse
to register marriages concluded in accordance with native
custom, with the result that under the only law recognized
as applicable to the Colony the couples were not legally married.
A Christian marriage, on the other hand, involved the applica-
tion to the parties of the Roman-Dutch law of succession by
which property must be divided among all the children, and
ruled out the native system according to which one son
succeeded to the administration of all his father’s property and
the guardianship of the other children. In the Transkeian
Territories native law is recognized, though its administration
is in the hands of European magistrates.

In Natal the policy of respecting native law, as put into
practice, has been in many respects hardly better. The idea
that to call the Governor-General the “Supreme Chief” could
create a relationship between him and the natives comparable
to that between them and their own chiefs, and provide a
ground for claiming acquiescence in all new orders imposed
by the European authority, seems too childish to be credible.
That . spirited lady, Miss Harriet Colenso, told the Native
Affairs Commission thirty years ago that it was “the foundation
of our many mistakes”.! Vet this absurd fiction, which had
also been adopted in the Transvaal and was extended to the
Orange Free State in 1907, was confirmed in the Native
Administration Act of 1927; and while in the Transvaal and
Free State it had been admitted that a doubt might arise whether
every action of the administration could be justified by appeal
to a paramount authority supposed to be derived from native
custom, such doubts have been swept away by an amending
Act of 1929, defining the powers of the Supreme Chief in all
the Provinces as being such powers as may be vested in him
in the Province of Natal. The definition in the amended Natal
Native Code merely continues to beg the question, since under

1 Question 23967.
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it the Supreme Chief’s powers include “all powers, authorities,
functions, rights, immunities and privileges which, according
to the laws, customs and usages of Natives are exercised or
enjoyed by any Supreme or Paramount Native Chief”. It is
universally assumed by Europeans that such powers include
the right to issue orders of any kind and claim unquestioning
obedience to them—a misconception which, as I have tried to
show elsewhere,? has vitiated many attempts to impose European
ways by using African chiefs as their mouthpiece. Moreover,
the Supreme Chief does not exercise his powers as a newly
constituted - overlord at the head of a pre-existing native
hierarchy. For the Natal system, no less than that of the Cape,
has aimed at reducing the powers of native chiefs. They have
been largely deprived of judicial functions, in which they have
been replaced by magistrates purporting to be ““ representatives
of the Supreme Chief’”, and as Myr. Justice Beaumont acutely
pointed out in 1904, “Every Act dealing with natives that,
is. passed more or less undermines the authority of these
chiefs.” 2

At the same time they have been entrusted with the duties
of collecting taxes, and rent on Crown lands, of encouraging
their subjects to seek paid employment, and—so long as it
remained in force—of organizing the 7sibale labour system,
whereby every adult male, supposedly in accordance with tribal
custom, was liable for six months’ labour on public works,
from which those who had been in employment in the previous
year were exempt. A chief was entitled to impose a fine of
£2 on any subject who disobeyed his orders. Soon natives
were accusing the chiefs of demanding a bribe of £z to exempt
them from ¢stbalo; and contractors pointed out that ““it pays
them better to pay the chief £2 and evade the work at [r
a. month”—the Government rate—in order to find better
employment elsewhere.? : :

The Natal Code recognized marriage by native custom but,
as amended in 1932, it lays down that the full lobola must be

1 See my article, ““ Chieftainship in Modern Africa,” to be puhlished
shortly in Africa,

: Native Affairs Commission, question 180go. .
Native Affairs Commission, 1903—5, questions 26133, 26524.
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‘paid on the day of marriage. The basis of this prohibition
appears to be the belief that to hand it over on a series of
occasions, as native custom prescribes, allows the father-in-law
to impose on the husband, and leads to unnecessary litigation;
it leaves out of consideration entirely any correlation that this
series of gifts might have with events of secial importance in
the lives of the couple and their relatives.

While the Transvaal in theory recognized native law, and
based European authority on the fiction of the Supreme Chief,
the magistrates who applied the law held that polygamous
marriages were contrary to civilization and therefore could not
be recognized. The Orange Free State only explicitly recog-
nized native law in the matter of guardianship of minors and
succession.! Not until 1927 was legislation introduced which
made some provision throughout the Union for the administra-
tion of native law by native authorities. The Native Administra-
tion Acts of 1927 and 1929 make possible the establishment
of chiefs’ and headmen’s courts with civil, and a limited
criminal, jurisdiction, at the discretion of the authorities. . In
civil cases the appeal lies from these courts not to magistrates
but to Native Commissioners. Such courts with civil juris-
diction are established only in areas where there is “a consider-
able non-detribalized population’, and criminal jurisdiction
under these Acts is conferred only in Zululand and British
Bechuanaland.? An important feature of the Native Administra-
tion Act (192%) is that it prohibits the Courts from declaring
that lobola is repugnant to natural justice.

The Goal of Native Development.—But “‘ native development”’
in South Africa has always meant, not the adaptation of native
institutions to modern conditions, but their progressive aban-
donment in favour of those of European society. The
instruments of native development in the Union have been
the franchise, provision for exemption from the scope of native
law or from differential European legislation, and the system
of District Councils,

The Native Franchise—Only in the Cape has the franchise
been granted on terms which have enabled any considerable

* Rogers, Native Administration, p. 221. 2 Ibid., pp. 225, 227.
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number of natives to obtain it. Here the qualification is
literacy, together with the ownership of property to the rateable
* value of £73, or an income of f5o per annum. About 16,000
natives are registered voters. It is doubtful how far, even now,
the vote: is valued for the sake of its political influence; but
because, under the provisions of the Hofmeyr Act of 1887, it
carries with it exemption from the restrictive legislation to
which the majority of natives are subject, the Cape natives cling
most tenaciously to their privileged position. The Hofmeyr
Act is usually associated with freedom from restrictions on the
sale of liquor, for the sake of which a considerable number of
natives registered as voters immediately after it was passed.
But this exemption applies also to restrictions on the acquisition
of land, to pass regulations and to the provisions of the Urban
Areas Act obliging natives in such areas to reside in locations,
It is a significant fact, worthy more attention from those who
assert that what the native demands is Buropean civilization as
such, that it is to freedom from differential European legislation
and not from their own laws that they attach this importance.

The three other Provinces have had legislation, providing,
in Natal for exemption from native law?2 carrying with it
exemption from pass laws, the liquor laws and the restrictive
provisions of the Land Act, in the Transvaal and Orange Free
State for exemption from pass regulations, All these laws
have been repealed by the Native Administration Act of 1927,
which, as amended in 1929, provides that regulations may be
made providing for the grant of exemption from differential
legislation except as regards the land and liquor laws. Thus
the Cape franchise remains as the sole ground on which any
native can claim immunity from differential legislation.

The fear that so large a number of natives would become
voters as 1o swamp the European vote began at an early date to
exercise public opinion in the Cape. Its reflexion is seen for
the first time in the Glen Grey Act, which expressly provides
“that the value of land held under it cannot be counted for the
purpose of qualifying for the franchise. The type of obstacle

o 1In Natal an exempted native can obtain the franchise by a very cum-
brous process. Only four have ever dome so.
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put in the way of registration by magistrates dominated by
determination to “make the native work’ is illustrated by the
practice reported to the Native Affairs Commission, whereby
an income of [ 50 was not accepted as a qualification unless the
applicant had worked for the whole previous year at the rate of
£50 ayearl As for opinion in the other Provinces, the opposi-
tion between them and the Cape, whose policy was favoured
by the Imperial Government, nearly shipwrecked the National
Convention which drafted the Act of Union. Finally the.
attempt to reach a uniform policy in the matter was abandoned, -
and inhstead a provision was inserted in the Act that legislation
altering the Cape franchise could only be passed by a two-thirds
majority of both Houses sitting together. Up till 1936 it was
not possible to obtain the requisite majority.

It has been pointed out that to many natives the franchise
is of value chiefly in virtue of the exemption from differential
legislation which it carries with it. Presumably on the ground
that exemption and the franchise are mtdependent a native,
Ndobe, contested the validity of the Nativé Adminisiration Act
on the ground that it had not been passed by this special
procedure, but the Courts upheld it. The extension in 1930
of the vote to European and not to native women and its
extension in 1931 to all adult European males—measures which
do not refer to natives but merely omit them—were passed by
the ordinary procedure. Thus a differential franchise has for
some time existed even in the Cape.

Native Councils—The policy adumbrated in the Glen Grey
Act, and now the avowed aim of General Hertzog, is to offer
local self-government as an alternative for the renunciation of
claims to participation in the European political system.
Against local self-government in itself there is nothing to be
said; though it should be remembered that the form in which
it has been established in no sense represents the development

! Question 1622. This interpretation of the income qualification has
now become law in the form that the fso must have been earned in the
preceding twelve months with not more than one month’ intermission.

© Between 1930 and 1933 some 600 natives were removed from the register
by the strict application of this provision. Race Relations, August 1935,

p. 22.
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of natives along their own lines. What has been done, first in
the “model administration” of the Transkei, and later in all
native locations, has been to set up local councils of Turopean
type to be managed by natives under the sgpervision of
Luropeans.

The Glen Grey District Council consisted of twelve members,
six appointed by the Government and the remaining six by
the Location Boards. When the system was extended to the
Transkei, a series of Councils of six members was set up,
two being Government nominees and the rest selected from
among themselves at a meeting of district headmen, the latter
having been appointed to their posts by the Government. In
1906 the method of appointment of these four members was
altered to election by a meeting of ratepayers. These Counecils
were represented by two members cach on the Bunga, or
General Council for the whole of the Transkei. Owing to
native opposition the Council system was not introduced into
Pondoland until 1911, when tribal tradition was so far recognized
that in. Western Pondoland the Paramount Chief was given the
right of nominating the four members of cach Council not
directly appointed by the Government. I.ater the system was
. assimilated to that of Eastern Pondoland, where the Paramount
Chief appoints two members to each Council, and two are
nominated by “the representatives of the people’”. The
Paramount Chiefs are additional members of the Pondoland
General Council or of the District Councils of the districts in
which they reside.. The Chief of Tembuland is similarly a
member of the Umbala District Council. In each case the
Magistrate of the district is chairman of the Council. In 193z
all the District Councils of the T'ranskei and Pondoland were
amalgamated into a single General Council, with the Chief
Magistrate of the Territories as chairman. The District
Magistrates are entitled to be present and take part in all
meetings of the General Council

The small Orange Free State Reserves are administered by
Boards of five to seven native members with a BEuropean
chairman and vice-chairman, all nominated by the Government.2

1 Rogers, Native Administration, éop. 49 F, 2. Ibid., p. 79.
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The Native Affairs Act of 1920 and subsequent amendments
provided for the establishment by proclamation in any native
areéa of local Councils with or without the maximum powers
which the Act allows to such Councils., Ten such Councils
have up till now been established with limited powers, and
ten with full powers. They consist of not more than nine
natives, with a European official to preside and ‘generally act
in an advisory capacity .

These Councils obtam their revenue from the right to levy
from every adult male under their jurisdiction an annual rate
of 10s. in Glen Grey, the Transkei and Pondoland, [1 elsewhere,
and from the payment to them of a “local tax’’ of 10s. per hut
from natives who do not hold land on individual tenure, together
with the quit-rent due from those that do. The payment of
quit-rent to the local Councils may be said to correspond to
a rebate on general taxation, since this was previously collected
by the State. Their other sources of revenue represent obliga-
tions imposed on the native population over and above the
contribution which they make to the general exchequer.

The competence of these Councils includes the construction
of roads, establishment of schools and hospitals, water-supply,
sanitation, dipping of stock, agricultural development, afforesta-
tion and the prevention of erosion, while in the Transkei, where
they are associated with a system of individual land tenure,
they are responsible for the allocation of land and the regulation
of grazing commonage. In the Transkeian Territories the
District Councils are merely subordinate organs of the General
Council or Bunga, which allocates duties among them and has
sole financial responsibility. Tts revised constitution in 1932
established an Executive Committee, meeting at least once every
two months, consisting of four magistrates and four native
members nominated by the Bunga. ‘This Committee is
responsible for the administration of agricultural develop-
ment and public works, the grant of scholarships, appointment
and dismissal of pensionable officers, and the institution. of
legal proceedings. Five members form a quorum, and decisions
are taken by a majority, the chairman having the casting vote.
This of course means that, in case of a division of opinion -
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between the native'and official points of view, in a full meeting
the official view must prevail.

The other important amendment in the constitution of the
Council was the express recognition that it is entitled to initiate
and consider “any matter relating to the economic, industrial
or social condition of the native population of the Union or any
part thereof””, and to consider “any proposed legislation or
existing law which specially affects the native population . . .
in so far as it affects natives within the area of jurisdiction of
the Council”. Resolutions of the Council on these matters
have no executive force. They are discussed at a meeting of
the official members, which forwards them with comments to
the Secretary for Native Affairs?

The Representation of Native Interests.—Within its limited
sphere the Bunga has heen a valuable organ for the expression
of native opinion. Its complement for the whole Union was
provided by the Native Affairs Act of 1920, in a general Native
Council to meet annually and discuss any matters affecting
natives. This Council has not been summoned since rg3o.
The Representation of Natives Act passed in March 1936
re-establishes a Native Representative Council which must be
summoned annually and must be consulted on all legislation
affecting native interests before this is submitted to Parliament
or to a Provincial Council. It may also initiate discussion and
recommend legislation. 'The new Council is to consist of
twelve elected and four nominated native members, with five
~Chief Native Commissioners, who may speak but not vote, and
the Secretary for Native Affairs as Chairman with a casting
voté only. The native members may be disqualified for mis-
conduct or “other cause”. - The expression of native opinion
by less constitutional means is barred by the Riotous Assemblies
Act, which makes “incitement to ill-feeling between black
and white” an offénce punishable with banishment, and outside
the Cape by the right conferred on the Supreme Chief by the
revised Code of Natal to imprison for three months without
a hearing any native deemed to be “dangerous ‘to the public

_ peace”

1 Rogers, Native Administration, p. 57,
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Further provision for the representation of native interests
was made in 1920 by the establishment of the Native Affairs
Commission, consisting of the Minister of Native Affairs as
Chairman and three members nominated for their expert
knowledge of native affairs. This Commission has the right
to be consulted on all measures affecting native interests, and,
if not so consulted, may intervene suo motu.

General Hertzog’s Natives Parliamentary Representation
Bill, which was first introduced in 1927, and in 1929 passed the
second but failed to pass the third reading, proposed to abolish
the Cape franchise in return for a communal system whereby
natives throughout the Union should be entitled to elect a
certain number of Europeans to represent their interests. In
1935 the Bill was introduced in a new form; it is now proposed
that the native population should be represented, not in the
Lower Ilouse, but through four members of the Senate. This
measure has been hailed with indignation -as the final betrayal
of the native cause. It is certainly intended to eliminate, once
and for all, the possibility that the native vote might come to
outweigh the European, and if it is passed it will at once remove
from Union politics an important influence making for liberalism
in native policy. In thirteen out of the sixty-one constituencies
in the Cape the native votes represent a proportion of the
total electorate sufficiently high for a “pro-native” candidate
to be almost sure of election. Since such a candidate can-
not hope for a successful political career, in the commonly
accepted .sense of the word, most of the representatives of
these constituencies have been men of strong character,
actuated by a genuine interest in native welfare. While ‘it
is not likely that in any matter of native policy the House
would be so evenly divided that these thirteen members would
hold the balance in voting strength, their presence has always
guaranteed that the native point of view on any given measure
would be both courageously and persuasively represented~—
probably more effectively, in such an environment, than it
could have been advocated by Africans themselves. Whether
the “Cape tradition” would of itself, without the means of

1 Rogers, Native ddministration, pp. 31~5.
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making it felt which the native franchise provides in this way,
have preserved such advantages as the Cape natives still enjoy
over their fellows in the other Provinces, is more than doubtful,
This safeguard they now seem to be about to lose.?

This situation throws some light on the general question of
the value of the franchise as a safeguard for native interests,
an issue sometimes confused by fallacious or irrelevant argu-
ments. Doctrinaire ‘‘democrats” believe that representative
government is the only political system which allows for the
free expression of every point of view and gives a fair hearing
toall. They forget how far from equal in practice is the amount
of hearing given to different types of opinion. They assume
that any other form of political organization involves the type
of repression of ali criticism of the regime in power which
we see in many countries of modern Europe. It is that assump-
tion which has led to the introduction of popularly elected
organs of local government among native societies, of whom
no one cver troubled to ask what means for the expression of
public opinion existed under their own political system. If
the argument be accepted that the efficacy of a political system
must be evaluated in relation to the circumstances in which it
functions, that assumption will not in itself be sufficient to justify
the introduction of the ballot-box to native societies.

As soon, however, as a local European population, whose
demands upon such societies are necessarily not based primarily
on consideration for their interests, begins to have any control
over their destinies, the question arises of devising some means
whereby native interests may be enabled not only to make
themselves heard, but to make themselves felt with comparable
effectiveness to those of the Europeans. The grant of the
franchise on a sufficiently broad basis to produce this result,
in the present state of native education, would merely intensify
the problem that faces all modern democracies, of the demand
of ignorant self-interest to decide issues that it is incapable of
understanding.

_ What alternatives are there? 'The obligation to refer legis-
lation affecting natives to the impartial authority of the home
1 The measure was passed with minor amendments in March 1936.
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Parliament, though it has by no means always preserved native
interests from serious damage, allows for the possibility of
decision by a government not directly dependent upon the
support of the local European population. Where the Imperial
Government remains the final arbiter, and takes this responsi-
bility seriously, local assemblies can do no more than express
points of view; the weight of numbers on one side or the
other is not all-important, and the arguments of the Hilton
Young Commission for the communal roll as better suited to
an electorate which is not homogeneous have considerable
force. But in a state where the European population has full
responsible government—where a government with complete con-
trol over native policy maintains itself in power by commanding
a majority of votes in the House—what hope is there that any
serious consideration will be given to a point of view whosc
representatives, however elected, are always to be in a minority ?

The failure of General Hertzog’s {irst Natives Representation
Bill to pass its third reading shows that where European
interests are not directly affected those of the natives will
receive some consideration even from the elected representatives
of European comnstituencies. ILiberal IEuropean opinion has
been strong cnough to secure amendments in measures such as
the Native Service Contract Act. It has been able, that is to
say, to palliate measures designed to serve European interests
without regard for those of the native; but it has not modified
the general trend of a policy which inevitably places European
interests first. Nor is it easy to say how that trend can be
reversed so long as the native point of view is irrelevant to the
‘maintenance of a government in power.

"There is no easy remedy. A more even balance of repre-
sentation could be achieved by imposing an educational
qualification high enough to exclude a large number of Euro-
peans who are now voters, and making better provision for the
education of natives; but such a step is not practical politics,
in the sense that one cannot conceive of its serious consideration
Ly any possible South African government. Perhaps we must
be content with learning from South Africa how utterly
incompatible is the grant of responsible government to a
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colonial community with any consideration for the *“well-being
or development” of the native populations upon whom their
economic position depends.

Racial Differentiation in Education—In educational policy
the Cape theory of the potential equality of black and white,
and the Transvaal conception of the inherent inferiority of the
native, are reflected in the relative stress given to literary and
manual training, and to instruction in English and the vernacular.
In both systems little attention has been given to the relation
between the subjects taught and the native environment, and
the curriculum has been planned on the assumption that
a complete course includes attendance both at elementary and
secondary schools, regardless of the fact that only 3 per cent
of the total school-going population passes beyond the elemen-
tary stage. For this small percentage the Cape provides
higher education up to university standard, the examinations
taken at Fort Hare Native College being thosc of the University
of Cape Town. Thus we have in effect the same concentration
upon the education of the élite that characterizes the French
colonies, without the opportunities of advancement that the
French élite are accorded, and without the complement of a
comprechensive programme designed to enable the majority
to make the best of their short school period. 'Their education
comprises merely an introduction which has little meaning
apart from the further study to which it is proposed to. lead.
Despite the obvious additional difficulty of learning unfamiliar
subjects when these are presented in a foreign language, which
was commented on by Dr. Loram in 1917 as one of the main
hindrances to the progress of native pupils, the Cape continues
to lay stress on the use of the English language. 'This has
now become associated in the native and in many European
minds with native advancement, and any proposal to extend
the use of the vernacular is suspect as an instrument of racial
differentiation.

While the insistence on stch racial differentiation is un-
doubtedly the motive which leads to the wider use of the
verpacular in schools outside the Cape, from the educationist’s
point- of view there seems no doubt that this produces more
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satisfactory results, especially where education is not to go
beyond the elementary stage. 'The generally expressed desire
of the European population in the Orange Free State and
Transvaal is that the native should be educated enough to
make him industrious but not enough to enable him to compete
for skilled employment; and the fact being that he is to be as
far as possible debarred from entering such employment, an
intelligent system of education must aim at enabling him to make
the best use of that life which is to be open to him. In Natal,
in particular, much attention has been devoted to instruction
in practical activities which will improve the standard of native
home life, such as agriculture for boys, cooking and needlework
for girls.

The best efforts of educationists, however, are bound sooner
or later to be brought up against a political system which does
not aim at enabling the native to take advantage of Furopean
knowledge, but only at making him a docile servant of European
masters. One type of training after another becomes futile
as restrictions debar the native from taking advantage of it.
Even the Natal method meets with the difficulty, in justify-
ing itself to the native parent or pupil, that, while it creates
a desire for a higher material standard of living, it does
not enable its products to command a wage that will enable
that standard to be maintained.in an economic organization
where cheapness is valued far more highly than intelligence
or efficiency.

Indifference or hostility to the education of the native
manifests itself in other ways. The permission of European
landowners is required before schools can be opened on their
land, and while a few have actually built schools for natives,
this consent is frequently refused, a factor of some significance
where such a large native population is living on European
land. Some farmers object even to children crossing their land
on the way to school; others, while they allow schools, demand
labour from:the pupils. More serious still is the failure to
make budgetary provision on anything like the scale necessary
for an eflicient system of native education. Native education

" -is financed from a Native Development Fund provided by a
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fixed annual contribution from Union funds, caleulated on the
basis of the amount spent for this purpose by the Provinces in
1921-22—i.e. £340,000—along with onc-fifth of the procceds
of the native poll-tax. The share of this fund devoted to
education averages [530,000 annuallyl The per capita ex-
penditure is £z, 3s. 6d. for the native as against [17 to [20
(in different Provinces) for the European population. This
disparity is far too great to be accounted for merely by the lower
cost of buildings and rate of salaries in the case of native schools.
Tt has meant not only a far lower proportion of schools for the
total native population but perpetual difficulty in securing
teachers of sufficiently high standard, since the wages which
can be offered them are lower than those ruling in towns even
in the occupations from which natives are not barred. This
difficulty has to some extent been countered in Natal by the
introduction of a Cost of Living Allowance for teachers in
urban areas.
_ The Three Native Territories.—When in 1909 South Africa
attained full responsible government as a federation, liberal
opinion in Great Britain was somewhat exercised at the prospects
for the development of native policy under an independent
State where the Cape point of view was likely to be outweighed
by that of the Provinces whose whole raison d’étre lay in revolt
against the Cape tradition. The attempt to extend the Cape
policy in the matter of franchise succeeded only in imposing
special safeguards against alterations in the Cape itself. Imperial
solicitude for native interests resulted, however, in the retention
through the High Commissioner of British control over the
thtee native Protectorates of Basutoland, Bechuanaland and
Swaziland. It was understood that they should eventually pass
to the Union, but no time-limit was agreed upon, and it was
equally clearly understood, at any rate on the British side, that
the transfer. should not be made unless Great Britain was
satisfied that the interests of the native inhabitants would not
! Evans, Native Policy in Southern Africa, p. 42. As long ago as 1936
the Chief Inspector of Native Education stated that the limit of its resources

had been reached (Annual Report of the Superintendent of Education,‘

Natal, p. 45). But no increase in the provision for native education has
been made.
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suffer as a result. There is an insistent and growing demand
in South Africa for the transference of the Protectorates at an
early date. The demand is based on the argument that policy
should be co-ordinated over as wide an area as possible, on the
claim that the Union is unfairly accused of being incapable
of dealing justly with native populations, and, if that is denied,
on the assertion that the condition of the Protectorates could
not be worse than it is at present. Among the motives alleged
to be behind it are the desire to utilize the unalienated Crown
lands of Bechuanaland to make up the shortage of native land
in the Union, and the insatiable demand for fresh sources of
cheap unskilled labour.?

Indirect Rule wversus the Council System.—To the student
of comparative method the most interesting question that arises
out of the discussion turns on the relative merits of the types
of administration that have been adopted for purely native areas
in the Union and in the Protectorates. The question is par-
ticularly interesting because a large section of liberal opinion
in South Africa draws from the Protectorates the conclusion
that the whole system of Indirect Rule is valueless as a means
of adapting native societies to modern conditions. To this
group of thinkers, represented by such authorities as Professor
LEdgar Brookes, Professor W. M. Macmillan and Mr. Ballinger,

1 Definite stipulations to this end were inserted in a Schedule to the
South Africa Act, which prescribed the conditions of transfer. In particular
no native land was to be alienated, existing native assemblies were to be
maintained, revenues derived from the Protectorates were to be expended
on their behalf, and the legislative authority was to be not the Union
Parliament but the Governor-General in Council. Powers of reservation
and disallowance were retained by the Crown.

2 All the sections of the South Africa Act which provided for reservation
or disallowance by the Crown have now been repealed by the Statute of
Westminster and the South African Status Act of 1934. Conseguently
the Imperial Parliament is no longer in 2 position to intervene in case the
safeguards laid down in the Schedule to the South Africa Act are dis-
regarded.  The only way in which it can exercise any influence in this
direction is by refusing to consent to transfer so long as the general native
policy of the Union is not such as to justify a belief that the principles of
the Schedule will be followed in practice. At the time of writing Union
statesmen are demanding an early settlement of the question, while the
Secretary for the Dominions has stated that no transfer will be made
without consulting rcpresentatives of native and European opinion, but has
made no specific reference to the probable effect of the transfer upon the
native populations.
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Indirect Rule is no more than the perpetuation of an oppressive
political system in which they can see no merits, by authorities
who are either too apathetic to take an interest in changing it,
or deliberately use respect for native institutions as a blind to
conceal a determination to prevent the native from attaining
to equality of status with the white man.

In order to deal with this argument it is necessary to be
quite clear as to what is meant by Indirect Rule, even if for
this purpose we must anticipate the argument of the next
chapter. Much discussion of this subject is made unprofitable
because it proceeds on the assumption that the essentials of
thée Indirect Rule policy can be deduced from reference to the
literal meaning of the words “Indirect Rule”; it is common
to oppose the concepts of “direct” and “indirect ”” administra-~
tion. But the real opposition between Indirect Rule and other
forms of native administration is not one which can be deduced
from first principles by reference to the common associations
of the words ““direct” and “indirect”; it is the difference
between a particular system, first worked out in Nigeria and
called by that name because some name had to be given to it,
and since extended to Tanganyika, and systems whose guiding
. principles are opposed to those on which it is based.

The system devised by Lord Lugard and Sir Donald Cameron,
consists in the progressive adaptation of native institutions to
modern conditions. It is Indirect Rule not because of some
intrinsic quality of indirectness which characterizés it, but
because that is what it was called in Nigeria. Its opposite is
the type of policy which disregards native institutions in the
belief that European methods are inherently superior, and in
the confidence that the assimilation of entirely new forms of
political and other organizations presents no real difficulties
to the native societies which are asked to undertake it. Such
a policy could be conventionally styled “direct’ rule if writers
- on the subject agreed to give it such a name; but at present
the formulation of the problem in terms of ““direct” as opposed
to “indirect” rule merely leads to confusion of thought,

' Indirect. Rule then is not a policy of non-interference. Tt
presupposes respect for existing rights and to a certain extent
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for vested interests, but only as the foundation for changes
whose desirability can be more clearly estimated if for the
general belief in the superiority of European culture we sub-
stitute a specific inquiry into the adequacy of a given institution
for the needs which it is called upon to meet. Because the
search for a vehicle of the orders of the European government
has to be an important administrative preoccupation, Indirect
Rule has sometimes been unintelligently condensed into the
phrase “Find the Chief”. But this is only the starting-point,
not the sum, of what is involved in this policy.

Characteristics of Policy in the Protectorates—The policy
followed in the Protectorates has done little more than respect
the claims of traditional authority, Though such claims are
in native society almost invariably bound up with rights over
recognized areas of land, little attempt to respect such rights
has been made. In Swaziland Umbandini in 1888 signed
away his whole kingdom, and though he reserved the rights
of natives resident in it, this was never taken to engage the
concessionnaires or the British Government in any obligation
to find out what those rights were. After a long period of
confusion the Concessions Partitions Proclamation of 1gog
divided the territoty in the usual way into Crown land, alienated
land and native land, and after a five years’ period of grace
there was in 1914 a wholesale removal to the reserves of natives
living outside them. At present natives own 806,290 morgen
(2661 square miles)in thirty-one blocks throughout the Protector-
ate, while 1,145,000 morgen (3767 square miles) is owned by
Europeans, mainly in the southern half of the territory. There
are about 500 European owners, some 4o per cent of whom
are habitually absent.. An area of 1378 square miles, including
a high proportion of the best grazing.in the country, is owned
by Transvaal sheep-farmers, who use it only for winter grazing,
while much of the rest is in the hands of speculative companies.

As a consequence one-sixth of the native population (zo,c00)
are squatters on alienated land, paying a rent of [1 a year or
six months’ labour, The Pim Report ? estimates at ten thousand
the number of young men who “ebb and flow” to sources of

1 Cmd. 4114 (1932), from which the above information is taken.
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employment outside the territory, and mentions a district
where 8 per cent of the registered taxpayers had been absent
from home for more than four years.

Ploughing has, it is true, become popular, but though the
plough enables an individual farmer to cover a larger area of
ground, the cultivation is not as thorough as by native methods.
Improvements recommended by agricultural demonstrators are
beyond the natives’ means. Dipping preserves stock for which
there is no market, and so increases overstocking. Thatching
and fencing materials must be paid for if they are taken from
European land—hence the dilapidated condition of native huts
and the prevalence of the round mud hut condemned as
unhygienic by Europeans. Land shortage has affected native
society in other less obvious ways. Where the right to allot
Jand to his subjects is an important element in a chief’s prestige,
those chiefs who have no further land to dispose of will grant
arcas claimed by their neighbours rather than turn away a
new follower, and disputes on such questions are frequent.
The claim of every man of royal rank to be chief over an area
of land can only be satisfied at the expense of the hereditary
rights of commoners to certain areas; and even so it is difficult
to find suitable land for the brothers and sons of the reigning
-king.?

What has all this to do with Indirect Rule? The circum-
stances to which Swazi society is called upon to adapt itself
are such as the Indirect Rule policy rejects from the start. In
the interests of a foreign community, and not of any conception
of the betterment of the people themselves, more than half the
land which is the basis both of their subsistence and of their
_institutions has been taken from them. Consequently a large
proportion have been obliged, if not for a mere livelihood, at
least for the necessary money to pay the taxes imposed on them,
to detach thernselves from their own organization and live
temporarily or permanently in towns or as squatters. In
these circumstances the question which arises is whether any
adaptation is possible which will give satisfactory results.

 'This information has been communicated to me by Dr. Hilda Beemer,
whois at present (1935) engaged in anthropological research among the Swazi.
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In Bechuanaland Great Britain, after failing to persuade the
leading chiefs to accept the administration of the British South
Africa Company, handed over to the Company all territory not
actually in the occupation of the tribes, as well as a railway stnp
which the chiefs were persuaded to cede. 'This left the natives
with 102,000 square miles of land allotted in separate reserves to
eight different tribes. An area of 7500 square miles has been
alienated to Europeans; the remaining 165,000 square miles,
that is more than half the Protectorate, remains as Crown land
available for alienation but at present almost wholly unoccupied
because the terms of alienation have not been decided upon.
The railway and almost all the surface water arc in the alienated
European area.

In most of the reserves the level of production is so low
that the natives are often obliged to buy foodstuffs. No attempt
has been made to encourage agricultural production for export,
even in those reserves where there is sufficient arable land to
make this possible, and though of recent years dairying and the
preparation of hides have been encouraged, the majority of
natives are only able to pay their taxes by selling stock or going
out of the reserves to earn wages.® Here again the essential
condition for Indirect Rule—the participation of the native
society in the world economic system on terms which do not
involve its disruption—is absent,

In Basutoland alone the whole of the land continues to be
occupied by the natives and controlled by the Paramount Chief
in accordance with tribal custom. Here Indirect Rule is blamed
for the inefficient manner in which the country’s natural
resources are utilized, and the consequent exodus of more than
half the adult male population to earn the amount of their
poll-tax outside the territory.?

In fact almost the only point in common between the system
of administration in force in these territories and Indirect Rule
is that the powers of hereditary chiefs have not been curtailed
as they have in the Union. In Swaziland the administration of
native affairs is in the hands of tribal councils who are still

1 Cmd. 4368 (1933), from which the above information is taken.
# Cf. Hodgson and Ballinger, Basutoland, pp. 25-30.
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composed for the most part of the older and more conservative
natives. In Basutoland the Paramount Chief and the Sub-
Chiefs who are his kinsmen retain their traditional authority
over their people. In Bechuanaland they have still the right
to call out the age-grades or ‘‘regiments’ for labour on public
works,

The criticism brought against them is, in the main, that
vested interests militate against economic improvements; that
chiefs are jealous of wealthy subjects; that land which is used
for individual cultivation in the summer and communal grazing
in the winter cannot be fenced, so that fruit-trees, for example,
cannot be planted there. Of Bechuanaland it is also pointed
out that the tribal levy system is a hopelessly inefficient means
of executing those public works for which it is now used. We
are asked to contrast the progressive Transkei with stagnant
Basutoland.?

The question which remains undecided, however, is, What
is the real reason for the contrast? Is it simply hecause local
government in the Transkei is in the hands of bodies created
ad hoc with no reference to existing institutions? Tacts are not
available which would show whether the evident progress of
the Transkei—its roads and bridges, its schools, its agricultural
demonstrators—has nowhere created maladjustments in the
native social organization. It is established that the T'ranskei
has got no further than the Protectorates in the attempt to wean
its natives from that attachment to the possession of cattle
which has become so inconvenient now that no land is left
them for grazing.

It is worth considering whether the contrast, instead of
proving the inherent futility of maintaining native institutions,
does not merely underline the patent necessity of Furopean
advice for all native tribes during the transitions which are
being forced upon’ them. In the Transkei advice has been
liberally given; the lines it has followed have been determined
solely by European criteria. In the Protectorates little advice
appears to have beén given at all, and the principle that

. innovations cannot be made without the chief’s consent séems

" Cf. Brookes in Schapera, Western Civilization and the Bantu, p. 2490.
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to have excused officials from the necessity of making serious
attempts to secure that consent. In other Indirect Rule
territories such a formalistic interpretation of respect for native
rights has not been followed; other rights than those of the
chief have been considered, and where his have been thought
to require curtailment his consent has not been asked. Yet
where his position in relation to his subjects has been
intelligently envisaged this has not alienated him from
co-operation with the government in introducing necessary
reforms.

It is of the essence of Indirect Rule that the whole complex
of relationships in which the chief exercises his power must be
taken into account, and allowance made in particular for those
changed circumstances that may make a customary obligation,
once freely accepted, into a burden that can now only be exacted
because British authority is behind the chief. But it is equally
essential to avoid the contrary error of assuming, as certain
of the Protectorate administrations do, that there is no half-way
house between complete maintenance of native institutions and
their complete abolition. Only if it could be demonstrated that
chieftainship had no value in the organization of native life
would it be justifiable to regard it as a doomed institution; and
if that point was reached it would be equally justifiable to
abolish it by direct action.

"There are actually in each of the Protectorates institutions
which could be used by the European administration for the
imparting of that advice which is surely no less authoritative
there than in other colonies—and rightly so if the course which
it advocates has been decided on with a full understanding of
the necessities of the case. In all three Protectorates a council
of chiefs from all over the area meets the Resident Commissioner
at stated intervals. In Basutoland and Bechuanaland the
meeting takes place annually. In Bechuanaland, since its main
business is the administration of a Native Development Fund
financed by a special tax on the natives of the reserves, it could
surely be made into a potent instrument for progressive develop-
ment. 'The first step in this direction has been taken by the
Native Administration and Native Tribunals Proclamations
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(74 and 75 of 1934), which came into force on January 1, 1935.
These follow the general lines adopted in ““Indirect Rule
territories. Provisions special to Bechuanaland include the
power given to chiefs to nominate councillors other than those
qualified by birth for membership of their Councils, intended
to make possible the inclusion of the educated young men, the ..
prohibition of the raising of levies without the approval of the
Tribal Council and the consent in writing of the High Com-
missioner, and the rule that the tribe cannot be held responsible
for the personal obligations of the chiefs.

In Swaziland as in Basutoland the younger educated natives
have formed Progressive Associations, which not only voice the
opinions of the section of the community upon whom tribal
obligations press heavily, but criticize the whole system of
administration in a not tco intelligent way. In Swaziland the
practice has recently been instituted of holding meetings every
six months at which the Resident Commissioner and Paramount
Chief meet the Progressive Association. It is hoped eventually
here too so to modify the constitution of the Tribal Council
as to give this element a share of responsibility.

_An effective Indirect Rule policy might, by an intelligent
appreciation of the needs of the situation, by constant advice
and persuasion and by the constructive education of the
generation destined to succeed to authority—for the Pro-
tectorates have now been under British administration for fifty
years—have been able to forestall the development of these
Progressive Associations. 'Their existence is no proof of the
inevitable craving of the awakening intelligence for European
institutions (among which there is, after all, considerable
diversity); it is rather a reflex of a not very intelligent system
of education coupled with an impossible economic situation.
The answer to it is not to push on with the destruction of such
elements of cohesion as remain in the native societies in question
but rather, along the lines which have already been adopted, to
attempt, after a thorough discussion of the points of view of
.- both sides, to give satisfaction to “progressive’” demands
" without further complicating the problems of adaptation by

! Evans, Native Policy in Southern Africa, p. 98.
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introducing novelties not directly called for by the situation
under consideration.

"

II. SouTHERN RHODESIA

Rhodesia was from 1889 till 1924 administered under a
charter by Cecil Rhodes’ British South Africa Company. On
the termination of the Charter Southern Rhodesia, which then
counted a European population of 34,000, by a popular vote
rejected amalgamation with the Union of South Africa and
chose responsible government as an independent entity, while
the relatively undeveloped Northern Rhodesia became a Crown
Colony. Southern Rhodesia’s independence is limited by the
provision that legislation on certain subjects, of which the most
important are matters affecting the native population and the
disposal of land not yet alienated, remains subject to disallow-
ance by the Crown., The general attitude of the European popula-
tion of the Rhodesias towards native policy differs little, if at all,
from that of the Union. It is comfortably stayed on the theory
of the inherent inferiority of the native; and the White Paper
of 1930, which asserted the paramountcy of native interests,,
was received in both territories with a storm of 1nd1gnat1on
Official policy, however, has differed to a certain extent. Sir
James Maxwell, the Governor at the time of Northern Rhodesia,
upheld the principle of paramountcy in the Legislative Council
as mere political common sense, but no such voice was heard
in the Southern territory. 'There it is regarded as axiomatic
that such a principle cannot be applied to an area with a con-
siderable European population, and that although the White
Paper, and the Hilton Young Report on which it was based,
had precisely such areas in view.

Liberalismin a White Man’s Country.—The policy adumbrated
by the present Premier, Mr. Huggins, is one dictated primarily
by the desire to prevent the creation of a ‘‘Poor White” class
through the economic competition of the native with the less
efficient white population. In an address delivered in London
in July 1934 he appeared to advocate its extension beyond the
confines of Southern Rhodesia in the form of a final division
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of all British Africa into “white paramountcy” and ““native
paramountcy”’ areas. In the latter, the native population was
to “advance right up to the top socially and politically” and
“build up native civilization on the model of the European”,
In the former they * would have practically no political rights”,
but would be entitled to work for wages,® The Imperial
Government has as yet shown no eagerness to accept his
suggestion. In effect its professions represent the political
complement to the Kenya dual policy ? in the economic sphere;
the results of its application do not appear to the overseas
observer to differ so widely from those of Union policy as is
claimed by its adherents.
The Delimitation of Reserves~—The principle of territorial
- segregation has been followed in Southern Rhodesia with the
same modifications in the interest of the labour supply as are
found in the Union, but not in the face of such impossible
pre-existing conditions. The first delimitation was made in
1894 when the death of Lobengula ““solved the difficult question
of how to dispose of him”,? and the Company arrogated to
itself his former sovereign rights over the native population.
The Matabeleland Order in Council which sanctioned the new
state of affairs provided, as did the Southern Rhodesia Order in
Council of 1898, that sufficient land be assigned for native
oceupation before the alienation to Europeans, which was the
Company’s main object, began, A Commission appointed under
the earlier Order set aside two large reserves, one for Matabele-
land and: one for Mashonaland. Neither was selected with any
consideration of existing native rights; the aim was rather that
the native population should eventually be transferred to the
. reserves as the land on which they were living was taken up by
the Europeans.® The former was not even inspected by the
Commission. It proved to be waterless, and the greater part
of it was never inhabited by the natives.
After the Matabele Rebellion these reserves were extended
' to an amount which the Surveyor-General, in evidence before
a Native Affairs Commission of 1910, characterized as excessive, |
1 East Africa, July 1934. 2 See below, p» 77.
* 3 Hole, The Making of Rhodesia, p. 331. 1 Hole, ibid., p. 335.
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while representatives of the Native Department before the same
Commission stated that the soil was poor, water supplies
deficient and certain parts of them “unsuitable for human
occupation’.! That Commission already advocated the South
African method of a final partition of the land between native
and Europcan areas and the transference to reserves of all
natives resident outside them.

A Native Reserves Commission which reported in 1918
recommended the exchange of certain small native areas sur-
rounded by European farms for land adjoining the larger
reserves, and boundaries were gazetted in accordance with its
recommendations in 1921. A plea for the recognition of native
rights in land not yet alienated was put forward by the Aborigines
Protection Soclety, - in the course of litigation between the
B.S8.A. Company and the Rhodesian Government regarding the
ownership of this land, which eventually reached the Privy
Council. Their Lordships found principles of law to justify
the extinction of native rights on each of several hypotheses
as to their nature, 'Their decision on this point probably had
no influence on the course of events, but it is remarkable as an
example of complacent disregard of the existence of rights
which cannot be forced into any formal category of European
law.2 The reserves were of course delimited without any
consideration of native claims.

The Ordinance of 1920 allowed four years’ grace for natives
to move to the reserves from areas ““ which by that Order ceased
to be reserved and reverted to the Crown”, and from that date
onwards successive Chief Native Commissioners’ Reports
mention the movement towards the reserves at the same time
as they stress the necessity of making contiguous land available
for future expaunsion.

The Land Commission of 1925.—This was dealt with by a
Land Commission appointed in 1925, after a delegation of
European settlers had approached the Secretary of State with
the demand that the whole territory be divided into areas

1 Native Affairs Commission, 1910; p. 11.
2 A.C. 1919 in re Southern Rhodesia. The most striking of the relevant
passages are quoted in Buell, The Native Problemin Africa,vol. 1, pp. z10-11,
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reserved exclusively for the occupation of natives and Europeans
respectively. This involved a departure from the provisions
against differential legislation laid down in the 1898 Order in
Council and repeated in the Letters Patent of 19z23," but Mr.
‘Winston Churchill agreed that such a step might be considered
should it prove after full inquiry to be desirable,

The Commission interpreted its task as requiring a speedy
settlement of the land question in order that the alienation of
those areas assigned for European occupation need not be
delayed. It did recommend complete possessory segregation,.
but opposed the creation of large blocks of contiguous native
territories on the ground that this would involve too great
disturbance of existing rights and too much shifting of the native
population. Also

“it would reduce the points of contact between the races to
too great an extent and would not only prevent the native
from profiting by example but would be detrimental both
to him and to the Furopean, in that the families of native
farmers and small holders would be discouraged by distance

from offering their services as labourers to FEuropean
farmers.” 2

The Commission found that, of a total area of 96,250,000
acres, 21,000,000 were gazetted reserves while 45,000 acres had
been acquired by mnative purchase. The area alienated to
Europeans was 31,000,000 acres, leaving 43,000,000 acres
unalienated Crown land. It recommended the expropriation of
some 426,000 acres of land held by Europeans in predominantly
native areas, and further fixed as ‘“semi-neutral areas” 80,000
acres of European enclaves, in which purchase should be
open to both races until the land fell into native hands, when
Europeans should not be allowed to repurchase it.

In approaching the main part of its task, the delimitation
of the areas for future native and European expansion, the
Commission recognized that the native population deserved
some guid pro quo for its loss of the unrestricted right of purchase.
5 1 S. Rhodesia Order in Council, 1898, Sec. So, Letters Patent, 1923,
'eg'ﬁ:ﬁd Commission Report, p. 11.
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The actual distribution therefore occasioned a good deal of
surprise. Seven million acres were assigned forthwith for
native purchase, leaving 34,000,000 available for the future
development of both races. An allotment of half this land
to each would not, it might be supposed, have been unduly
liberal to the native g5 per cent. of the population. What
happened was that half of it was thrown open at once for
Furopean purchase and the other half reserved for future
determination, with a view to the possibility of rectifying in
the future disproportions in the division between the two races.
Nothing is said about the way in which this is to be done;
presumably portions of the undetermined land are to be released
as the Government becomes convinced that one or other of
the two races is bursting its bounds. Which will first make its
claims felt, it is perhaps not hard to conjecture. The Assistant
Director of Native Lands points out that as a good deal of the
undetermined area is either tsetse country or below the 3000
feet level, there is not likely to be much demand for it,*

The recommendations of the Comimission were made
operative by the ILand Apportionment Act of 1930, which
cstablished a Land Board for the administration of the native
area. This is a body of five nominated persons, the Chairman
being the Chief Native Commissioner. Members of the
Legislative Council are not eligible to sit on the Board.

Squatting and the Labour Supply—The demand for agri-
cultural labour has expressed itself in Southern Rhodesia in
very much the manner that has already been described in the
Union. It has not met, however, with such a ready response.
Owing to the manner in which the original reserves were
selected it is not surprising that a large number of natives
should have remained on the Company’s or on an alienated land.
A Private Locations Ordinance of 1908 limited the number of
rent-paying tenants on a single European farm to forty, while
allowing natives in excess of this number to live on the land
provided no burden was imposed on them. The customary

1 Jennings, ‘“ Land Apportionment in Southern Rhodesia®’’, Fournal

- of the African Society, 1935, p. 29’7. Cf. Repost of the Native Land Board,
1933, P- 4, which names the only two tsetse-free districts in the unassigned

. . areas.

67



NATIVE POLICIES IN AFRICA

rent charged was £1 on unalienated Company land and on
private farms 1o~4o shillings, sometimes with an additional
charge of 10 shillings for each polygamous wife. The Native
Affairs Commission of 1910 already advocated the substitution
of labour for cash rent tenancy, with other measures familiar
in the Union—that natives should not be allowed to acquire
land outside the reserves, that no native should reside outside
the reserves unless he could show that he was in European
employment for a definite period in the year, but that natives
should not be removed from Crown lands because ““their
services may be of great value to European occupants™.! ’

The Land Commission of 1925 accepted the farming com-
munity’s contention that squatting was ‘‘ quite unnecessary in
connection with the question of the labour supply and [tended]
to keep labour out of the market”. It was accordingly provided
that all private locations should be dispersed within a limited
period from the adoption of the Commission’s proposals for
separate areas, existing agreements being allowed to continue
for six years, but no new ones to be made. Exceptions wete
made for the Melsetter district ““ where the farmers would feel
the loss of revenue’’, and that part of Matabeleland where the
majority of the native population live on private farms. As
regards labour tenancy agreements, it was held that they should
be allowed to continue “where no burden is imposed on the
native”, and that it might be made legal for the landlord to
require the squatter’s wife and children to work for him. Those
natives already in occupation of unalienated Crown land might
remain until it was required for alienation, but no fresh permits
were to be given. In the areas reserved for future determination,
they might continue to live without payment of rent, and their
interests must be safeguarded when applications were made
for occupation within those areas:

It was proposed also that natives who could not afford to
buy land outright might lease it in native purchase areas, and
a system was introduced in 1932 whereby it could be leased
for the ordinary Crown land rent of f1 per annum plis an
additional sum representing an instalment of the purchase price.

1 Comuiission on Native Affairs, 1910, p. 10.
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These provisions are far more liberal than those of the
Union land legislation. The area allotted for native expansion,
even if it is inadequate and even if there seems no good reason
why such a large proportion should be held back for a hypo-
thetical future, is still larger than the total Beaumont Com-
mission scheduled areas for a much smaller native population
(about 1,000,000 as against nearly 6,000,000 in the Union).

A certain amount of time is allowed for the native population
to withdraw within the boundaries allotted to it, and it is
coneeivable that the permission accorded to natives to occupy
temporarily the undetermined area may constitute a claim
when its allocation is eventually ‘decided.

Yet this comparison only serves to show the situation in the
Union in a more depressing light, rather than to bear out the
view of the Round Table's correspondent that “Local native
policy is probably the best in Africa™? Reports that the
reserves are already overcrowded begin to be recorded in 1925,
and the number of districts in which this is the case increases
from year to year. 'The average density of population is
estimated at twenty to the square mile.?

In 1932 it was stated that about 65 per cent. of the native
population was in the reserves and that erosion was beginning
to be noticeable? The remedy proposed is an extension of
water supplies and development within the reserves such as
to “avoid, as far as possible, the necessity for the acquisition
of more land for native occupation”. This is to be done by
the most efficient possible distribution of the land between
grazing and arable. A survey has been begun with that aim in
view, and agricultural demonstrators have been posted in the
reserves whose duties include the encouragement of the con-
centration of cultivated areas.

An area of 32,000 morgen or about 64,300 acres has been
purchased by the Government for native use in Matabeleland
and a few smaller areas elsewhere.t But it will be noticed

1 “'The Situation in Southern Rhodesia *®, The Round Table, December
i 2]'e:rmings, loc. cit., p. 303.

3 Chiet Native Commissioner’s Report, 1932, pp. 1—2.
4 Ibid., 1932, p. 2.
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_that there is no question of encroaching on the undetermined
area. 'The number of applications by natives to purchase
"land dealt with each year varies between 150 and 200. In
19312 the majority were said to be for farms of 0 to 500
acres; in the following year the decision was announced that
in principle allotments should be from 300-400 acres.*

By 1933 there still remained 132,414 natives who ought,
strictly speaking, to transfer to the reserves before the end
of March 1937. The Chief Native Commissioner in that year
proposed asking Parliament to extend the period of grace, His
report states that “there seems to be some doubt as to whether
it will be possible to accommodate the whole of the above-
mentioned population in the Reserves and native areas as they
exist today™.? Tn 1934 the Premier stated: “It is quite
impossible to get them back by 1936”, and at the end of that
year there were still 100,000 due to be transplanted.®

Here as elsewhere the crucial problem is that of an over-
stocking’ due to the native’s ‘‘uneconomic’ attachment to
cattle as an indispensable element in the making of ceremonial
contracts. Here as elsewhere everything possible is done to
encourage the native to slaughter and sell his surplus stock,
and he does sell those which, according to his standards, are
surplus. But the Government prefers to put the onus on him
of adopting a more “economic” mode of existence rather
than allow him to occupy further areas which, it is argued with
some truth, will simply become croded in their turn. - It teaches
improved methods of cultivation with considerable success,
but it refuses to recognize that the attachment of a people to .
its social institutions is something which will not be overcome
by rational argument. Yet this is as hard a fact as the conviction
of the European that his superior efficiency entitles him to
occupy any land which he is able to make productive. The
invincible force has come up against the immovable obstacle.

The Exodus to Labour Centres.—The demand that the natives
should be urged out to work has been less acute in Southern

1 Native Land Board Reports, 1931-3.
2 Chief Na'tlve Commissioner’s Report, 1933, pp- 1-2. ‘
8 Euast Africa, July 1034. Jennings, loc. ¢it., p. 308.
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Rhodesia than elsewhere, since a large proportion of the labour
supply has been recruited from Northern Rhodesia and Portu-
guese East Africa by the Rhodesia Native Labour Bureau. It
was heard in 1921, when the South African device, at one time
adopted in Nyasaland, of a tax rcbatc for natives proportionate
to the period during which they had worked was rejected by
a Native Labour Committee on the ground that “it would
seem difficult to draw the line as to what constituted work,
whether work for a European or on his own fields”. 'This
Committee reported that “the solution seems to lie in offering
higher wages”.* | Taxation and the limitation of land for native
cultivation have not been deliberately used in Southern
Rhodesia as a means of procuring labour, though they inevitably
have this effect; and the Chief Native Commissioner reports
without regret that natives who can find a market for their,
produce in European areas will not engage to work for wages.?/
For the majority of the native population, however, this
alternative method of meeting their money obligations is not
open. By 1926 we find the same reports quoting figures to
demonstrate that migration from the reserves in search of
labour is having serious results. In this year the average
number. of able-bodied native men employed on farms was
72,000—and in the reserves only a quarter of the cultivable
acreagewas tilled. ““The indefinite expansion of such numbers,”
he writes, “cannot be seriously contemplated.”” 2

The number had risen in 1933 to 75,000. The latter figure
represents 75 per cent. of the total labour supply of the Colony;
but before the present depression began the local labour force
never amounted to much more than half the total. The largest
average number of natives employed in any year is go,000 in
1926. The number employed in mining in 1933, 15,000, was
considerably larger than in any preceding year.

The interests of the employer are protected, as in the Union,
by pass laws which provide that every male native must have
a pass or a certificate of contract. Oral contracts may be made

1 Native Labour Committee, 1921, Report, p. 10.
2 See Chief Native Commissioner’s Reports from 1920 onwards.
3 Ibid., 1926, p. 0.
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for a maximum period of one year, written contracts for three.
The certificate is delivered by the Registrar of Natives, whose
duty it is to see that the native understands the contract, and
while he is in employment the employer retains the pass. It is
illegal for him to enter on further employment until the
employer has given him a written discharge. Failure to produce
the pass is a penal offence. Employers can be prosecuted,
among other offences, for withholding the pass or refusing to
certify discharge.?

The Land Apportionment Act of 1930, following the recom-
mendations of the Land Commission, provided for the
establishment of Village Settlements near urban centres, where
natives in employment might be allotted holdings to live on
with their families. The Act makes no provision for the
administration of such settlements. By 1933 land had been
made available for their construction near Bulawayo and
Salisbury, and it had been decided to establish a third such
village near Umtali.2 The whole policy was criticized recently
in the Legislative Counci] on the ground that natives who had
learnt crafts in these villages would compete with Europeans.®

Education as Native Development.—Of recent years the
improvement of economic life in the reserves has received a
certain measure of attention. Since 1929 it has been regarded
as the most important function of education. The origin of
“this development is to be found in a Report by the Director
of Education, Mr. Keigwin, in 1919. This, for the first time,
proposed a system of education which should aim, not at
removing a favoured few from the village environment, but at
applying Luropean knowledge to the improvement of material
conditions for the majority remaining in the villages. His
plan, stated in his own words, was to “deal first with the
simplest and humblest vocations of the people, building. upon
.them among the people in their own villages’’.4 The subjects
to which attention were to be given were the manipulation of
hides and skins, food production, rope and mat making, basket

» See Orde-Browne, The African Labourer, p. 166.

2 Native Land Board Reports, 19323, p. § ; 19334, P+ 5.

3 Debates, March 20, 1935. '

4 Quoted in Report of Native Education Commission, 1924, p. 15.
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and chair making, pottery and tiling, carpentry and wagon
work and smithing.

T'wo schools which proposed to follow this programme were
opened in 1920, at Domboshawa for Mashonaland and Tjolotjo
for Matabeleland. The financial grants provided were in-
sufficient to allow of the introduction of the proposed new
subjects, and since it was argued that there was no demand
in the reserves for the products of skilled craftsmen, the schools
for the time fell back on teaching agriculture, with building and
carpentry of a type for which there was a European demand.
By 1924 the inevitable protests against training the native to
compete with the European had begun to be heard. In that
year a Commission was appointed to inquire into the whole
educational system, and its findings showed little sympathy
with the new industrial schools.

Nevertheless, they were continued in existence, and in 1929,
when a separate Department of Native Development was
established to organize native education in the widest sense of
the word, including agricultural and other demonstrations in
the reserves, their aim was recognized as the guiding principle
of the new systemm. Mr. Harold Jowitt, who became Director
of Native Development, writes in his first Report: “One of the
chict functions of the Department must be the forging of links
between school and home rather than the widening of the
rupture between them by the throwing of undue weight in
the detribalizing scale.” T'he whole syllabus which he has
worked out aims at making literary instruction directly relevant
to the practical needs of life, while agriculture, hygiene, child
welfare ‘and the like are taught not as “school” subjects but
with constant stress on the application at home of what is
learnt at school. - Every care is taken not to teach methods
which will prove inapplicable in the village for lack of European
implements. Girls learn to cook native foods in new ways,
but in native ovens. Agricultural methods, aiming at more
intensive utilization of the limited native lands, have been
carefully studied in relation to the possibilities of the local soil,
and in 1932 it was reported that five different crop rotations
had been worked out, adapted to local conditions. The school
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is envisaged as the centre of the community rather than as an
isolated institution. The extension of the ideas taught there to
the village is carried out by the Jeanes School method recom-
mended by the Phelps-Stokes Commission, whereby native
teachers and their wives spend periods of training in an in-
stitution which combines practice in class-room teaching with
instruction in building, agriculture, maternity and child welfare
work of a type which can subsequently be demonstrated in the
village.

Recently, however, the Jeanes teachers have been superseded
by “community demonstrators’ whose work is to be carried
on entirely with the adult population, so that the link between
school education and the improvement of village life, which
is an essential element in the Jeanes system, is broken. The
new demonstrators are respomnsible to Government, not, as

* are the Jeanes teachers, to the missions, and their introduction
is perhaps a sign of the increased interest in native education
which has caused the Native Development Department to be
amalgamated with the Native Affairs Department, so that
native education i now one of the responsibilities of every
administrator. Their efficacy in practice has not yet been
tested.

The native industrial schools are criticized on the ground
that they “only teach the native to grow maize for sale’, and
the Director of Native Development has been constrained to
reply that “We have not deviated in any manner from our
original scheme, which is one of conservation of the natural
resources in Native Reserves.” ! The controversy raises the
whole question of the function of native education. Liberal
champions of native interests' condemn any system which

- appears to relegate the native’s future to a separate world; they

regard as false friends those who, as they hold, make his
educational training subservient to the theory of his unsuit-
ability for occupations calling for skill, or careers which demand
-responsibility or leadership, within the ' framework of the

- European society. -Some of them might be less suspicious of

Mr. Jowitt’s conception of education if they realized how widely

‘ 1 Report, 1931, p. 15. ’
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it is beginning to be felt in Turope that a school syllabus
divorced from the realities of life has litile real value as a
training for adult citizenship.

T'o the rest one might perhaps answer that the educationist,
with his experience of native adaptability and intelligence, is
no doubt on stronger ground than anyone else in criticizing,
as a private person, a social system which prevents the African
from exercising his powers in competition with Europeans,
and that most of them would join with the other friends of
the native in pressing for its alteration. But while that system
exists, he is failing in his task as an educationist if he gives to
his native pupils a training which fits them primarily for a life
that only a small minority can hope to live, and leaves them
in no way better adapted for the existence which in fact awaits
them. It is simply sacrificing the native population to an
ideal which that particular form of sacrifice can do nothing to
realize. - Even were the colour bar broken down, the number
of the native population who could profit by its absence in
-entering on skilled work or professional careers would remain
a small minority of the total—a fact which the French have
recognized in their dual system of education for the ékfte and
the masses.

On the other hand it is perfectly clear that the native reserves
cannot be developed as a self-contained economic system.
Such a system at the present day would be a ridiculous museum
specimen. Even were it to be regarded as the principal aim
in the development of native agriculture to keep up the food
supply, the improvements in the standard of housing, hygiene
and cleanliness presuppose the purchase of European goods—
not to mention the fact that it did not need any Jeanes schools
to create a general demand among natives for such goods.
These can be obtained for cash earned either in wages or by
the sale of agricultural produce, and if it is accepted that the
drain of men from the reserves to centres of European employ-
ment is detrimental to the food supply itself as well as to the
whole social system, then it must necessarily be an aim of
development within the reserves to enable them to obtain
their cash requirements without it. This aim has been tacitly -
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neglected in the White Man’s countries; none of them would
accept the view that production in the reserves should be
more than complementary to wage-labour, and many fear the
result of its encouragement on the labour supply. Only in
Southern Rhodesia has the fear been also expressed that the
native may compete. successfully with the European in the
same lines of production. This it is proposed to prevent by
the *“Organization of Native Marketing’® so that the native
“does not drive out the White Settler by under-selling in the
local White market”. ‘This does not,” we are assured, “mean
exclusion from the White market.”

Native Administration.—Native administration has been based
on the theory that the ‘‘tribal system’” is ctumbling, and
something more modern must be put in its place. Apart from
the fact that with the death of Lobengula the centralized
political organization of the Matabele went to pieces, there
is little positive evidence for or against this contention beyond
the statement that ‘“‘the authority of native chiefs is rapidly
declining”, which is repeated annually, with slight variations,
by the Chief Native Commissioner. Government has largely
disregarded the existence of native authorities, but as to the
degree of importance that they may still hold among their
own people not many questions have been asked. The Native
Affairs Act of 1927 is regarded as an advance in that it gives
to native chiefs a status in the administrative system, but their
officially recognized authority is confined to police powers.
Native civil cases are heard by the Native Commissioners,
_native criminal cases are divided between them and the
magistrates, The Native Commissioner has had, since the
original grant of the Charter, the right to assign grazing lands,

settle disputes concerning access to water, determine the site
- of 3 new kraal; he may fix the number of adult males com-
prising a kraal and must give his consent before any native moves
* from one kraal to another, In- practice many Commissioners
~ have exercised their powers with the utmost respect for native
custom; -but it is obvious that under this system the degree
‘of such respect is determined solely by personal inclination.

While the Native Commissioner is only expected to exercise
—A
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his powers in case of an appeal against the Chief’s decision, the
mere existence of such an appeal considerably diminishes the
Chief’s authority. In those areas where the land is being
surveyed with a view to more economic use his right to dis-
tribute the land is set aside altogether. The Chief may still
nominate his own headmen, subject to Government approval,
but his official duties are reduced to keeping the peace, arresting
criminals, making census returns and giving other types of
information, and promulgating Government orders. Whether
there is any particular advantage in entrusting such duties to
an hereditary chief rather than to a native clerk is doubtful.

Development in the reserves has since 1924 been carried out
through a Native Reserves Trust Fund administered by a
Board of three Europeans. Its revenues are derived from rents
for trading sites in the reserves “and other purely native
sources”. ' At the same time the chiefs and headmen are
regarded as representatives of their people, and from 1924
onwards periodical meetings of groups of chiefs and headmen
with the Native Commissioners have been held for the discussion
of matters of native interest. In 1930 the system was crystallized
by the establishment by legislation of a system. of local Native
Boards consisting of chiefs and headmen with an equal number
of elected members.?

o

I7I. KeNva

Kenya is ostensibly committed to the “dual policy” of
“increasing native production in the reserves pari passu with
the development of European enterprise’”’.3 The relative
weight to be given to the two aspects of this policy, particularly
where they may seem to be mutually incormpatible, is in theory
governed by the statement in the Devonshire White Paper of
1g23 ¢ that “the interests of the African Natives raust be
patamount”, and that “if and when those interests and the
interests of the immigrant races should conflict, the former

* Chief Native Commissioner’s Report, 1925, p. 9.

2 Evans, Native Policy in Southern Africa, p. 128.

8 chort of East Africa Commission, 1925 (Cmd. 2387), p. 81.
4 Cmd. 1922 (1923), p. 10.
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should prevail”’. Local Europeans accept no interpretation
of the policy which invelves any retardation in the alienation
of land to settlers, and are content to believe that it is possible
to aim at a maximum development in both directions at one and
the same time.

The present European population number some 11,000, as
against 2,250,000 natives. They elect the unofficial members
of the Legislative Council, and press continually for an elected
majority as the first step towards full responsible government.
Kenya politicians aim at the encouragement of settlement in
order to ensure the predominance of European interests, and
at the self-government without which they feel that these
interests will never be adequately safeguarded.

Settler Influence on Policy.—In the meantime the settler
population has . aitained to a degree of influence on policy
which is remarkable in a Colony without responsible govern-
ment. Since 1910 a Convention of Associations, representing
bodies of farmers in all districts, has held regular meetings at
which Government policy is discussed, proposals made, and
officials frequently ccnsured. While the more extravagant
statements of this body have been disregarded, it has been the
practice of successive Governors to keep in close touch with
it and be prepared to offer sympathetic consideration to its
views. It has indeed been described as “the unofficial parlia~
ment recognized by Government as the organ of general settler
opinion”.r Its moving spirit, I.ord Delamere, was responsible
for the meeting, in 1926, of the first “ Unoflicial Conference’’,
representing settler interests in Xenya, Uganda, Northern
Rhodesia and Nyasaland. This body has seen itself as the
forerunner of the elected Parliament of a future self-governing

Dominion of East Africa, and now that its hopes in this direction
are, at least temporarily, disappointed, proposes that its Con-
. ference should be given a recognized advisory status in
“connection with the periodical Governors’ Conferences held
~ in Kenya, Uganda, and 'Tanganyika.

In other ways also non-official Europeans have an important
influence on administration. © The Select Committee on .

1 Huxley, White Man’s C'duntry, vol. I, p'. 262.
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Estimates has a large unoflicial majority, and Lord Moyne, when
he proposed the establishment of a Native Betterment Fund,
found it necessary to recommend that the administration of
this fund should not come under review by that Committee.
The Board of Agriculture, established as a result of Sir Daniel
Hall’'s recommendations in 1929, to advise on the furtherance
of agricultural development in all areas, consists of repre-
sentatives of different Furopean interests, along with the
Chief Native Commissioner and one Provincial Commissioner.
The settler representatives before the Joint Select Committee
on Closer Union complained that this Board was unpopular
with the administration, who did not bring matters connected
with native interests before it.r 'The settler community is
represented on all the bodies recently established to safe-
guard native rights in land. From the outset it was a frequent
practice to appoint a majority of settler members to official
Commissions.

History of Land Alienation.—In Kenya European settlement
has been much more a matter of deliberate policy than in South
Africa. 'To Sir Charles Eliot, who was appomted as H1gh
Commissioner in Igoo the central problem of policy was “to
make the railway pay”’; and the solution “to fill up the empty
spaces with settlers” Consequently, where South African
Governments found themselves called upon to delimit
boundaries already in dispute between advancing colonists and
native populations, Kenya procedure was to take time by the
forelock and declare given areas available for settlement, if
necessary removing from them the native inhabitants.? Since
the Crown Lands Ordinance of 1ga2, which was introduced to
provide for European settlement, respect for native rights has
not been a principle of policy, though native needs were osten-
sibly considered and land actually in native occupation was in
theory left undisturbed. But a large proportion of the Kenya
tribes are nomadic pastoralists, and it has been a constant
practice to take part of their grazing grounds for alienation,
either ordering them to take their herds elsewhere, or, if the

1 Evidence, p. 639.
2 See Huxley, op. cit., vol. 1, pp. 77-0.
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land taken was temporarily unoccupied, forbidding them to
return to it. Where land thus removed from native ownership
has not been settled this prohibition causes acute discontent;
where it has, the tribes accustomed to find grazing there are
constrained to return as squatters. ‘The evidence heard by the
Carter Land Commission of 1932 presents a picture of constant
conflict between a Land Office only concerned to make as much
land as possible available for alienation, and local administrative
“officers, aware of the grievances of the natives affected, pro-
testing sometimes successfully, constrained sometimes to move
the same tribes repeatedly from grazing grounds to which they
* persistently return.

From the outset the whole area of the Colony has been held
to be Crown land, and even the Native Lands T'rust Ordinance
of 1930 does not depart from that position. As the famous
Barth Judgement of 1921 has it, ‘“‘Natives are tenants at will
of the Crown”; anditis as an act of grace rather than a belated
restitution that certain areas have now been set aside for the
use and benefit of the native tribes “for ever’”. The Crown
Lands Ordinance of 1915 empowered the Governor in Council
to reserve from sale, lease or other disposal ““land required for
the support of native tribes”, and also to reduce native areas if’
they were found to be unnecessarily large. Action of the latter
type required the consent of the Secretary of State, but in
practice it was sometimes taken without his consent.! ILand
might be taken from such reserves for public purposes, and
there was no obligation to provide alternative land unless it
was held that the remaining area was insufficient for the nceds
of the tribe, and then only if there was unalienated Crown land
available adjacent to.the reserve.;

The principle followed in the original delimitation was that
natives must be taught, by the restriction of the land available
to them, to use it more economically.? The allocation of

1 Cmd. 2387 (1925), p. 29.

2 * Tribes like the Kikuyu require showing that their just and ample

" requirements can be met by their being restricted to much more limited
areas.”—Mor. J. Ainsworth, then Sub-Commissioner, Ukamba. I deprecate
in ‘the strongest possible way the suggestion that the natives’ pernicious

pastoral proclivities should be encouraged by the grant of any land for
grazing purposes.”’~—Sir H, Belfield to the Secretary of State, 3.4.14.
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reserves followed the decision to throw open areas in their
vicinity to European settlement, and in most cases alienation
was well advanced before any delimitation of reserves was made.
With the exception of the soldier settlement schemes at the
close of the War, all the alienations of large blocks of land took
place before 1915.

These began in 1902, as soon as the policy of settlement had
been finally decided upon and the former Eastern Province of
Uganda had been included in Kenya.! The first alienations
to be made were in the Kikuyu country to the north-east of
Nairobi. By 1906 they had extended to a number of districts
in the Masai country. In 1g0o4-5 the Elgeyo were moved
from an area on the Escarpment which was granted to Major
E. 8. Grogan as a forest concession. In 1907 settlement began
in the Mua and Lukenia Hills, and the Akamba who had
previously been in occupation there were moved into Crown
land to the north and east. In this year the Loondiani area and
138,000 acres in the Sotik district were thrown open for settle-
ment. In 1915 and onwards 4560 square miles were allotted
in soldier settlement farms in a number of different districts.
Some of these proved quite unsuitable for settlement, and in
order to compensate disappointed applicants 82,000 actes at
Kipkarren were excised from the Nandi Reserve. Half of this
was returned in the following year owing to the intervention of
Mr. G. V. Maxwell, then newly appointed Chief Native Com-~
missioner.? Although no further large-scale alienations have
been made, Sir Edward Grigg in 1922 fixed as the boundary
of the Samburu tribe a line which left 1,500,000 acres open for
Europcan settlement.

The Delimitation of Reserves—The first reserves to be
declared were the Kikuyu and Masai. The Kikuyu area
amounted to 1285 square miles of land actually in occupation;
to these were added 74 square miles in 1913 and a further 20
in 1927. 'Lhe Masai, being a pastoral tribe, were invited to
leave the northern Rift Valley for an area of land in the Laikipia

1 See Memorandum by the Commission of Lands in Kenya Land
Commxssmn Evidence, pp. 44 ff.
? Ross, Kenya from Within, p. 82.
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district which was guaranteed them by a treaty. They were
also allowed to remain in the southern portion of the Rift
Valley. In 1910 2 demand was made for the alienation of
farms in Laikipia, and after protracted negotiations with Masai
chiefs on the one hand, and the Secretary of State on the
other, the population of the northern reserve were moved to
this southern area, which was increased by 150 square miles in
order to receive them.

The Akamba move has already been mentioned. They were
allotted two areas at Machakos and Kitui, and allowed to graze
their stock, on payment of a fee, in an area of unalienated Crown
land known as the Yatta. The Nandi Reserve was demarcated
in 1907 at the close of a punitive expedition, and increased by
70 square miles in 1910. In 1909 the Lumbwa, Kipsigis,
Sotik, Buret and Kamasia had limits set to the areas in which
they might graze their cattle—limits which in nearly every case '
deprived them of pasture essential to the maintenance of their
herds, and usually left watering-places and. salt-licks under
European control, and which have been progressively drawn
further back. In some cases also movements of the native
population have involved the settlement of one tribe on areas
claimed by another. This has happened even in Kavirondo,
where there has been practically no alienation of land.
When the Ormsby-Gore Commission visited KKenya in 1924

, fifty areas had been proclaimed as native reserves, though
only two, Kikuyu and Nyika, had had their boundaries
gazetted.! :

Official memoranda communicated to the Carter Commission
are unanimous in protest against the exclusion of the pastoral
tribes from all the land of any value to them, and reveal a
 history of attempts to secure redress by exchanges or by the
return fo the reserves of unoccupied land.  The Government
position has been in the main that land once alienated is alienated
for good, and that the expense involved in any measures to ease
the posmon of the natives must be borne by themselves. Thus
the restoration of a salt-lick to the Lumbwa is described by the -
D.C, Kericho as “a mixed. blessing since the natives will have

1 Cmd. 2387 (1925), p. 29.
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to erect and maintain the fence at considerable expense’,?
while the proposal for the return of another area to them was
found to be impracticable because the total sum standing to
their credit in the Native T'rust Fund was only half the purchase
price.? Meantime, the natives return as often as they can to
their old grazing, and district officials from time to time
reluctantly carry out evictions in which as much as 33 per cent.
of their stock may be lost.?

The demand of the settlers is consistently for more and yet
more land, While some are genuinely convinced that the
native population has ample land of which it makes insufficient
use, and some believe that to throw open land to native occupa-
tion is:merely to hasten the process of erosion, to others native
rights, claims or needs appear to be indifferent, and one is
sometimes driven to wonder if the very conception of native

. reserves is something outside the range of their ideas. Pro-
posals for further settlement complacently ignore their existence.
An Economic Commission appointed by the local Government
in 1917, whose findings were repudiated by the British Govern-
ment, recommended the “interpenetration’ of the natives in
the interests of their own development:*# Two Land Settlement
Committees, in 1917 and 1918, recommended the excision of
large areas from the Kikuyu Reserve,® and in 1921 6000 acres
were actually surveyed in Embu district to compensate a
settler who found that the farm he had chosen had been allotted
to someone ¢lse.’ That land once declared suitable for European
settlement shail never return to native occupation is a cardinal
point of their policy; hence the petsistent opposition to the
occupation of the north-eastern corner of the old Masai Reserve
by the Samburu, a branch of the tribe which had been driven

1 Carter Commission Evidence, p. 2459.

2 Ibid., pp. 2411—=2. In the case of the Kamasia, of whom the P.C. Kerio
writes ““ all the good land, all the water, most of the grazing, was taken for
Buropean occupation ; all barren, rocky, waterless land was left for the
natives ”’, Government refused to buy back land which its owners were
ready to sell, and could only suggest that the natives themselves buy it back.
Ibid., pp. 1786—7. In the Sotik area the bulk of the alienated land is not
even suitable for cultivation, and on s5oco-acre farms an average of about

. 300 acres is actually being developed.

8 Ibid., p. 1456. . 4 Ross, Kenya from Within, p. 101.
5 Carter Commission Evidence, p. 3372. 8- Ibid., p. 3376.
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out by the main tribe and returned after the move, and the
indignation which has greeted the Carter Commission’s recom-
mendations to leave them there.

The ““ White Highlands” —Tlence, too, the insistence on the
“principle of the ‘White Highlands’’’—that a certain area, as
to whose limits there is still controversy, shall be available only
for European occupation. The “principle” was enunciated in
connection with the controversy between Indians and Turopeans
for land grants, when the subtle distinction between legal
restrictions, to which His Majesty’s Government were opposed,
and administrative convenience was invoked to allow of the
refusal to Indians of land in the Highlands. It has now become
significant in connection with the distribution of land as between
natives and FEurcpeans, for the Carter Cominission, invited to
define the area known as the White Highlands, has proposed
that an area of 16,700 square miles* should be reserved by
Order in Council for European occupation, and be subject to
. the same safcguards as native lands, and the recently formed
Kenya Vigilance Committee is demanding that this shall be
done at once,

The Native Lands Trust Ordinance.~—This being the prevalent
European attitude towards land distribution, supported by the
.- highest cxecutive authority, though not by officials in direct
contact with the native population, it is not surprising that the
Ormsby-Gore  Commission- was impressed by the general
feeling of insecurity among the natives as regards the possession
of their land.? 'That Commission discussed with the then
Governor, Sir Robert Coryndon, the provision of such safe-
guards as would remove this uncertainty. They recommended
the final demarcation of the reserves, and the establishment
of a Trust Board in which all native lands should be vested;
they also dissented from the proposal that alienation of land
from gazetted reserves should be permitted with the approval
of the Governor in Council or Secretary of State, holding that
‘it would always be sufficient to grant a lease which did not

1 The area proposed by Sir Edward Grigg in 1929 was three times as

large.
% Cmd. 2387 (1925), p. 28.
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involve the excision of land from the reserve. As a result
of their recommendations the reserve boundaries were gazetted
in 1926, and at the same time an amendment to the Crown Lands
Ordinance of 1915 empowered the Governor to declare such
areas to be “Native Reserves” “for the benefit of the native
tribes of the Colony”. Leasing of such land was only to be
allowed for purposes beneficial to the inhabitants; but the
right to cut down the area of reserves remained. The settler
population understood the gazetting of boundaries to mean
.that all the land outside them would at once be offered for
settlement, and from time to time express indignation at the
delays caused by such inquiries as those of the Hilton Young
and Carter Commissions.

A Native Lands Trust Ordinance on the lines which had
been proposed by Sir Robert Coryndon was introduced into the
Legislative Council in 1928. Under this Ordinance the control
of all native lands was to be entrusted to a Native Land Board
consisting of the Governor, five official and four nominated
unofficial members, and acting in consultation with Local
Advisory Boards, consisting of two officials, a nominated
unofficial European, and an African member, in each administra-
tive district in which there were native reserves. Permanent
excisions from the reserves were no longer contemplated; but
provision was made for the granting of 9g-year leases for
purposes beneficial to the native population, including the
execution of public works requiring capital on a large scale
and ‘“‘private enterprise in the ordinary form”, which would be
able to develop undeveloped parts of the reserves while enabling
the native population to use the rents received in improving
the remaining area.* Reference to the Secretary of State was
only to be made if the native member of the Advisory Board
concerned opposed the proposal.

The Hilton Young Commission, who upon their arrival in
Kenya had urged that the passing of any such measure should
be suspended until the Government had considered the report
which they were asked to make on principles of native policy,
accompanied that report with severe criticism of the proposed

1 Speech by Sir Edward Grigg to Legislative Council, 12.5.28.
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Ordinance. In particular they disputed the necessity in native
interests of introducing private enterprise into the reserves;
and stressed their opinion that the lease of large areas in reserves
to Buropeans should be regarded as an exceptional measure
requiring in all cases the prior approval of the Secretary of
State.

The Ordinance as finally passed in 1930 contained much
fuller safeguards than those proposed in 1928. The period of
leases was restricted to 33 years, with extension to g9 only in
special cases and with the prior consent of the Secretary of
State, and it was provided that no land should be even tem-
porarily excluded from a reserve without consultation with
both the Local Land Board and the L.ocal Native Council, and
without an area of equivalent valuc being added elsewhere.
The composition of the Central Board remained as originally .
proposed, almost identical with that of the Executive Council,
with whom it largely corresponds in personnel. Witnesses
before the Carter Land Commission pointed out that since
the duties of membership represented a further call on the
time of people already burdened with the work of the Executive
Council, the Board was apt to be content with a perfunctory
examination of cases put before it.

The Kakamega Goldfield —Iardly was this Ordinance on the
Statute Book than gold was. discovered at Kakamega in the
Kavirondo Reserve, whose boundaries had up till then suffered .
no encroachment. Prospectors began to flock into the country
and the suspicions of the native population were aroused. Sir
Joseph Byrne, the Governor, addressed a large meeting of
natives and assured them that their rights would be respected,
though when asked to swear in native fashion he refused to
perform the rather barbarous ritual which this involved. By
the end of 1931 there were 300 prospectors in Kavirondo, in
an area where the native population averaged 157 to the square
mile. By July 1932 the Secretary of State had agreed in
principle to an amendment of the Native Lands Trust Ordinance
* whereby, in the case of mining leases, compensation might be
given in cash and not in land, and the consent of the local
Native Council need no longer be asked before land was
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excluded from the reserve. This amendment was passed in
December 1932.

If, as it appears, there is not in fact much gold in Kakamega,
the advantage gained by the amendment consists in the pro-
vision of temporary occupations for a number of Europeans
who had been thrown out of employment by the slump. The
disadvantage was described in advance by the Hilton Young
Commission as “a blow to the confidence of the natives in
the justice of British rule from which it might never be able
to recover””.! The obligation to give land for land was certainly
irksome; before it became law many people, including Sir
Edward Grigg, declared that it was impracticable, and after it
was repudiated it was explained that equivalent land a long way
from their houses was no use to the natives in any case. But
the possible alternative of leaving the natives undisturbed
seems to have occurred to no one; still less the consideration,
which in relationships between Europeans is axiomatic, that
the possibilities of dealing with a given situation are limited by
obligations preyiously undertaken. That the obligation was
imposed with the very object of making it difficult to encroach
upon native reserves must surely be known to the defenders
of the amendment, but they discreetly refrain from admitting it.

The Carter Land Cominission.—Meantime a Commission had
arrived in Kenya, under the chairmanship of 8ir Morris Carter,
who had previously been Chairman of the Southern Rhodesia
Land Commission, to inquire into native claims over alienated
land, make a final settlement of these claims, consider the needs
of native tribes and the desirability and practicability of setting
aside further areas for their occupation, define the European
Highlands, and suggest improvements in the Native Lands
T'rust Ordinance,

- 'This Committee recommended the addition of about 1474
square miles to all native reserves in satisfaction of claims of
right, 896 square miles on ground of economic need, and 259
~ square miles as “T'emporary Reserves”. The most important
of the grants made are an addition of 383 square miles to the
‘Kikuyu and 300 square miles to the Akamba Reserves, both on

1 Cmd. 2324 (1929), p. 350.
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the Yatta Plateau, 1oo square miles to the Njemps and 74
square miles to the amasia, The Lumbwa receive as of right
the area of 148} square miles in the Chepalungu forest, which
it had previously been proposed they should buy. Two
Temporary Reserves “to be held on lease terminable by the
Government”’ are allocated to the East Suk (r30-160 square
miles) and the Teita (119 square miles). The principle under-
lying these temporary grants is apparently that they are made
subject to conditions, in the one case that stock be reduced
so as not to destroy the land, in the other that the tribes them-
selves clear their land of tsetse fly. An area of 931 square miles
is recommended to be open for leasing by natives. The
remainder of the territory is to be open for acquisition on equal
terms by all races, This settlement is to extinguish all such
rights of natives to reside in alienated land as were created by
the Crown Lands Ordinance of 1grs, which provided that
where an area alienated included land in native occupation such
land was excluded from the lease so long as the occupation
continued, Thus here, as in South Africa and Southern
Rhodesija, natives cannot now legally reside on European land
except as squatters.

By these provisions the native share of the territory is fixed
at 53,000 square miles, plus such share as they may obtain of
the 99,000 square miles open to all races, much of which must
be desert, as against the 16,700 square miles of Highlands
reserved for the Europeans. 'The native areas are increased
by 5 per cent., the European by 60 per cent. The Commission
envisages the overstocking and erosion of the reserves as
inevitable, though not so closely imminent as in South Africa,
_ unless a change occurs in the native attitude towards stock. In

evidence before the Joint Select Committee on Closer Union
the settlers’ delegates stated that 8o per cent. of the land already
alienated was not cultivable.r  Only 124 per cent. is under
cultivation and many of the farmers who are developing their
land are only enabled to .do so by loans from Government.?

-1 Questions 8240-51.

? ““Today we see 24,424 head of native stock on Sotik farms and £23,500
advanced to settlers.,” Memorandum by C. Tomlinson, D.C. Kericho;
to Carter Commission.
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But interpenetration by natives cannot be allowed, because it
would depreciate the value of the land.

As regards the legal status of native lands the Carter Com-
mission make proposals intended to increase the security of
native tenure in the existing reserves. It is recommended that
the reserves, with those areas which have been added to them
“as of right”, should cease to be Crown Land and be styled
Native Lands, to be administered by Government as part of
general native administration, subject to the safeguard against
encroachment provided by the control over alienations of the
Native Lands Trust Board. This provision is to be secured
by Otder in Council., It is proposed to replace the existing
Local Boards by bodies of natives under the chairmanship
of the District Commissioner, and thus make unnecessary the
consultation of the Local Native Council, which has been
found to involve a cumbrous double procedure. The dis-
sociation of the Lands Trust Board from local politics was to
be secured by establishing it in London and giving it full powers
to obtain information if necessary by sending representatives
to the Colony. The desirability of this provision was par-
ticularly stressed by Mr. Hemsted, who as an administrative
official had first-hand experience of the tug of war of Kenya
politics. Sir Philip Cunliffe-Lister, in signifying his gencral
approval of the Commission’s recommendations, rejected this
proposal as impracticable. It is inconceivable that any organ for
the control of land settlement can be set up in Kenya in which the
elected members are not represented, so that the new safeguards
are reduced to the difficulty of amending an Order in Council.

Control over the Movements of Natives.—~While the South
African pass system is not in force in Xenya, every adult male
native is obliged to carry a certificate, and his finger-prints are
registered with an official department of Government created
for the purpose. Failure to produce the certificate is a eriminal
offence. Its main purpose is to facilitate the tracing of deserters
from . employment under contract, though it is also said to
protect industrious natives from being “sent off again by their
Chiefs as soon as they come home for a rest”.* - It is also used

1 Huxley, White Man’s Country, vol. I, p. 275.
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by employers, who record on the kipandi the wages paid by
them and sometimes particulars of the native’s character. While
it was maintained before the Joint Select Committee on Closer
Union that these records emabled the native to demand a
higher wage from each new employer, it is also widely held
that they are a means of keeping down wages.* Moreover,
there is no check on the accuracy of the statements made hy
the employer. Since 1925 the Registration Ordinance has been
amended so that desertion is no longer an offence cognizable
by the police; a deserter cannot be arrested unless his employer
has charged him. In this respect, and in the fact that it is not
an offende to be outside his reserve without being in employ-
ment, the Kenya native is more fortunate than the South
African, '

The Squatter in Kenya.—The demand for cheap labour has
been as insistent in Kenya as elsewhere, and has been expressed
at times in even more crudely brutal terms than are on record
in South Africa.®? In the circumstances resulting from the
land policy that has just been described a certain amount of
squatter labour is available. As in- South Africa, labour
tenancy is the only form of squatter contract which is legal.
The contract may be made for a period of up to three years
and must involve an agreement to give not less than 180 days’
work: for wages in each year., An ordinance of 1924 which
empowered the Governor at discretion to direct that remunera~
tion in money might be “waived in the public interest’’ was
disallowed by the Secretary of State.. The same Ordinance
would have made the son of a squatter, on attaining the age
of sixteen, automatically subject to contract on the same terms
as his father. Existing legislation offers him the choice between
entering into such a contract, finding employment elseWhere
and returning to the reserve: allotted to his tribe.

" How to Stimulate the Flow of Labour.—Squatter labour does
not satisfy the whole demand, however, and since the chief
incentive to the native to make a squatter contract lies in the

L1 Evndence pPp. 849-50.
3 Quotations from evidence before the Labour. Commission of 1903 in
Ross, Kenya from Within, pp. 93—4.
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need of grazing for his stock, it is not a suitable arrangement
for agricultural estates. 'T'o encourage natives to engage in
employment there, all the time-honoured methods of pressure,
direct and indirect, have been proposed and most of them have
been employed. It is seldom safe to assert that such negative
action as neglecting entirely the development of agriculture in
the reserves are deliberately designed to make the native
dependent on wage-labour; but what is certainly true is that
protests are raised at once against any proposal that is expected
to “decrease the flow of labour”, and that given the limitations
of time, money and human energy, the more of all these are
devoted to supplying with labour the settler who has been
encouraged'to come to Kenya on the understanding that labour
is available, the less can be directed to any other ends. The mere
indifference of the settler community to native development,
along with their keen awareness of their own necessities,
accounts as much as deliberate hostility for the policy which
they pursue. The success which that policy has achieved under
a constitutional regime which provides the local administration
with considerable support against it is largely a matter of
unfortunate personalities,

The inadequacy of the land reserved for mnative occupation
is a direct outcome of the European demand for land and not
a deliberate device to reduce the natives’ means of support,
though the connection between the area reserved and the labour
supply was explicitly recognized by the recommendations of
a Labour Inquiry Board.® Progressive increases in native
taxation, again, have not had this avowed object in responsible
quarters, though the local press attributes this aim to them.?
Opposition to the cultivation of coffee by natives is actuated
primarily by a genuine fear that native plantations will spread
disease, and that the native owner will steal his European
neighbours’ produce and pass it off as his own. The weighting
of railway charges in the interests of European produce is due to
mere disregard of the fact that the loss involved in subsidizing
the European cultivator has to be made up somehow.

In two ways, however, Government has at different times

1 Ross, Kenva from Within, p. 42. 2 Ibid,, p. 149.
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3

made it a deliberate aim of policy to “encourage’ natives to
come out to work. One method has been that of instructing
officials to assist Europeans in obtaining labour. 'The settler
community has always held this to be one of the functions
of Government, and their view was officially upheld by the
famous Labour Circular No. 1 of 1919, which instructed
European officials and native chiefs and headmen to use “every
possible lawful influence” to this end, and required a record
to be kept of native officials who are “helpful’® and “not
helpful”. TIn particular District Commissioners were invited
to hold meetings at which employers and their agents should
be present, for the purpose of explaining where openings for
employment presented themselves. The other positive step
was taken by an amendment to the Native Authority Ordinance
in 1922, which rendered every male native liable to be called
up for 60 days’ paid labour on work of public urgency. Ex-
emption from the obligation is granted in the case of natives
who have worked for three months in the previous year. By
a ruling of Lord Milner this exemption applies to work done
in the reserve, a point which similar legislation elsewhere has
never made clear. If this, as McGregor Ross suggests,® has
largely reduced the efficacy of the Ordinance as a stimulus to
labour it remains truc that the labour required for public
works is of course only sought in the reserves, and that natives
may be inspired to evade the obligation by seeking employment
of a more congenial type. Since the numbers called up in this
way have steadily declined from 1500 in 1925 to 700 in 1932,
the influence of this measure on the supply of labour may also
be said to be decreasing.

A White Paper of 1921 issued by Mr, Winston Churchill
definitely condemned the- association of Government officials
with ‘the procuring of labour for private enterprise,® and the
East African Commission of 1924 declared its view that

. ¥no individual has an inherent right to obtain labour and the
hazard whether he can or cannot obtain labour . . . is one
of the chances which must be taken into consideration by

1 Ibid., p. 109. 2 Cmd. 1509 (1921).
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the non-native when embarking on any particular form of
capital investment.” 1

Since that time the demand for assistance, direct or indirect,
in the supply of labour has decreased. Sheer necessity, in
terms of a higher material standard, has caused the greater
number of young men in such tribes as the Kavirondo and
Kikuyu to regard a periodical absence at work as part of their
normal existence, and the visitations of drought and locusts
in the years preceding the present world depression increased
that necessity to a point where little shortage of labour was
complained of. The basis on which the available labour supply
is calculated is four-fifths of the adult male population; 2 in 1927
the proportion actually in employment at any given time was
estimated as about 3¢ per cent., while in the case of the
Kavirondo it was as high as 62 per cent.?

On the other hand European opinion has to a certain extent
accepted defeat in the sense of recognizing that the labour
supply will not be sufficient for a rapid extension of plantations
throughout the European area, and attention is being turned to
stock-farming, which requires much less labour. Sir Daniel
Hall’s Commission on Agriculture recommended encouraging
the immigration of farmers from eastern Europe who would
be prepared to undertake a greater proportion of their own
manual labour than the present type of settler.

Meantime here as elsewhere the problem of labour shortage
has suddenly given way to the problem of unemployment.
The average number of natives in employment fell from 180,000
in 1929 to 132,000 in 1932, rising in 1933 to 141,000 with the
expansion of the mining industry.* The Native Affairs Depart-
ment Report for 1931 describes ““bands of labourers wandering
from farm to farm looking for work”, a drift of the unemployed
to the urban areas and an incrcase of crime in those areas. No
measures proposed for dealing with this situation are yet on
record.

1 Cmd. 2387 (1925), p. 45.

2 Compare the Belgiun view of the available percentage, below, p, 233.

2 Labour Commission, 1927, p. 177.
4 Native Affairs Department Report, 1933, p. 122,
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The “dual development’ theory represents an attempt to
formulate a common policy for a territory committed to the
furtherance of white settlement, a mandated area in which
white settlement has been permitted with strict regard for
native interests, and one where, owing to climatic conditions,
it is impossible, and economic development has rested mainly
on native peasant production. As applied to Kenya, the dual
policy, in the words of Lord Delamere, . .

““sets out to keep the native in close and continuous touch
with the work of the world; to break down those tribal
customs which make for reversal to barbarism and to provide
innumerable unpaid teachers of civilization who themselves
have to meet and overcome the problems of African life and
economics.”” *

In those of Mr. McGregor Ross, it means

“that the native is to be allowed to do the impossible—feed
himself and all dependants, produce crops for export, and
at the same time keep all the European estates going to the
satisfaction of their owners.”’ 2

In terms of concrete administrative measures the ‘“dual
policy” means in Kenya that since 1924 Government has
interested itself in native education. Since 1923 rather more
serious efforts have been made to improve agriculture in the
reserves, and since 1924 Local Native Councils have been
created which have power to levy rates for public works in
their areas. In this connection, it is pointed out in the Native
Affairs Department Report for 1927 (p. 25) that the levying of
rates is not without its influence on the labour supply.

Native Local (Governmeni—-There were in 1930 twenty-four
Native Couvncilr “on which all native interests are repre-
‘sented”’.? These bodies are constituted without regard to.

1 ‘Huxley, White Man’s Country, vol. I, p. 205.

B Kenya from Within, p, 445. The terms of a Government Circular on
the subject of the “Dual Policy °, in which officials are instructed to impress
_on natives the loss which will result to the whole country, themselves
included, if insufficient labour ig available in the planting season, tend to

confirm this interpretation. See Cire. 35, 1927.
3 Description in Native Affairs Department Report, 1927, p. 25.
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existing native institutions, and meet under the presidency of
a European official. 'They receive such share as may be due
to them from the Native Trust Fund established in 1g9z1, into
which were paid moneys due to the relatives of native porters
who died in the War and sums exacted from various tribes as
collective fines. Rents and licences paid within the reserves
are credited to them. As has been mentioned, they have power
to levy rates. They receive no share of the general revenue.
The aim of these Councils, as envisaged by Sir Robert Coryndon,
in whose Governorship they were introduced, and T.ord
Delamere, who seconded the Bill establishing them, is to
provide a basis for the ultimate development of a Central
Native Council. Sir Donald Cameron looked towards a
similar goal for the native authorities whom he established in
Tanganyika, but with the significant difference that he refused
to.consider the grant of political rights to the European popula-
tion before this goal should have been reached. Despite the
fact that these Councils have no traditional authority, they
seem to have been able to carry through a good deal of con-
structive work in such matters as fly clearance, re-afforestation
and the reconditioning of eroded land. They have raised large
sums of money for the establishment of schools, Their main
function seems to be regarded as the raising of revenue for
local purposes rather than the exercise of general administrative
responsibility. The Kikuyu Councils have passed resolutions
dealing with female circumcision, and the Akamba Council has
considered the substitution of cash for goats in the payment
of bride-price, but the issuing of general orders does not appear
to be considered as an important duty of these bodies. They
are described in an official report as useful “media for making
known the policy of the Government”.1

“Native Tribunals.—Native Tribunals have been provided
for cver since the Courts Ordinance of 19o7. Theoretically
they are constituted in accordance with native law and custom,
but in practice this does not seem to have been strictly followed.
It is reported that in North Kavirondo some propaganda was
necessary to induce the people to come before a Tribunal

1 Native Affairs Department Report, 1932, p. 47, 53-
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without the chief at its head; and a few pages later in the same
report we read that “it is hoped that these 'T'ribunals will
exercise their jurisdiction in support of local authority”.2 'The
connection between the two points appears not to have been
noticed. Although large numbers of cases are dealt with by
these Tribunals, it is also recorded that too great insistence on
Furopean methods, in some regions, drives the natives to seck
the settlement of their claims elsewhere. The Digo are said
to avoid the Tribunals because of the insistence that fines must
be paid in cash and not in stock,® and the refusal reported
from North Kavirondo to have anything to do with the incon-
venient practice current in some districts of requiring the
identical animal in cases where return of bride-price is claimed,?
cannot, onc feels, have made the courts of the district popular.
A still further departure from native custom is the reorganiza-
tion begun in 1933 of the Central Province (formerly Kikuyu
and Ukamba), which aims at “the gradual elimination of chiefs
and other natives connected with the executive from judicial
work ”’,

The Awakening of Native Nationalism.—1The process of
imparting the benefits of civilization has produced a reaction
among the tribes most affected which is remarkably interesting.
It has not proved to be the case that an enlightened younger
generation would repudiate the out-of-date methods of its
elders; on the contrary, the younger  educated natives are
showing as much determination as any mythical “old woman
of the tribe” to defend their own institutions, while demanding
what seem to them to be the advantages of European ways.

The most sensational instance of this native ‘“‘nationalism”
occurred in the contest between the Church of Scotland Mission
and the Kikuyu on the subject of female circumcision. The
mission having instituted an active campaign against the
custom by refusing to allow any native to teach in their schools
who did not explicitly abjure it, the entire population boycotted
the schools. In this move it was definitely the younger men
who were the leaders, as it was a group of them who manifested

1 Native Affairs Department Report, 1932, pp. 47, 53-
2 Ibid., 1932, p. 51. 8 Ibzd., 1930, p. 33-
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their indignation by murdering a lady missionary and per-
forming the operation upon her body.

But this is only a particularly striking symptom of an attitude
which is reflected in a constant determination to resist European
interference whenever possible. The insistence of the Kikuyu
Native Councils on the right to control themselves the schools
maintained by their revenues is held by the local authorities
to have been strengthened, but certainly not created, by their
quarrel with the Mission. 'The same insistence is found in
Kavirondo, where there has been no such breach with any mis-
sionary body.t After some hesitation Government has yielded
to the demand, and in 1932 and 1933 secular Native Council
Schools were opened at Nyeri for the three Kikuyu Districts
and at Kakamega for the Kavirondo. Native schools which
are prepared to-dispense with Government assistance in order:
to escape Government supervision are also said to be increasing
in numbers.?

Among the mixed tribes of the Kavirondo there is also a
growing reluctance to recognize the authority of chiefs or
headmen set over groups of which they are not members, and
a demand for territorial reunion among tribes whose members.
have been scattered. This point of view has not received much
sympathetic consideration from the Government, though its
existence is mentioned in successive reports.?

It is arguable that this rejection of alien influences is the
product of simple hostility to European economic encroachment,
and that traditional institutions are defended less for their
own sake than as a focus of opposition to unpopular authority.
Those who hold this view would support it by pointing to the
demand for education as proof that the African does desire
civilization, and is even suspicious that authority may put
obstacles in the way of his attaining it. The answer is only
to be found in the future. But it seems at least possible that
we have here a phenomenon rather different from the
nationalism of the Gold Coast that is voiced by educated

1 Sec Native Affairs Department Reports from 1928 onwards,

? See Education Department Report, 1932, p. 188, and Native Affairs
Department Report, 1932, p. 11.

8 Wative Affairs Department Repoxt, 1932, pp. 8, foll.
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Africans engaged in professional work in towns organized on
European lines; that this movement, which comes not from
groups detached from their tribal backgrounds, but from
within the tribe itself, represents in an organized form that
desire to attain to European knowledge and mastery of the
material world, without being forced to accept the entire outfit
of European institutions and ‘moral values, which is familiar to
most anthropologists as the attitude of the individual village
native. In this attitude lies the fundamental justification for
that respect for native ways inherent in the theory of Indirect
Rule, as opposed to the light-hearted attempts to alter them
with a stroke of the pen which have characterized Ienya
administration in many fields.

The Dugl Policy thrvough Impartial Iyes—As to the real
duality of the dual policy impartial opinion has pronounced
on two occasions. The Hilton Young Commission, appointed
in 1927 to inquire into the possibilities of co-ordinating the
policy of the various Governments of Central and Eastern
Africa, was required by one of its terms of reference to suggest
the best methods of application of the dual policy, and reported
that the basis of any co-ordination must be the acceptance. of
agreed principles of native administration. Its criticisms of
Kenya policy are in the main left implicit in the contrast
between facts in that territory and the principles which it lays
down, though it does refer specifically to the divergence between
the Belgian Congo and Kenya methods of estimating the
available labour supply, to the relative rates charged on the
railway for European maize and native coffee, to the obstacles
put in the way of coffee cultivation by natives, to the lack of
agricultural work in the reserves, and to the Registration
Ordinance,.

The principles which it adopts subordinate the dual policy
to the paramountey of native interests

“interpreted in the sense that the creation and preservation
of a field for the full development of native life is a first
charge on any territory, and that the Government having
created this field has the duty to devote all available resources .
to assisting the natives to develop within it.  But if, after
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having secured what is necessary for the above purpose,
there appears to be room for immigrant settlers . . . then
immigration can be permitted and éven encouraged.”

They recommend

“a policy which would make available for every native, for
his own cultivation, sufficient land to maintain himself and
his family and to provide him with the cash required for
the taxes which he has to pay.”

They state that

““the available labour supply must not be estimated solely
with a view to the requirements of non-native enterprise.
If effect is to be given to the Dual Policy, the labour needs
of the reserves must equally be taken into account.”” !

Finally they make it a cardinal point of their recommendations
that any incréase in the powers of self-government granted to
the local European communities must be balanced by the
establishment of a powerful arbitral authority which shall have
the last word in matters where native or non-native interests
‘may come into conflict.

Closer Union on those terms proved utterly inacceptable to
those sections of the community who had envisaged a self-
-governing Hast African Dominion in which local bureaucracy
and Downing Street Utopianism should no longer impede the
attainment of their ideals. Official and native witnesses from
Uganda and Tanganyika were unanimously opposed to any
form of Closer Union which might involve an extension of
Kenya policy, and the Select Committee reported that *the
time is not yet ripe”

The second occasion for impartial scrutiny was in 1932,
when a series of inquiries were held into the financial position
of territories particularly hard hit by the economic depression.
The Commissioner appointed to Kenya was Lord Moyne, who
is by no means out of sympathy with settler aspirations, and
defended the Government when it was attacked on the amend- -
ment of the Native Lands Trust Ordinance. As a result of his

1 Cmd. 2324 (1929), pP- 40, 65, 69.
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inquiries he came to the conclusion that the native population
could only be assured of a due return for the taxation paid by
them, and protected against constant economies at the expense
of native services, if a certain proportion of this taxation was
paid into a Native Betterment Fund which should be earmarked
for native interests, and whose administration should not be
subject to review by the Select Committee on Estimates?
The sum which was recommended was half the average yield
of native taxation during the preceding six yecars. Meetings
of settlers protested. The Trans-Nzoia Press published a
pamphlet complaining of “a definite bias towards the con-
clusion that the non-native is the more favoured community”’,
and demanding a European Betterment Fund in accordance
with ‘“the principle of no racial discrimination™. A Select
Committee was appointed by Government to devise means for
carrying Lord Moyne’s recommendations into effect, and
proposed that this should be done by applying the revenues
from the Native Betterment Fund to agricultural and medical
work in the reserves, these being services where it is possible
to differentiate clearly between work domne for natives and
non-natives. 'The statistics published in 1933 of a Health
Scheme for Native Reserves presumably represent a step in
the application of this fund.2

IV. NorTHERN RHODESIA AND NYASALAND

Indivect Rule with European Settlement,—In Northern Rhodesia
and Nyasaland official policy has been marked by a reaction
against the ideals of early expansion, cherished by the British
South Africa Company, towards those more generally associated
with Indirect Rule—the maintenance as far as possible of the
native population on their tribal lands, and the development
of indigenous institutions. In both territories, however, the
degree of land alienation and European settlement that had
taken place before the reaction began has been too great to
allow of anything like a complete realization of these ideals,

% Cmd. 4093 (1932), PP 37-55.
Native Affairs Department Report, 1933, pp. 117-8.
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and in Northern Rhodesia there is a European population
sufficiently large to be vocal in advocating the use of repressive
measures in their own interests.

Northern Rhodesia—In Northern Rhodesia a further con-
sideration operates against the full application of the Indirect
Rule policy. In that part of it which remains predominantly
native the soil is so poor that economic development by means
of native production is out of the question. Even crops grown
for the local market do not bring in anything like the return
that can be obtained in the same time by a man working in the
copper mines, so that it is almost impossible to maintain that
village life which further north is regarded as the essential
basis of Indirect Rule. 'I'he territory can be divided into threc
markedly different areas. DBarotseland in the west is a reserve
having the status almost of a protectorate, in virtue of agree-
ments made with Chief Lewanika by the B.S.A. Company.
Its people are pastoral and are largely able to meet their economic
needs without wage-labour. FEast of this comes an area in
which intensive settlement has taken place. The railway zone
had already been thickly settled by Europeans, with considerable
disturbance of native rights, under the Chartered Company’s
administration. 'The copper-belt begins to the north-east of
this area and extends across the Belgian Congo border. Indeed
the peculiar shape of the colony is accounted for by the copper-
belt, for Belgium secured her share of it by a frontier which
extends like a peninsula between North-Western and North-
Eastern Rhodesia. East of the “Congo Pedicle” the land is
still predominantly native, though the B.5.A. Company holds
a concession there of 2,750,000 acres, and the North Charter-
land one of 6,000,000. A certain amount of this has been
alienated. But the cost of transport militates as much against
European as against native production in that region.

A proposal which has been much discussed, and has the
approval of the Chairman of the Hilton Young Commission,?
is that the territory should be divided in two, the eastern part
being amalgamated with Nyasaland, which despite a certain
amount of European settlement is now regarded as a pre-

-3 Cmd. 2324 (1929), pp. 252-68.
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dominantly native area, and the western going to Southern
Rhodesia, subject to the maintenance of Barotseland as an
inalienable native reserve.

The history of Northern Rhodesia as a Crown Colony is
the history of the Ndola copper-mines. The existence of
copper in this area had been known since about 1903, but it
was only in 1925 that it was found to be of such quality as to
have a high commercial value. A construction boom began in
that year, and the beginning of effective production coincided
with the slump of 1931. Some mines were closed down before
they had produced at all. By 1935 there has been consider-
able recovery and a new production boom is expected. But it
would probably be rash to forecast a future of such immense
wealth as seemed to be in prospect a few years ago.

Land Distribution.—The policy with regard to land dis-
tribution has been to demarcate native reserves in areas where
European settlement is expected to take place or has already
done so, but elsewhere to leave the native populations undis-
turbed. The three provinces where no delimitation has yet
been considered necessary are Kasempa, Awemba and Mweru-
Luapula. Three Commissions were appointed to delimit
reserves in East Luangwa, Tanganyika, and Batoka, Kafue and
Luangwa respectively. 'The first two, whose reports are
available, took the line that future as well as present needs
should be provided for, and inquired in some detail into the
nature of existing rights, besides inviting local chiefs to state
what part of their lands they themselves would be willing to
part with. Even such non-economic considerations as the
position of ancestral burial-grounds were taken into account.

Since the two Companies obtained their concessions subject

' to respect for native rights, the Government was entitled to
schedule native reserves within them, and two million acres
have been so scheduled in the B.S.A. concession and one million
in the North Charterland. They are reserved for the use of
the native population “in perpetuity”. The boundaries were
80 drawn as to produce a closer concentration of villages on
tribal-land, with as little movement of natives as possible, and
without requiring any to leave their tribal areas.
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The arrangements for moving are very lenient and take into
account the native system of cultivation, which in these arcas
involves moving the village every four years. As the time for
a new change comes round, the natives of the villages concerned
will be persuaded to move into the reserve, those who remain
holding their land at the will of the Companies or the Crown.
After a period of grace no new villages may be made outside
the reserves, but there is no provision that at the end of this
time all natives must have moved within them. On Crown
land it was recommended that they should be allowed to remain
where ‘they were till it was required for alienation, and the
Native Affairs Report of 1932 (p. 11) writes of the Tanganyika
Province: “It is unlikely that they will ever have to move from
Crown land”. On alicnated land they are allowed to remain
only as labour tenants. The Report of the East Luangwa Com-
mission stated (p. 33) that agreements of this kind were becoming
unpopular, but they remain the only legal form of tenancy.

The gazetting of the reserves was accompanied by the
development of water-supplies within them, and of factlities
for dipping cattle. Their area is two million acres in Eastern
Luangwa, giving a population density of 387 to the square
mile, eight million acres in Tanganyika with 8-5, and just
under two million acres in the railway zone, with 6-8g. The
Barotse Reserve, with an area of 57,530 square miles, has 16
to the square mile in the eastern division and 12 in the western.
The total area of land alienated to Europeans is 8,750,000
acres, or about 43 per cent. of the whole territory.! The
remainder is unalienated Crown land.

The Governor, Sir James Maxwell, addressing the elected
members of the Legislative Council in 1930, said: “In my
considered opinion these reserves are far too small,” and
added “'There is land alienated in freehold to Turopeans on
which no development is taking place and I have no power
to make the owners develop.” The Native Affairs Report of
1933 (p- 12) mentions the natives’ “resentment at being con-
fined to reserves while there is so much undeveloped land
around them”, but actual shortage is not reported as yet.

1 Annual Report, 1933, p- 121.
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Purchase of land by natives outside the reserves is subject to
no restrictions.

Since 1932 small holdings have been surveyed and allotted
for leasing by natives on individual tenure in the neighbourhood
of most of the large towns.®

Native Authorities—The demarcation of reserves in which
the tenure of the tribes should be secured had as its complement
the restoration of authority to native chiefs. "The adoption
of Indirect Rule as the method of development within the
reserves is another feature differentiating Northern Rhodesia
from the other colonies of European settlement, who have
disregarded traditional native authorities in favour of in-
stitutions of local self-government of European type. The
new system was introduced in 1930 by the Native Authorities
and Native Courts Ordinances. At present it rests on the
recognition of the judicial functions of the native chiefs, and
their endowment with power not only to issue orders for
various purposes required by Government, but also to “make
rules for the peace, good order and welfare of the natives
within their areas”. They have no financial powers; court fees
go into general revenue and they receive no share of native
taxation. It is recognized, however, that Indirect Rule cannot
be fully established until Native Authoritics administer their
own revenues, and that such powers should be given them as
soon as they are held to be sufficiently competent. Revenues
accruing to the reserves from rents, grazing fees and timber
licences are paid into a Reserves Trust Fund which was con-
stituted by Order in Council in 1930, administered by the
T'reasurer in consultation with the Secretary for Native Affairs.
Up till now these revenues have been invested pending decision

~as to the way in which they should be utilized. Native.
Authorities have been consulted on the question and are to be
given the responsibility for disbursing the sums allotted to
them, 'This fund naturally accounts for only a small pro-
portion of the revenue spent on the reserves, but the success
with which they administer their share may be a test of their
fitness to undertake greater financial responsibility.
1 Native Aflairs Report, 1933, p. 2I.
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The failure to provide the native administrations with
revenues under their own control at the same time that the
chiefs have been forbidden, in accordance with the Geneva
Forced Labour Convention, to exact from their subjects the
revenues which enabled them to reward their subordinate
officials with food and presents, has seriously hampered the
efficacy of some native authorities.r 1t leaves a hiatus of a kind
which  Lord Lugard, when introducing Indirect Rule in
Northern Nigeria, was careful not to make: his Palitical
Memoranda stress the necessity of providing the native chiefs
with funds which will replace the losses they must sustain
through the abolition of slavery. Of some native authorities,
however, it is reported that they have readily undertaken their
new function, and “what is more important still, are enforcing
their rules”.®? TIn most tribal areas, regular meetings of the
chiefs and sub-chiefs are held at which the rules to be issued
are discussed. Constant supervision by European officers is
recognized as necessary, but this supervision is not given in
such a way as to render the chiefs’ authority illusory. In their
judicial capacity, where their duties are much more closely
allied with those which attached to their position in the old
days, the chiefs have given general satisfaction here as else-
where. A wisely tolerant attitude towards non-European
methods of procedure records that “in some extraordinary
devious way sound judgements are reached in the end”’.?

It is proposed to introduce the general legislation applicable
to Native Authorities to Barotseland, where under the present
system the Chief and Khotla retain wide powers, including final
judicial authority in all but the most serious cases, but are
unable to exercise them effectively, since while they have lost
their right to appeal to force, the European authority has not
made itself responsible for enforcing their decisions. The
administration of the Barotse Trust Fund, into which 30 per
cent, of the revenue of the area is paid, is not subject to European
supervision, and corruption is said to be general. The present

1 See Richards, * [ribal Government in Transition’'; Supplement to
Forrnal of the African Society, October 1935. .
2 Native Affairs Report, 1932, p. 7. 8 Ibid., 1930, p. 6.
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Chief, however, has agreed that his position should be assimilated
to that of other Native Authorities in the Territory, and the
change only awaits the approval of the Colonial Office.!

Indirect Rule in Northern Rhodesia has a much more
difficult task than in areas of predominantly native peasant
production. Tt has meant there not simply the maintenance
and progressive development of native institutions in accordance
with modern cconomic ideas, but their reconstruction in the
face of destructive influences constantly at work through the
periodical migration of a large proportion of the population
to and from centres of labour inside and outside the territory.
Proposals have been made for the development of native crafts
within the reserves which might make them independent of
such migration, together with such a stabilization of the wage-
earning population in the mining centres as has been aimed at
in the Belgian Congo. But it is very doubtful whether such
a development is practicable; if it is not, the maintenance of
authority, and of all the tribal institutions with which it is
linked, must be always at the mercy of the impact from outside
-of ideas which may well be subversive and yet not particularly
progressive. Superficially in such a situation there might seem
to be a strong case for the frank abandonment of any attempt
at evolutionary development. But it may be that the arguments
brought forward in support of this thesis prove, not that in
some circumstances revolutionary change is the only mode
of advance, but only that in these circumstances no form of
development remains possible in which the cohesion of native
society can be preserved.

Labour Policy—Legislation dcliberately designed to force
natives into employment has not been introduced in Northern
Rhodesia; the necessity of earning money for taxation in areas
without local resources has been a sufficient stimulus. A large
proportion of the natives who leave their reserves have always
found work outside the territory, and the copper boom pro-
duced an increase in the total number employed rather thdn a
diversion of these to centres nearer home. . In 1g3o the average
percentage of able-bodied males absent from the reserves

1 Merle Davis, Modern Industry and the African, p.248.
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was 35 to 45 and the period of absence from seven to ten
months.t

"By 1932, as the world depression made itself felt, it was
estimated that the uverage proportion of absentees was not
more than 15 to 20 per cent., and was in some districts as low
as 10 per cent. But by no means all of those who are still
absent are still at work. Some are being rationed as a reserve
force by the mines, others are simply living on their friends.?
Government provision for them is held to be unnecessary
seeing that all could obtain subsistence in the reserves. But
their forcible deportation has not been contemplated, and
some alternative policy will surely have to be found.

In the last year or two African administrations have been
brought face to face for the first time with the intimate con-
nection between industrialization and periodic unemployment; .
as a solution to the problems which result from this connection,
none seem to have looked beyond attempts, more or less
efficacious, to remove the unemployed natives from the
immediate vicinity of the urban areas. None is prepared to take
responsibility for the maintenance of a stable labour force by
means of a system of insurance. It is admitted that the financing
of such schemes is probably beyond most African revenues,
but this only means that once again the urban African population
is condemned to the worst of both worlds, and once again the
encouragement of European enterprise has gone on without
regard to the consequences for the native populations whose
labour is the condition of its success.

Northern Rhodesia is more liberal than its southern neigh-
bour, both in the provisions of its labour legislation and in
their enforcement. The maximum period of an oral contract
is thirty days and of a written one two years, as against one
year and three years. Desertion is penal, but mere desertion is
distinguished from “desertion with intent not to return”, and
classed as a minor offence. Arrest of deserters without a
warrant is dllowed, but in practice the police do not make it
their duty to track them down except on a demand from the
employer. - Natives are obliged to carry identity certificates,

. '1'Native Affairs Report, 1930, p. 23. 2 Ibid., 1932, p- 27-

107



NATIVE POLICIES IN AFRICA

but since 1931 the provision that the certificate must he
endorsed by the employer has been applicable only in the
railway area. The Southern Rhodesian provision, by which the
pass is exchanged for a certificate of contract and retained by
the employer during the period of contract, does not apply in
Northern Rhodesia.

. Nyasaland.—A British Protectorate was declared in 1891 over
those parts of Nyasaland adjoining Lake Nyasa and the Shire
River, but the rest of the territory was till 1896 administered,
along with Rhodesia, by the British South Africa Company.
They acquired by means of agreements with native chiefs—
whose validity and even existence was hotly contested by their
successors before a Government Commission in 1929 1—free-
hold rights over 2,700,000 acres at the northern end of the Lake,
constituting practically the whole of the North Nyasa District;
this is now in the hands of the African Lakes Corporation. At
the other end of the territory the Livingstone-Bruce Estates
Company own 320,000 acres in a single block, and the British
Central Africa Company 170,000 in different parts of the
Blantyre District, nearly half of which is in European hands,

These large-~scale alienations of land, held under Certificates
of Claim, which amount practically to freehold, were made
during the first years of the Protectorate. The total area covered
by them is 3,705,255 acres. Only a small portion of this is in
actual occupation. In addition the Protectorate Government
made further grants of 139,472 acres in freehold before the
War, and in the post-war boom alienated 118,504 acres on
short-term leases (seven years renewable up to 19z1). The
maximum area under cultivation by Europeans appears to have
been 66,000 acres in 1922.2

Squatte7 Regulations—While this does not represent a large
percentage of the total land of the Territory, it accounts for a
considerable proportion of what is cultivable, and in view of the
continuous extent of the alienated areas there are inevitably
large numbers of natives living on them. About 15,000 are
resident on the Livingstone-Bruce estate; in the district of

1 North Nyasa Reserve Committee Report p. 3; evidence, pp. 63—4.

? Annual Report, 1922, p. 7.
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Zomba in 1921 about a quarter of the total native population
was living on alienated land; in that of Blantyre about half.!
Theoretically the grants were made subject to native rights—
a condition which, as we have seen, has been liberally respected
by Northern Rhodesia in the demarcation of Native Reserves
in the B.S.A. and North Charterland Concessions. In Nyasa-
land, however, the custom of shifting cultivation has provided
an excuse for refusing to regard as “‘original inhabitants” of
the land any natives not occupying the sites on which they
were at the time of alienation. Legislation passed with_a view
to . safeguarding the native’s position was a dead letter,2 and
all that the Land Commission appointed in 1921 could do was
to propose -that labour tenancy, as the only basis on which
European landowners would permit natives to live in their
estate, should be officially recognized and strictly supervised.
Where land was being developed it seems to have been found
impossible to protect against eviction natives who were not
willing to enter into such contracts. Discontent with the
existing system, in which the period of work demanded by the
landlord constantly increased, and the practice common further
south of refusing to allow squatters to seek work elsewhere
began to be followed, was found to be one of the causes of the
Chilembwe Rising of 1915.%

It was some time before effective legislation was enacted, but
eventually a measure was passed which safeguards the interests
of the squatters more effectively than is done anywherc else
where the system exists. This is the Natives on Private Estates
Ordinance of 1928, which, though it permits the conclusion
of a six months’ labour contract, makes an agreement on a
cash basis the normal form of tenancy. The maximum rent is
fixed at the cash equivalent of three months’ average pay for
agricultural labourers. The native is allowed, if he wishes, to
pay this by work for wages at current rates, on an agreement
whereby for each month worked between Qctober and February
he is entitled to a rebate of one-third of the rent due, for every .

1 Commission on the Occupation of Land, 1921, p. 11.
2 Land Ordinance (Native I.ocations) 1904 ; INative Rents (Private
Estates) Ordinance 1917. See Land Commission, 1921, p. 14.
3 Ibid,, loc. cit. 2 Ibid., p. 13,
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other month one-sixth. Landlords who do not offer employ-
ment to a tenant who elects to work must give facilities for the
cultivation of crops for sale, purchase by the landlord entitling
the native to proportional rebates of rent. A good deal of native
tobacco is grown in this way.* The basis on which the rebates
are calculated is fixed from time to time by Government. No
rent may be charged unless the landlord offers employment or
gives facilities for cultivation.

Evictions for any other cause than misconduct or non-
payment of rent can only be made at the end of a quinquennial
period, and at any one time no landlord may evict more than
1o per cent. of his total tenantry. At the end of the first such
period only a few large estates evicted the full 10 per cent.;
elsewhere the proportion varied from 1£ per cent, to 5 per
cent.? 'This measure also empowers Government to order
landowners to set aside up to one-tenth of their estates for
native occupation, but the use of this power has not been
found necessary. These provisions, liberal as they are, have
been considered to give the tenant insufficient security, and
further measures are under consideration.

The principle task of the Land Commission of 1921 was to
determine the areas required for native occupation, taking
into account the probable expansion of the native population
and the requirements of native production for export. They
rejected the demarcation of reserves as a method, holding that
this would involve an undesirable concentration of natives
normally living .in small scattered groups, where they would
be short of the water in search of which they scatter, and
would find themselves obliged to travel long distances to their
gardens or to centres of employment. If these difficulties
were to be avoided, “Reserves would have to be of such a
size as practically to allow of the continuation of present
conditions.” ® They proposed therefore the demarcation of
areas available for European settlement, all other land
being left for native occupation. Basing their calculations
on the estimated requirements. of double the then existing

1 Native Affairs Report, 1031, pp. 54-5. ? Ibid., 1933, p. 9.
8 Report, p. 5.
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native population, they found that six million acres, or
nearly twice the total already alienated, could be so thrown
open. :

The Present Land Regime.—Their recommendations were
shelved, however, and when the East Africa Commission
visited Nyasaland in 1924, they found the same fecling of
insecurity among the native population as in Kenya, and
recommended the same solution in the vesting of native lands
in a Trust Board ‘“so constituted as to command native con-
fidence.” 1 The Governor of the time, Sir Charles Bowring,
who had recently been appointed, had already declared himself
in favour of the development of the territory by native peasant
production, and had expressed the opinion that “the blocks
of Crown Land to be set aside for further European occupation
should not be large or numercus, and that the amount of
land which is suitable for that purpose, and which at the
same time is not required for the present or future use of the
natives, is not great”.2 A Bill such as the Commission re-
commended was introduced into the Legislative Council in
192%, but did not become law.

In the meantime, however, areas closed to alienation have
been proclaimed after survey and after consultation with the
native authorities affected, These authorities have also been
officially assured that no further land will be alienated without
their full consent?® and the disposal of land to non-natives
even of the areas which remain theoretically open for such
disposal is subject to native requirements. In 1933 a new
Lands Bill was introduced which follows the general phraseology
of that in force in Northern Nigeria; the whole territory, that
is to say, is native territory vested in the Governor as trustee.
In settling the land question in this way the method of a final
delimitation of native and non-native areas was definitely
rejected in favour of the idea that future necessities might
call either for the expansion of native populations into the
tetritory now regarded as available for alienation, or for the
‘“temporary alienation” of that which. at present is not so

1 Cmd. 2387 (1925), p. 109. 3 Ibid., loc. cit.
2 Native Affairs Report, 1032, p. 24.
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available. The inclusion of the whole territory in a single
system is defended on the grounds that it not only protects
the native population from alienations made against their own
interests but prevents them from refusing to allow beneficial
alienation; the right to alienate vested in the Governor is,
however, only to be exercised after consultation with the
native authorities concerned,! and it was expressly stated to
them that it would not be exercised without their consent.?
Rents received will be credited to native revenue.
The significant new factor in the present situation is the
absence of any demand for alienation. The B.S.A, Company
in 1927 asked for a Commission of Inquiry to delimit the land
which under the terms of their title was subject to native
rights, and expressed considerable chagrin at finding that it
took into account not only legally valid claims but the require-
ments of native commercial production and of the future
expansion of population?® In 1933 they agreed to relinquish
their surface rights in return for confirmation of their mining
rights.* Elsewhere estates are being surrendered in sufficient
numbers to justifiy a Government order empowering Native
Authorities to  take measures to regulate the settlement of
natives upon them. The demand of Kenya for ‘“more
Europeans™ as a means of remedying the bankruptcy of
those already there does not seem to have been heard in
Nyasaland,
Development by Native Production.—Of recent years the
Government has taken no active steps to direct labour into
European employment. Up till 1920 the native tax was 8s.
with a rebate for 4s. for those who ‘were a month in European
employment, but this was altered in 1921 to a flat rate of 6s.
As early as 1920 demands for the institution of a pass system
and the registration of natives were refused, and employers
- urged to look rather to economy in the use of labour than to

regulations designed to produce “an increased supply .5 The
Speech by the Governor in Legislative Council, July 6th, 1933.
Speech by the Governor to a meeting of natives at Zomba, 1933.
North Nyasa Reserves Commission, evidence, p. 210.

Native Affairs Report, 1933, p. 0.
Governor’s speech, Legislative Council, March 1921.
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encouragement of native cotton and tobacco has been looked
upon with suspicion by employers, but the majority of the
1g2r Land Commission were of the opinion that “it would
be unfair to the native to check it as a hindrance to European
industry”.! While administrative officials have been instructed
not to divert labour from plantations to independent pro-
duction, employers have becn left to obtain it by offering
satisfactory conditions, or to dispense with it by the use of
machinery.? Government has used its influence in support of
the view, said to be gaining favour among planters, that higher
wages mean greater efficiency.?

The number of natives in European employment in the
Protectorate reached 88,000 in 1929, before the world de-
pression began to affect Nyasaland. In that year 35,000
natives were engaged in cotton and 48,000 in tobacco culti-
vation. 'There is also a constant emigration of labourers to
the Rhodesian and South African mines, estimated at about
30,000 annually. From the North Nyasa District, which has
remained undeveloped until the last few years, 5o per cent.
of the natives are said to have emigrated annually to the mines.*
One of the motives behind the encouragement of native pro-
duction has been the hope that it would provide an alternative
livelihcod for some of this migrant population; but it has
hardly affected the north.

A great stimulus was given to cotton-growing in 192z by
an agreement with the British Cotton-Growing Corporation
to purchase the crop at a fixed price. The percentage of the
total output of the Protectorate grown by natives steadily
increased from that time on, and with the fall in prices, making
the crop unprofitable for Europeans, it has passed almost
entirely into their hands. Tobacco was first grown by natives
for export in 1924, and by 1930 the native crop represented
almost 60 per cent. of the total output of the territory. An

1 Report, p. 7. .

2 Annual Reports, 1924, p. 9; 1926, p. 7. Instructions circulatcd
January 15, 1927. These instructions closely resemble the Tanganyika
circular of the preceding year discussed below, p. 144.

3 Ibid., 1930, p. 45.

4 Northern Nyasa Reserves Commission, Report, p. 88.
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increasing quantity is grown by natives resident on privately
owned land; they receive free seed and instruction from the
landlord, who nominally buys the crop. 'There is no obligation
on the tenant to sell to him.* A Native Tobacco Board was
established in 1926 to give advice and supervision to native
growers living on Crown lands; only seed approved by it
may be planted, and it is responsible for the grading of
the leaf.

The very serious falling off in revenue from native taxation
during the economic depression has led to a new drive to
increase native production. A Native Agriculture Committee
was appointed in 1933 as part of this campaign. Tt has con-
sidered improvements in the native tobacco industry along
with such matters as the destruction of forests and exhaustion
of the soil by native methods of cultivation, fire protection,
afforestation and irrigation.

Native Administration.—In Nyasaland the system of native
administration has recently been remodelled. = Since 1912
“Village” and “Principal” Headmen had been entrusted by
Government with executive duties. In 1924 certain modifi-
cations were made in their position, but it was officially stated
that “the new system is in no way intended to revivify or per-
petuate governance by native chiefs”, Under the 1924 system
“Village” and “Principal” Headmen still had executive duties
on behalf of Government, but no authority to administer their
peoples in their own right. They bad no revenues, and though
they were still entitled to hold courts these received no legal
recognition. Their principal new power was that of calling
out compulsory labour for public purposes when required by
Government. A series of village, section, and district councils
were set up, consisting of headmen and other members
nominated and removable by the Government. The village
councils were to advise the headmen when called upon to do
'so. 'The function of the section and district councils was
simply “to advise the District Resident in such matters
as may come before them”. They were to meet as and
when required by him and follow his directions in the

1 Agriculturc Department Reports, 1929, p. 7; 1931, p. 8.
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conduct of proceedings. 'T'he standing orders quoted above
go on:

“'I'he position of Principal Headman [the head of a Section
Council] is in no sense similar to the archaic one of chief.
The Principal Headman and the Village Headman alike will
look to their D.C. as the chief to whom each is responsible
for the good order and supervision of his Administrative
Section or Village Area.”

Under this system it was usual to appoint hereditary chiefs
as headmen, but there were cases where such a chief was
passed over in favour of a subordinate, and expressed his
resentment in an attitude of non-co-operation shared by his
followers.t

The Northern Nyasa Reserves Commission, asked to re-
commend the measures best calculated to promote economic
development within the reserves to be constituted, proposed
that suitable powers should be given to these councils, along
with the allocation of the necessary funds, but did not suggest
any change in their constitution.

The creation of a more effective native administration was
advacated at a conference of administrative officers in 1930,
and after the Senior Provincial Commissioner had made a
study of the T'anganyika system Native Authorities and Native
Courts Ordinances on the lines followed there # were intro-
duced in 1933.  This involved a few changes in personnel,
but the recognition of several different types of Native Authority
corresponding to the varying degrees of political integration in
the different tribes, which characterizes Nigeria and Tan-
ganyika, does not appear to have been found necessary. In
only one case, that of the Atonga of West Nyasa, the four
Principal Headmen who had held office under the Ordinance
of 1924 were replaced, at the request of their tribe, by a Tribal
Council of thirty-two chiefs.

The Nyasaland Native Authorities receive from the proceeds
of the tax which they collect only 8 per cent., which goes
towards their salaries, Their general revenue is derived from

1 Cf. Northern Nyasa Reserves Commission, p. 32.
2 See next chapter.
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Court fines and fees, from “fees collected for certain services
taking the place of customary tribute”, and from half of the
rents due from leases and the yearly tenancies of plots under
ten acres, which are mainly taken up by natives for trading
stores. The other half of these rents is paid into a Central
Fund from which grants will be authorized to Native Authorities
whose budgets have been approved. The object of this fund
is to equalize the position of more and less wealthy native
groups. Native Authorities may also raise local levies for
special purposes.! At the time when the latest available Annual
Report was made no grants or levies had yet been made.

It is too early yet to judge of the success of this, almost
the newest adoption of the Indirect Rule system. The existence
of a class of educated natives who have tended to regard them-
selves as wiser than the chiefs and set themselves up in
opposition may hamper its working here as it has elsewhere—
for in Nyasaland education, while more practical than in
many other areas, has yet concentrated largely on fitting the
native to earn a good salary in European employment. Both
Tanganyika and Northern Rhodesia have drawn numbers of
native clerks, foremen and skilled artisans from Nyasaland;
and as the demand for their services has been shrinking both
with the economic depression and the development of education
in 'Tanganyika, the difficulty of finding the place for which their
training has fitted them has become more and more acute.

The Educational System.—In 1932 inquiries were made into
the conditions of village life with a view to modifying the
training given so that the specialized skill acquired could be
turned to account in the villages. The replies revealed the
difficulty with which such proposals. are everywhere con-
fronted—that the general standard of village life is too low to
enable the specialist to earn by his craft the income to which
he considers his training should entitle him. Stress was laid
on the improvement of agriculture with a view to raising the
general standard; but for the present it was held that skilled
artisans could only find employment with Europeans or in village
improvement schemes undertaken by native administrations.

1 Native Affairs Report, 1933, p. 7-
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At the same time attention is beginning to be directed to
the closer integration of the school with village life and to
the organization on a sounder basis of the primary education
which is all that the majority of the population receive. Pro-
vision for a thorough course of training for native teachers
began to be made by the missions in 1929, and was given
particular support by Government; by 1933 there were
twelve Normal Schools in existence.

‘A Jeanes School was opened in 1928, and as a result of
its influence it was reported in 1932 that “teachers and super-
visors are being encouraged, as they have rarely been before,
to study the relationship between the headmen and the people
and the children”.? It is true that the example of the result
so enthusiastically referred to in a later report—ithe interest
taken by the headmen in an inter-school competition in music
and drill 2—hardly represents that integration of the school
with village life that a sociologist might look for. More im-
portant are the village meetings organized for the discussion
of such subjects as hygienic housing, or the relation of education
to native customs, the visits of the Principal Headmen to

- the Jeanes Centre and their requests for advice as to possible
improvements to be made in their villages. One of them
rebuilt his whole village on a new site under the supervision
of the Jeanes staff and students.?

New syllabuses were drawn up in 1932 for girls’ education,
based on the general principle that training for the married
life to which the great majority look forward should be its
central feature.# Nyasaland has also produced a considerable
number of vernacular text-books dealing not only with ““school”
subjects, but with such practical matters as child welfare,
agriculture and cookery.®

1 Annual Report, 1932, p. 29. " = Ibid., 1933, P 33.
3 Loe, ¢it, and 1932, p. 30. .
4 Annual Report, 1932, p. 30. 5 Ibid., 1933, D. 25.
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CHAPTER III
SYSTEMS OF NATIVE ADMINISTRATION

In a number of British dependencies an economic development
based primarily on native peasant production is combined
with an administrative system allowing considerable powers of
local self-government to native authorities. To this group
belong Nigeria, the Gold Coast, Uganda, and the Mandated
Area of Tanganyika.! Not all of these can be strictly said to
follow the policy of Indirect Rule in the sense of government
through indigenous institutions adapted to modern needs;
for while in Nigeria and Tanganyika much patient research
has been devoted to the study of native law and custom and
the incorporation of recognized native authorities as part of
the machinery of government, in Uganda native political
institutions have been so radically modified from the very
inception of Protectorate government that those now existing
can hardly be said to rest on any traditional basis, and in the
Gold Coast little has been done to develop the traditional
system. In them all there is a certain amount of land alienated
for agricultural purposes—in Tanganyika a considerable area—
and in West Africa and Tanganyika there are mines. In
none, however, is the native population primarily dependent
upon wage-labour to meet its obligations and satisfy its material
wants.

I. NigErIa

" The Birthplace of Indirect Rule~TFor an understanding of
the Indirect Rule policy in all its implications no area is more
instructive than Nigeria, its original home. Tt is there possible

1 The reasons for classing Northern Rhodesia and Nyasaland, despite

their recent adoption of a system of administration through native authorities,
with the White Man’s Countries, are given in the previous chapter,
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to trace its history from the empiric establishment of a system
deemed particularly suitable to a group of Moslem Emirates,
where an already literate hierarchy of officials administered a
conquered population, to its acceptance as a principle of
administration found to be equally applicable whatever the
size and political configuration of the native unit concerned.
We can follow its gradual extension from the Fulani Emirates
of Northern Nigeria to the Yoruba kingdoms of the south, and
finally—after the belief that other forms of government were
more suitable for small groups of little political development
had been somewhat rudely shaken by facts—to the tiny clans
of the five south-eastern provinces. It is possible, too, to
follow a development from a stage where the guiding principle
was that of maintaining the prestige of traditional authority
to one where its adaptation to modern needs becomes the pre-
deminant aim.

The extension of British authority over Nigeria was com-
pleted in 19oo; the Colony and the two Protectorates of
Northern and Southern Nigeria being amalgamated in 1914.
The main aims in the establishment of British rule were to
put down resistance to trading enterprises and to suppress
various native customs involving bloodshed on a large scale.

There is little land in the colony high enough to be suitable
for settlement, and its population of about 21,000,000 in an
area of 365,000 square miles left none of those vast unoccupied
areas, waiting to be developed, to which Europeans elsewhere-
have claimed a moral right. The Government was not faced
at its inception with any pressing demand for alienation or
any corresponding necessity  for demarcation. The actual
policy followed with regard to land is so closely bound up
with the whole Indirect Rule system that it will be best
described "after that system has been explained, for it is a
special feature of Indirect Rule that the recognition of native
authorities, so far from being subsidiary to a programme of
development imposed by alien agencies, is the foundation on
which all development is based.

Its Introduction in the Moslem FEmirates.—Indirect Rule was
introduced by Lord Lugard in the Northern Protectorate as
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a form of administration for which the local native organization
was peculiarly suited, and he himself would probably not at
that time have regarded it as capable of general extension.
He found in Northern Nigeria a series of Moslem Emirates
formed through the conquest by invading Fulani of aboriginal
Hausa. In some the entire population had adopted Islam;
in others the subject tribes retained their pagan religion and
customs, Economic development had reached a point of
considerable specialization, and elaborate series of taxes on the
produce of land, on cattle and on the practice of various trades,
were collected by the nominees of the Emirs. Justice was
administered by Alkalai learned in Koranic law. The Sultan
of Sokoto, as Sarkin Musulmi, or head of the Mohammedans,
received annual payments from the other States.

There was thus already in existence an organization which
needed but little adaptation for the performance of the tasks
required by a European government, and a personnel closely
acquainted with the circumstances of, the native population,
and more numerous than any staff that a British administration
could hope to provide. The Lugard policy was to utilize
their services in the development of a native administration
based on British principles of impartiality and financial efficiency.

The conguered Emirs who submitted to British authority
were given Letters Patent confirming their position, subject
to the right of the British Government to impose taxation and
its ultimate control over the allocation of land; the latter
being a power which by their own custom was held to pass
to the conqueror.

Lugard then proceeded to the reorganization both of the
system of taxation and the method of collection. The asser-
tion of ‘authority implied in the collection of revenue seemed
to him to be essential to the maintenance of a prestige
which would tend to be impaired by the loss of military
power: The right of the nativé officials to a share in it he
regarded as a necessary compensation for the loss of personal
revenue which they were to suffer through the emancipation

- of their slaves and the suppression of such levies as were no
longer countenanced. At the same time their emoluments
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were to depend strictly on services rendered; there was to be
an end to the system whereby the recipients of the taxes lived
at the Emir’s court and periodically dispatched their agents
for collection. The District Heads entrusted with tax collection
were also to perform other administrative duties; and were
obliged, therefore, to reside permanently in the areas for
which they were to be responsible. Below them ranked the
Village Heads, who were not emissaries of the Emir but the
authorities recognized by the village groups. Allowance was
made for immigrant groups who still owed allegiance to a
distant chief to pay their taxes through their own recognized
heads until such time as they should be willing to accept the
territorial authority. Meantime, wrote Lugard in 1906,

“the application of British Crown Colony rules of accounting
and audit to the native system will be difficult; but the whole
object of this system of taxation in Northern Nigeria is that
it should be based on native tradition and custom to an
extent probably hitherto untried in any Colony or Pro-
tectorate.’” ? :

The Basis of Taxation— The system of taxation was based
on the amalgamation into a single General Tax of all previous
dues except the Jangali or cattle tax, which had always been
the only levy made on herdsmen. The elaborate assessment
of the product of every kind of occupation, which had already
been made by the Fulani, formed the basis of a system of
taxation whose only counterpart in Africa is in the other
predominantly Moslem area under British control—the Sudan.
In Lugard’s view the hut or poll-tax universally adopted
elsewhere was suitable only to the lowest communities; for
those which had attained any degree of economic development
he advocated a graded tax based on the potentialities of the
land. This is in his opinion preferable to a tax proportionate
to the actual product, which may act as a deterrent to increased
production; a tax based on estimated productivity, on the
other hand, bears more heavily on the individual who fails to
cultivate his land to the best advantage.?

1 Political Memoranda, No. 5, in Cmd. 5103 (1912).
2 The Dual Mandate, p. 239.
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As soon as possible the Emirs’ assessments were replaced
by more accurate counts made by British officers together
with the village heads. The object of the assessment is to
estimate the total productivity of the village, including the
wealth obtained by the collection of forest produce and by
the practice of crafts, and taking into account such factors as
the proximity of markets. The assessment, being based on
potential productivity, is not subject to annual revision, but
would be modified only in case of significant changes in the
general economic situation of the village, such as a large
accretion or loss of population, development of communications,
or in more recent times violent fluctuations in prices. The
total tax payable by each village is then assessed at 2% per
cent. of this amount. Divided by the number of adult males,
the lump sum assessment can be expressed as a flat-rate tax.
Its actual collection is left to the heads of compounds, who
apportion it as they think fit. This system is supported on
the ground that the apportionment is graded according to
individual capacity. The estimated individual rate is well
known, so that each individual is in a position to express his
opinion as to the contribution demanded of him 1

In some of the Southern Provinces an individual income
tax has been instituted on incomes above a certain level. Both
the rate and the minimum income appear to vary from one
district to another. The minimum rate of taxation levied in
Nigeria on the basis of these assessments is generally lower
than the hut and poll-tax exacted in southern and eastern
Africa. It varies at the present time from 6s. to. 8s., where
the poll-tax in many districts of Uganda and Tanganyika is
108., in Kenya 12s., in South Africa f1. This statement, of
course, provides no satisfactory basis of comparison with -
territories where the average native income is not known.
From the administrative point of view the significant fact is
that Nigeria is the only area where it has been calculated in
any detail; elsewhere taxation tends to be considered in terms
of the period of labour necessary to earn it.

* Report of Commission of Inquiry into the Recent Disturbances in
Owerri and Calabar Provinces, 1930, pp. 460, 501,
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The assessment system, in Nigeria as in India, has had the
incidental advantage of necessitating that close study of native
life which elsewhere tends to be reduced by pressure of other
obligatory work to an occupation for leisure hours.

Native Treasuries—CQriginally the revenue was divided
equally between the British Government and the Lmirs, with
the exception of the Sultan of Sokoto, who, in recognition of
his status as Sarkin Musulmi, was allowed 95 per cent. of
the General Tax collected in his Emirate. While the Emirs’
personal emoluments were not at first differentiated from. the
revenue available for public purposes, the subordinate officials
were from the outset paid salaries in proportion to the amount
of tax they collected. This proportion was estimated as the
equivalent of the share to which they had previously been
entitled, but the principle was insisted upon that they did not
themselves appropriate it as the money passed through their
hands, but received it in payment from their Emir. TLater
fixed salaries were assigned to the Emirs. Since 1928 Native
T'reasuries classified as “fully organized™ receive 70 per cent.
of the revenues collected by them, and meet from their own
resources a correspondingly wider range of public services.

Characteristics of Indirect Rule—This, then, was the Indirect
Rile policy in its original form. Its essential characteristic
in the eyes of its creator was that the government of the native
peoples by their own tulers should continue to be a reality;
that all orders should come from the native ruler, that the
share of the European official in determining their nature
should be genuinely limited to persuasion in all possible cir-
cumstances, and that where it did become necessary to put
pressure on a native authority the appearance of his freedom
of action wvis-a-vis his subjects should still be preserved. This
principle implies a difference, not of degree, but of kind, from
that underlying system where native rulers are used as a mere
mouthpiece for the issue of orders on behalf of European
interests, and are rewarded in proportion to the efficacy of
those orders. The lowest pygmy is not such a fool as to suppose
that a chief in the free exercise of his own powers would
accompany a recruiting agent on his rounds and require the
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appearance of the desired complement of labourers, or that a
village authority would on his own initiative lead a contingent
to a distant and unpopular employment centre; hence .the
utter hopelessness of any attempt to maintain traditional
authority where such services are required of it. To Lugard
Indirect Rule did not present itself as an cffective means of
coercion, because the policies which he favoured did not require
coercion to make them effective.

To him the second essential was that from the outset the
native administrations should collect and disburse their own
revenues—again a principle in marked contrast with that of
those governments which first constitute their native authorities,
and then leave them to prove their efficiency before allowing
them to deal with money matters. As a basis for the prestige
of authority the financial power is perhaps more necessary in
Moslem States, where the judicial function is already per-
formed by a specialized personnel, than in those communities
where the administration of justice is the essential attribute of
political supremacy. But as the foundation for the develop-'
ment of a native administration adapted to modern conditions
it is absolutely essential; for in the modern economy the
- apportionment of revenue takes the place of many of the basic
functions of chieftainship in its traditional form.

This third aspect of Indirect Rule—the adaptation of native
institutions to meet new needs—has been a later development,
in which the moving spirit was Sir Donald ‘Cameron. In the
early days of Nigeria attention was concentrated rather on
eradicating defects in the existing system, such as corruption
in the collection of revenue, and on the suppression of slavery
and of such practices as human sacrifice and the exposure
of twins.

Finally, the whole system as inaugurated by Lugard pre-
supposed an economic development through independent
peasant production, which he held to provide a greater stimulus
to industry than could ever be provided by plantation labour.
Thus the problem of adaptation has not in West Africa been
complicated by the immense social upheavals that attend an
. economic system based on migratory labour.
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Legal Foundations of Indivect Rule—The legal foundations
of Indirect Rule as it at present exists in Nigeria are the Native
Authorities and Native Courts Ordinances. 'The former em-
powers Native Authorities recognized by the Government to
make and issue orders on specific matters of local government
and also to make rules of general application; this provision
is intended to allow for the registration of changes in native
customs but not “to open the way to the substitution for
native law of something which the British official thinks is
better”.! The Native Courts Ordinance provides for the
constitution of courts of different grades according to their
competence. T'hese have been established throughout the
Protectorate, and in the areas in the South where there was
no organized Native State the Native Courts were at one time
constituted Native Authorities.? In the Moslem States the
courts of the Alkalai were constituted Native Courts and
seem to have shown some skill in adapting Moslem law to
Pagan customs. The latest developrent of the judicial system
is one which it is not easy to harmonize with the principles
enumerated above. It consists in the establishment of Pro-
tectorate Courts to hear appeals from Native Courts, which, as
soon as the financial situation makes it possible, are to be
presided over by professional judges. The role of the ad-
ministrative official in the judicial sphere is to be reduced to
the minimum, and with it the influence of a point of view
that attaches more importance to native institutions than to
legal principles evolved in an alien culture. Since the new
system is not yet in full operation its results in practice cannot
yet be discussed; one can merely express considerable doubt
as to the prospects of an evolutionary development of native
institutions in a system which gives so powerful a voice in
that development to a body of persons trained to believe in
the universal applicability of standards alien to those institutions.

The System as Interpreted by Sir Donald Cameron.—The
relation aimed at between British and native authority is
reasserted by ‘Sir Donald Cameron in a memorandum issued

1 Cameron, Principles of Administration, p. 24.
% See below, p. 128.
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in 1934. The administrative powers assigned to Native
Authorities are, he writes,
“intended to restrict direct action by the British officer to
cases of genuine necessity,”

and again,

“Tt is believed to be the habit of some Native Authorities to
cloak all orders in the form of a Government instruction. . . .
It is apparent that this tendency will be accentuated if
the Native Authorities are frequently induced to issue
orders which they do not appreciate and to which they are
possibly at heart opposed. Where it is unavoidable that
the Administration should obtain the issue of particular
orders Administrative Officers should seek to persuade the
Native Authorities to take the necessary steps, refraining as
long as possible from giving them direct instructions.” *

Similar scrupulous insistence is laid on the strictly advisory
relation to native administrations of the technical services,
medical, education, agriculture or public works. Their members
are reminded that

“in its own area the Native Administration represents the
executive Government so far as native affairs are concerned,
and all executive action which may be required will be
carried out through it. . . . All orders on matters other
than of a purely technical nature . . . should in general
appear to be those of the heads of the Native Administration.
. . ..Care must be taken to make the Native Authorities
understand that orders issued by them within their unit
must be issued by themselves and are to be considered as
their own orders and not those of any other person who may
instigate them to exercise their powers. It is for the Native
Authorities to consider whether a particular order is called for
and yreasonable, and so long as they are not so satisfied they
should refrain from issuing the order and seek the advice
of the District Officer before so doing.”

It is particularly emphasized that “progress” in technical
matters such as sanitation is not to be sought by enforcing as

L Principles of Administration, p. 25.
126

\



SYSTEMS OF NATIVE ADMINISTRATION

orders of the Bfitish Government measures the grounds for
which are not popularly appreciated;

“it should be impressed on Native Authorities that they are
expected to exercise their influence in these matters rather
than their powers of punishment, . . . These principles
. . . are designed to ensure that by the use of proper channels
the fabric of native political organization shall not be broken
down under the pressure of modern demands, and that,
whenever possible, for the sake of the future, development
shall be carried out executively by the native organization.” 2

Much has been written about the difficulty of distinguishing
persuasion from command in the relations between European
and Native Authorities. From what has been quoted it
will be seen that even in Nigeria the distinction has not
always been made in individual cases. That it should be
generally recognized involves a patience and understanding of
the native attitude on the part of the British official, and a
confidence on that of the native authority, that are not easy of
achievement. It has been the strength of the Nigerian policy
that a tradition regarding this as the first essential has been
created and maintained.

Its Extension throughout Nigeria—The most interesting
aspects of the development of Indirect Rule in Nigeria are to
be seen in connection with its extension from the Moslem
Emirates first to the Southern Provinces, which were amal-
gamated with the Northern in 1914, and later to the Mandated
Area of the Cameroons, which came under effective British
control at an early period of the War, Here we can see how,
on the one hand, the form of native authority which had been
recognized in the Northern Provinces proved inapplicable in
the South, and on the other the extension of the fundamental
principles of Indirect Rule was found to provide the only
effective system of administration to native groups who had
at first been believed to be too lacking in organization to be
brought within it.

Tt had at first been held that Indirect Rule involved the
existence of relatively large areas subject to a single authority,

1 Minute in Nigeria Gazette, December 22, 1932.
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Accordingly small ttibes were included in the jurisdiction of
their more highly organized neighbours, pagan groups set
under Moslem authoritics, and district heads appointed to
defined areas without much consideration of their relation to
the populations under their jurisdiction. Not till later was
full recognition given to Sir Donald Cameron’s principle that
“the allegiance of a people to a tribal head, freely given and
without external cause, is the essence of true indirect rule®,

The widest divergence from this principle was made in the
five provinces east of the Niger, which are inhabited by small
groups of Ibo and Ibibio-speaking peoples, often owning no
wider allegiance than respect for the head of a small kinship
group. Here no attempt was made to set up native treasuries.
No taxation was levied, and civic obligations were confined
to the unpaid labour on the roads and rivers which up till
1928 could be called upon by native authorities on behalf of
Government. Native Courts were constituted in which a
group of villages recognizing no special relationships were -
represented each by a single member. These “warrant chiefs”
were 4as far as could be ascertained persons entitled by tradition
to exercise authority, but owing to insuflicient knowledge of
the native social organization many of them in fact held no
such position even in the villages which they represented. In
some districts the Native Court was constituted a Native
Authority, in others not.

As early as 1922 it had begun to be realized that the mere
fact that a constituted native authority was not British did not
necessarily make him any the less alien to the population under
his rule, and that where he was so alien, not all the deter-
mination of British officials to remain in the background could
prevent his being regarded as their instrument, as indeed he
was in those cases where his power had no other basis than
their support. From that time onwards greater stress was
laid on the selection as Warrant Chiefs of traditional authorities,
and when, in 1927, it was decided to extend taxation and the
native treasury system to these provinces, detailed inquiries
were set on foot with - a view to determining the most satis-
factory basis for the new organization. The introduction of
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taxation, however, preceded these investigations in some dis-
tricts; and its reception provided the most spectacular demon-
stration possible of the weaknesses of a native administration
whose authority is not upheld by forces coming from within
the group which it attempts to govern.

The Aba Riots—In December 1929 an incident which
occurred while a village assessment was being carried out led
to violent demonstrations by great crowds of women, who
destroyed native courthouses, looted property, and on more
than one occasion had to be dispersed by firing with loss of
life. 'Their main grievance—the rumour that women were to
be taxed—was easily dispelled, but the hostility displayed
towards the Warrant Chiefs, and the mere fact that the demon-
strations could take place at all, made a significant commentary
on the state of native administration. The Warrant Chiefs
were widely accused of corruption, and even of having been
bribed by Government to agree to the introduction of taxation.
It was clear that they were not generally regarded with any
particular respect; the women had been unanimous in their
attack, and there was no movement among the men to support
authority. The traditional village heads, asked why they had
done nothing to restrain their women from such unprecedented
behaviour, pointed out that their commands carried no weight
when other individuals had an official recognition which was
not accorded to them.

The comments of local officials on the working of the Native
Courts illustrate the difficulties created Dby this attempt to
disregard sociological fact in the interests of administrative
convenience. The systern whereby the members of the Court
sat in rotation, a month at a time, meant that frequently a
case would be judged by a body of men entircly strange to
the village concerned;?! so that neither the local knowledge
which for a native court takes the place of general rules of
evidence, nor the local ties which deter a native judge from
giving a manifestly unjust decision, operated to secure that
award to the satisfaction of general opinion which a ““natural’

1 Evidence before the Commission of Inquiry into the Recent Dis-
turbances, 1930 p. 153.
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native authority can generally be expected to give. A con-
tributory cause of the inefficacy of the Courts was the arbitrary
way in which officials insufficiently acquainted with native law
had reversed decisions as being “contrary to natural justice”,!
while in the absence of the confidence in their own awards
which would have come from a recognized position in native
eyes, the Warrant Chiefs tended to become completely sub-
servient to the literate clerks who kept their records and might
be presumed to know what Government wanted.
Reorganization in the South-Eastern Provinces—As a result
of these disturbances, intensive investigations throughout the
aren were ordered, with a view to the reorganization of native
authorities wherever necessary, and as a result it has been
found possible to utilize the existing institutions even of these
small units for administrative purposes. Each such unit
retains its individual existence as a judicial and executive body,
while federations are encouraged for the purpose of pooling
financial resources. Thus the lowest unit is the village council
consisting of the headman and elders. Villages are grouped,
with their consent, into clan councils under the presidency
of the clan head, at which all members of the village councils
are entitled to be present; in practice the council consists of
village heads or their representatives. If thevillages cannot agree
to unite, they are not forced to join a larger unit, but arrange-
ments are made for meetings between heads of villages and
the District Officer at which they can learn by experience the
advantages of joint deliberation. In some cases a desire that
the grouping should be of neighbouring villages united by
economic ties rather than those of belonging to a single clan
has been acceded to.? The clan or group council is a fiscal
unit and constitutes a coutt of appeal. The executive action
on behalf of the whole group which the administration of a
common treasury implies is taken sometimes by the president,
sometimes by an ad koc committee. In some cases the heads
of clan councils unite to form a wider deliberative body. The

1 Memorandum on the Recent Disturbances, p. 4.

. ? See section, Onitsha Province, Southern Provinces Annual Report,
1932, P. 47.
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Efik tribe of the Calabar Province have a council of 150
members, which meets once a month and receives reports
from a committee holding weekly sessions.! Where even the
clan is very small neighbouring villages may agree to share
a treasury, but such unions are not made compulsory. This
system is now in force in the Colony (with the exception of
Lagos Township) and the Mandated Area of the Cameroons.?

Recent Modifications in the Northern Provinces.—Reorganiza-
tion on these lines is also being carried out in other parts of
Nigeria. It is now the policy to emancipate pagan groups
from Moslem overlords when a break in continuity, such as
the succession of a new Emir, provides a suitable occasion,?
and in the last year or two steps have been taken to re-unite
subject clans belonging to a single tribe under administrations
of the same type as those of the South-Eastern Province? It
is interesting that one such group hesitated to accept the new
system lest the common people should be denied access to
their (IMoslem) chiefs.

The age-grade system, so long frowned upon because of its
connection with secret societies, has been made the basis of
native authority in some cases, and where it has not been
destroyed by the refusal of Christian missions to allow their
adherents to enter the age-grades, it has been a means of
incorporating the educated element into the native adminis~
tration. In groups which are too backward to cope with
accounting the native authorities nevertheless collect their own
taxes, and are themselves responsible for the payment of
salaries from a lump sum handed over to them by the European
official.

Development to meet Modern Needs.—Along with this stress
on the native group as the basic unit of government and its
traditional authority, however selected, as its only satisfactory

1 Southern Provinces Annual Report, 1933, p. 21,

2 Permanent Mandates Commission, Session 23, pp. 14~15. Principles
of Native Administration, pp. 21, 32: Memorandum on the Recent Disturb-
ances, 1930, pp. 6—7. Southern ’Provinces Annual Report, 1933, PP- 36, 47.

a Prmczples of Native Administration, p. 14. Cf. Southern Provinces
Annual Report, 1933, p. 4I.

4 Northern Provinces Annual Report, 1033, pp. 15-16, 31, 4.5

5 Ibid., 1933, DPP- 24, 32.
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representative, has gone an insistence on the need for a develop-
ment. corresponding to modern conditions. The creation
where possible of wider groups for purposes of financial
co-operation has becn mentioned; it is a principle of this
amalgamation that it does not involve any sacrifice of the.
executive independence of the individual members. Similarly
federal courts of appeal are established, not as superior
authorities but on a genuinely federal basis, the President
being chosen in rotation and each chief undertaking to carry
out decisions given on cases brought up from his area.l
Smaller states, if their rulers agree, may be grouped with
cognate neighbours.

In the Northern Provinces the development of a uniform
policy on common problems has been sought through an
annual conference of all the native authorities with the Res-
idents and leading non-official Europeans, such as the repre-
sentatives of banks or of the tin mines.2 For the first of these,
several Emirs left their own territories for the first time. The
proceedings summarized in their records are genuine dis-
cussions of suggestions put forward by Government but not
pressed in any way, and involving no undertaking to act upon
them.

Increased administrative efficiency has been sought in the
North by persuading the Emirs to consent to a devolution of
authority in specific matters to their leading officials,® while
in the South, where Indirect Rule is newer, several of the
Yoruba chiefs have agreed to have the Resident take part in
the discussions of their councils, to seek his advice in matters
of daily administration and to consult him before issuing orders.
This control is intended to be withdrawn as the native
administrations become . better accustomed to dealing with
maodern problems# It is intended to provide for the repre-
sentation of educated natives on the larger Southern Councils; ?
and it appears to be becoming more and more common for
"1 Principles of Native Administration, p. 19. 2 See below, p. 134.

8 Principles of Native Administration, p. 12.

4 Speech by Sir Donald Cameron at the installation of the Awujale of

Ijebu-Ode, November 11, 1932.
8 Principles of Native Administration, p. 12.
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Christian and literate natives to be members of the small clan
and village councils.?

Finally, attention has been paid to the danger that Indirect
Rule may mean the consolidation of a privileged oligarchy at
the expense of the majority of the population. Alone among
African authorities Sir Donald Cameron has drawn attention
to the importance of finding what safeguards against oppression
the native organization itself provides.? He has also suggested
the possibility of arranging periodical meetings in the large
native states, at which village heads and elders may meet
representatives of the European administration and the native
authority,® and this suggestion has been followed in the case
of certain primitive tribes in the Bauchi Emirate.*

Land Tenure—In such a systern the legislation regarding
land tenure could have no other basis than respect for native
rights. - In theory the system in the Northern Provinces, where
British authority rests on the right of conquest, differs from
that in the Southern, which were acquired by voluntary cession;
in practice the difference merely means that rents received from
leased land are paid into general revenue in the north, and into
local native treasuries in the south, and that in the south even
Government pays for land which it occupies. In neither
Northern nor Southern Provinces is any distinction such as
that between ““‘native’ and ““ Crown” land made; in the north
the whole of the land is declared to be ““native land*, vested
in the Governor “for the use and benefit of the natives’, and
in the south it is held to be directly vested in the native tribes,
The Land and Native Rights Ordinance (1916) of Northern
Nigeria further provides that no title shall be valid without the
consent of the Governor, This provision has met with a goed
deal of criticism from legal authorities and others, on the
ground that it deprives natives of all security and enables the
Governor to alienate at pleasure.’ Undoubtedly the words
could be made to bear that interpretation in the event of a
drastic reversal of policy such as it is difficult to regard as at all

1 Cf. Southern Provinces Annual Report, 1933, pp. 212, 50.

2 Principles of Native Admiristration, p. 16. 8 Ibid., p. 15.
4 Northern Provinces Annual Report, 1933, p. 10. ]
8 Geary, NVigeria under British Rule, p. 266.
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probable. What is more relevant is their real purpose and the
extent to which this has been achieved. The origin of the
Ordinance was a recommendation that steps be taken to safe-
guard native rights ‘“prior to the advent of Europeans in any
considerable numbers”® Its intention was to maintain
unaltered the existing system, the British administration
holding the same position as ultimate authority as would have
heen taken up by any of the Moslem Emirs who might have
made himself paramount over the rest, and leaving occupiers
undisturbed as he would have done. It was not contemplated
that native occupiers under this system would desire to take
out titles, and reference to title, which could be revoked for
non~fulfilment of obligations, was definitely intended to apply
primarily to land granted to Europeans. There was also an
idea that the assertion of the ultimate authority of Government
would justify the charging of rent if, as land acquired a com-
mercial value, a demand arose among the native community
for individual titles; but no such development has taken place
in the Northern Provinces.

Figures as to the area of land in European occupation are
not available., In the Northern Provinces the only rights of
any importance granted to Europeans are mining licences for
tin on the Bauchi Plateau and coal at Udi. 1In the South rights
to cut timber have been granted, and it is stated in the Annual
Reports that large tracts of land are available for agricultural
purposes, but there is no information as to the areas leased.
In the Cameroons fifty estates, covering 258,000 acres, were
leased by the German administration, and when auctioned for
reparations were mainly repurchased by Germans. Only a
few of these are under cultivation. Tn the Colony transactions
in land take place freely according to European law.

An interesting development in the South has been the
demand for a modification of the native land system in view
of the enhanced commercial value of land. By native custom,
here as elsewhere, the sale of land was not so much prohibited
as inconceivable, and Government has refused to countenance
such sales. But in the Yoruba country, as in other densely

! Memorandum by Sir Percy Girouard, Cmd. §103 (1912), p. 4.
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populated areas, native custom allowed for friendly arrange-
ments whereby one individual could occupy land to which
another claimed the prior right, the right being generally
acknowledged by a present which was not thought of as bearing
any relation to the economic value to either of the land. Recent
developments have affected this custom in several ways. Sites
in the towns which are part of the traditional Yoruba culture
are so much in demand that people compete in offering money
presents for them; the successful competitor invariably claims
to have purchased the land outright, but the grantor, taking
refuge behind native custom, continues to assert ownership
over it} In some cases the money received by chiefs in place
of the old-fashioned gift on settling on their land has been used
to build houses which are let to European banks or traders.?
Again, when forest land, which used to be given outright, is used
for the cultivation of a valuable crop like cocoa, the grantor sees no
reason why he should not get a share of the return, and demands
money payments which cannot be distinguished from rent.

It has not been felt that these changes should be met by the
issue of a uniform system of rules applicable in all districts.
What is proposed is that the native authorities should them-
selves make such rules as they may consider suitable, the
general principle being that commercial transactions in land
should be recognized as between natives, that provision should
be made for the optional registration of sales subject to the right

- of persons holding a joint interest with the vendor to show
cduse against the sale; and as a further safeguard that no
agricultural land be attachable for debt?

Labour—The main labour centres in the territory are the
plantations in the Cameroons, which in 1928 employed folelele]
labourers from within the territory,* and the tin mines, which
in 1g24—the last year for which figures are given—accounted
for some 34,0005 The numbers employed on the coalfield are
not stated in the official reports. No assistance of any kind

. Price, Land Tenure in the Yoruba Provinces, 1933, P. 43.

2 Ibid., p. 87.

3 Cameron WNote on Land Tenure in the Yoruba Provinces, 1933, p. 7.

4 Southern Provinces Annual Report, 1928, p. 126,
5 Nigeria Annual Reports, 1926, p. 203 1927, P. 15,
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has been given by Government in the obtaining of labour.?
Tt has been pointed out that the Nigerian taxation system is
almost unique in being calculated independently of any estimate
of the wages which the native can earn. It would be true to
say of Nigeria perhaps alone that no consideration of its effect
on the supply of wage-labour has ever influenced policy with
regard to taxation. Indeed it has been made a criticism of the
Nigerian Government that it carried the laissex-faire policy
so far as to neglect provision for the treatment of wage-labour.
The Labour Ordinance passed in 1929, however, makes the
usual provisions for the supervision of contracts and the standard
of conditions in labour camps.

Education —Educational policy has been marked by the
contrast between the very circumspect attitude towards the
Moslem Emirates in the north and the rapid spread and great
popularity of literary education in the south. The Moslem
States had their own schools which concentrated on teaching
passages from the Koran. The exclusion of missions from
Moslem territory meant that so long as education was mainly
in their hands the north must go unprovided for, and with
the development of native administration it became necessary
to recruit educated personnel from the south. Government
established some elementary schools in 1910 through the Native
Administrations, but it is only in the last few years that an
attempt has been made to develop elementary education on
a large scale by utilizing the Koran schools. Since 1930 special
courses have been held at selected centres for the training of
Koran teachers. There is also a training college at Katsina,
opened in 1921, which supplies teachers for the Native
Administration Schools. In 1928 a school was opened for the
training of non-Moslem teachers for the Northern Provinces.
Girls’ education could not be begun till 1930 owing to the
difficulty of overcoming Moslem prejudice.?

The Southern Provinces have been influenced from the coast,
where a British Colony has existed since 1862. Here literary
education based on examinations set in England has taken

1 Cf. Temple, Native Races and their Rulers, p. 152.
? See Education Department, Annual Report, 19033.
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a firm hold, and the demand for it further inland has grown
far more rapidly than the supply. It was met by the opening
of immense numbers of schools conducted by quite unqualified
teachers, till the acceptance of full Government responsibility
for the standard of education, on the lines of the principles
adopted by the Colonial Office Advisory Committee on Educa-
tion in Tropical Africa, led to the establishment of 2 system
of inspection and the introduction of a uniform curriculum.

While in the Moslem areas the dominant consideration has
been that education should not have a denationalizing effect,
and above all that schools should not be suspected of attempting
to seduce the pupils from their faith, the wider problem of the
place of education in native development has received less
consideration here than in East Africa. Meantime the Buropean
curriculum followed in the Colony has produced a generation
entirely out of sympathy with everything that Indirect Rule
implies, suspicious of a Government that denies to the Pro-
tectorates that civilization which they have been taught to
regard as the highest good, and at any rate partially aware that
if the territory were governed by a replica of the British Civil
Service that bureaucracy would be recruited from their ranks.
I do not believe with some of the critics of Indirect Rule that
it is doomed to founder on their opposition, for they are now
nearly as foreign to the up-country native as are Buropeans;
they will not persuade their compatriots to reject Indirect
Rule, and there seems no immediate prospect of their being
able to force the issue. There would be a greater danger from
the educated natives of the Protectorate should they be allowed
to feel that the system represented something they had left
behind; but the Nigerian Government is alive to this danger,
as has been pointed out, and is meecting it both by insistence on
Indirect Rule as a means of development and by finding room
in the native administration councils for educated young men.
At the same time the coast natives have been encouraged,
through their representatives on the Legislative Council, to
take an interest in native administrations, and perhaps it may
be hoped that one day they may come to base their criticisms
on knowledge rather than on prejudice or hearsay.

137



NATIVE POLICIES IN AFRICA

I1. TANCANYIKA

Principles of the Mandate—Tanganyika is of peculiar interest
because here a territory containing considerable areas of land
suitable for European settlement is administered in accordance
with principles established by international treaty, which differ
widely from those of the White Man’s Country policy, and
because the system of Indirect Rule evolved in the different
climatic and economic conditions of West Africa is here
functioning alongside European enterprise on a relatively large
scale. Tanganyika is administered under 2 Mandate from the
League of Nations, whose terms are based upon the principle
that “the well-being and development” of the native peoples
form “a sacred trust of civilization”, and which specifically
lays down that land legislation must respect native rights
and consider native nceds, that all forms of forced or com-
pulsory labour, except for public purposes, are prohibited and
that the terms on which contract labour is permitted are to be
severely scrutinized.

Sceptics as to the eflicacy of international supervision may
argue that the characteristic features of Tanganyika policy are
the outcome, not of the provisions of the Mandate, but of the
appointment as Governor in 1925 of Sir Donald Cameron with
his Nigerian traditions. Only those in possession of inner
knowledge can say whether the appointment was made because
of the principles of administration required by the Mandate;
what is certain is that Sir Donald Cameron publicly took his
stand on that document * in defending a policy which contrasts
strongly with that pursued in Kenya and is accordingly far
from popular with the European unofficial community.

- The point of view expressed by him before the Mandates
Commission is that so far as agriculture is concerned “the
non-native is an incidentai and not the principal factor™;?
that the basis of agricultural development should be native
peasant production, and that the contribution of the European

* Or, in the opinion of Kenya settlers, ** sheltered behind it . See
Huxley, White Man’s Couniry, vol. 11, p, 67.

2 Permanent Mandates Commission, Session 11, p. 84.
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should be made in those spheres where capital is essential—
mining or the marketing of produce. Furopean agriculture
has, however, been allowed where it was held that land was
not required by natives.

Allocation of Land.—Complete adherence to this programme
has Dbeen prevented by the fact that when Great Britain
took over the administration of the territory, 1,750,000
acres had already been alienated by the German Govern-
ment. The greater part of the grants were made in the
Moshi district, on the southern slopes of Mount Kilimanjaro,
where the local native tribe, the Chagga, is in consequence
seriously overcrowded. A reversal of this situation was pre-
cluded by the provisions of the Peace Treaty which required
ex-enemy property to be auctioned for the benefits of the
reparations account. Nevertheless the Government acquired
some fifty square miles of this land in order to return it to the
Chagga, and was only prevented by the depression in 1921
from making further such purchases.! Since that time further
small areas have been acquired to be thrown open for grazing
to the neighbouring Arusha and Pare tribes.® Elsewhere the
natives themselves have combined to buy back land at con-
siderable expense.®

In this area a good deal of alienated land is still unoccupied,
and the effect upon native opinion is the same as has been
created by a similar situation among many Kenya tribes.
General resentment is felt against the Government, and any
measure remotely associated with the tenure of land is viewed
with suspicion. An inquiry into the tribal system, carried out
in 1929 as part of a general survey of the Territory with a
view to respecting native rights, was obstructed for some time
by a boycott; and more recently, the offer by the Government
of European seedling trees, to be planted along river banks as
a protection against erosion, was refused on the ground that
once planted they could be made a pretext for claiming the
land on which they stood* '

1. Annual Reports to the League of Nations, 1922, p. 20.
2 Cf. Provincial Commissioners’ Annual Reporis, 1933, p. 56.
3 Ibid., p. s1. * Ihid., p. 51.
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Nevertheless, for reasons to be found in the general Tan-
ganyika policy of native development, the lot of the Kilimanjaro
tribes is in many ways more fortunate than that of their neigh-
bours in Kenya, who have not only lost their land but have
received little assistance towards the improvement of the
resulting economic position.

The general land policy of Tanganyika is regulated by the
Land Ordinance of 1923, which, while it respects the private
rights acquired by Europeans before that date, applies to
further grants the same strict control that is exercised under
the legislation of Northern Nigeria. The Tanganyika Land
Ordinance, indeed, exactly reproduces the wording of that in
force in Northern Nigeria, which declares the whole land of the
Territory to be vested in Government for the use and benefit of
the natives, and makes the validity of titles dependent upon the
approval of the Governor. The possibility that this provision
could be interpreted so as to render native rights invalid in the
absence of a title specifically granted, which has been mentioned
in connection with Northern Nigeria, was considered by the
Permanent Mandates Commission, who pressed for an amend-
ment of the law to make this point clear. This criticism was met
by Ordinance No. 7 of 1928, as the result of which native
customary rights are recognized as equally valid with those held
under certificates of occupancy. At a subsequent meeting of
the Commission Lord Lugard suggested that even this was
not sufficient, as rights of occupancy under the Land Ordinances
are revocable at will; but it has since been officially stated that
the provisions relating to revocation do not apply to native
rights.?

Before 1923 no land was alienated, the attention of the
administration being occupied in tracing and registering titles
granted under the German regime.

Before proceeding to dispose of any land the Government
declared closed to further alienation a large block of land in
the north-east, including the area occupied by the Chagga,
that of the cognate Arusha and Pare, the districts of Usambara,
Tanga and Pangani, and the Masai Reserve. Within it five

1 See P.M.C., Session 22, and Annual Report, 1932, p. 146.
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small areas are specified where applications for land will be
considered “for special purposes”. The type of alienation
that would be permitted here was defined later with regard to
Moshi District as “the grant, in a few cases, of short-term
leases of land which was not immediately required by the
Wachagga, the maximum term being thirty-three years, and
the Government retaining the right to take possession at any
time after fifteen years without compensation if the land is
required by natives.® Part of the Songea and Mahenge Districts
were similarly closed later.?

The principles to be followed with regard to alienation were
formulated by Sir Donald Cameron in his speech to the first
Legislative Council in 1926: “Non-native settlement should
be encouraged wherever the climate is suitable and adequate
areas are available without depriving the native population of
sufficient land for its own use, provided that transport facilities
are available to evacuate the produce.” He announced that
he would consider applications for land in specified areas in
the Southern Highlands.

Before this date certain alienations had in fact been made.
But in 1927 the whole system was reorganized with a view to
substituting for the previous haphazard picking up by private
individuals of the best pieces of land all over the territory a
systematic development under the control of Government.
Government itself assumed responsibility for selecting suitable
areas and throwing them open for settlement. A Land Develop-
ment Survey was set up to investigate the possibilities of the
regions selected, and alienation was suspended pending their
report.?

The areas so far dealt with in this way have been the high-
lands of the Iringa, Mahenge and Mbulu Districts and the
Eastern Province. The Survey covered an investigation both
"of native requirements and of the possibilities of European
enterprise with given soil and climatic conditions, and facilities
for the evacuation of produce.

I Legislative Council, December 3, 1929.
2 Tand Department, First Annual Report, pp. 4-5.
8 See First Annual Report of the Land Department, 1029.
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The Commission based its decisions on the view of the
Hilton Young Commission “that the creation and preservation
of a field for the full development of native life is a duty accepted
by Government and that it must precede any alienation of
tribal land to non-natives”.® As an example of a conscientious
inquiry taking into account the necessities of the actual native
way of life rather than the common arbitrary estimate of the
area that ought to be required, its reports are worthy of study.
Basing its calculations of the needs of the native population
on the estimate of half a square mile per family among pastoral
tribes, the Commission recommended the closing to further
alienation of a considerable part of the areas surveyed. Not
all its reports give detailed figures of the relative areas closed
and open for settlement. In the Iringa Province the area
thrown open in the Uhehe and Ubena country is 637 square
miles out of a total of 15,526; in Morogoro and Kilosa in the
Eastern Province 7705 out of 12,776.2 The Government has
announced that no land will be alienated contrary to these
recommendations without the express sanction of the Secretary
of State®

In view of the decrease in applications for land and the
surrender of numbers of farms owing to the economic depression,
it has been announced that for the present new alienations will
not he made even in the areas recommended by the Survey,
with the exception of that part of the Mbulu District in the
Northern Province where land was declared to be available.
Similar surveys are to be made in the extreme south of the
territory in the Western Highlands bordering Lake Tanganyika.
But since 1933 policy has been to sell abandoned farms rather
than open up new areas.’ ‘

In 1931, on the recommendation of a conference of adminis-
trative officials which met at Dar-es-Salaam in 1929, the areas
now forming the Lake, Central and Lindi Provinces were
closed, not on economic grounds but with a view to ““ preserving
the existing racial homogeneity”. = Here applications are

1 Land Development Survey, Third Report, p. 7.

2 Tand Development Survey, Reports I, p. 12; V, p. I1.
8 Land Department Annual Report, 1931, p. 2.

4 1bid.; 1932, p. 3; 1933, D. 3. 5 Ibid., 1933, 6it.
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considered from Europeans only if they are prepared to invest
capital on a large scale in such works as irrigation.

Only 250,000 acres all told have been alienated in "Tangan-
yika by the Mandatory Government. The area in European
hands reached its maximum of 2,000,000 acres in 1930 (3123
square miles in a total area of 340,500 as against 10,373
in Kenya out of a total of 225,000)., Since that date new
alienations have been roughly balanced by the surrender of
leases whose holders have succumbed to the economic depres-
sion. It would fairly sum up the position to say that in
Tanganyika under Mandate, alone of territories where white
settlement is possible, native interests have in every case of
conflict been given the benefit of the doubt.

The Scientific Treatment of the Labour Question.—Although
the native population of Tanganyika is twice that of Kenya
and the European population half, the difficulty of obtaining
labour is complained of just as bitterly here as in Kenya. The
official remedy, however, is very different. The land policy
has just been described. It has in no case had the effect of
reducing native tribes to dependence on wage-labour, The one
congested area, on Kilimanjaro, is conspicuously not a labour
reservoir; its inhabitants grow at considerable profit the Arabica
coffee which Kenya natives are not allowed to cultivate. The
preference of the average native for village cultivation, even
when European employment is offered close to his home, is
noted without regret in official publications. The Land’
Development Commission report, for example, that in several
of the areas surveyed the number of young men seeking employ-
ment is decreasing with the development of cotton cultivation.
Of one tribe they write that “although the bulk of the Kisaki
Wakutu live cheek by jowl with non-native plantation owners,
not one of them works on the plantations”. In connection
with the possibilities for increased European production should
a new railway be built they point out that this would also
increase - native production and pro tanto reduce the labour
supply.t

The sources of labour for the plantations have in the main

1 Land Development Survey Reports, I, pp. 1, 3, 15; 11, p. 9.
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been thase tribes where lack of transport facilities at first made
village production unprofitable and agricultural instruction
took some time to penetrate. A general policy of encouraging
all ‘natives to “develop some form of active work”,! necessarily
means in their case persuasion to undertake wage-labour;
chiefs were encouraged to use their influence in this direction.
At the same time there is no question of making Government
approval of the chiefs dependent on the success of their per-
suasion, and the offer of money by recruiting agents to chiefs
is heavily penalized.? More important still, every effort has
been made by the development of agricultural propaganda to
ensure that in all parts of the territory the natives shall be able
to choose between the alternatives of village production and
wage-labour. The cultivation of coffee, cotton, rice, ground-
nuts, maize, onions, wheat, garlic, tobacco and coconuts has been
actively encouraged, the trade in cattle and cattle products
and in bees-wax fostered, and instruction given in the making
of ghee and the preparation of hides for marketing. It is true
that the circular already quoted forbids officials actively to
divert from wage-labour individuals accustomed to it: but the
reports cited above ® indicate that such active intervention is
not necessary. On the other hand, in cases where “the people
have generally been shown to be unfitted for labour on the
farms or are unwilling to undertake it”, the area in question
may be declared to be one where the development of native
production should not be left to the propaganda of agricultural
demonstrators but actively encouraged by administrative
officials.

The Tanganyika administration has held to the principle
that employers must obtain their labour by offering con-
ditions that will attract it—and it has been further laid down
in connection with the recruiting of labour for public works
that if the private employer can obtain his labour without
compulsion Government should be able to do the same.* The

1 Agriculture and Labour Circular, 1926.

% Masters and Servants Ordinance, as amended in 1927,

3 See above, p. 143.

* Recruitment, Employment and Care of Government Labour; circular,
1933-
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demand that Government should make itself responsible for
recruiting for private employers was categorically refused.l In
his opening speech to the Legislative Council in January 1928
the Governor referred to a popular demand for “a policy of
employing force in order to ‘make the natives work’” and
repudiated “repressive measures, such as any form of forced
labour or any measures designed to keep the natives in a
servile state” as incompatible with the terms of the Mandate.

With regard to the effect of taxation as an incentive to seek
employment the Governor wrote in 1926:

“J have steadfastly refused to increase the tax in the districts
in which the natives cannot augment their earnings by
working for themselves. . . . Coercion of labour by pressure
of direct taxation is little, if anything, removed from coercion
of labour by force; the latter is the more honest course.”

Commenting on the point of view expressed by the sisal
growers that it is essential, in order to reduce absenteeism, to
develop ““a labour force wholly dependent on wages”, the
special report on labour presented to the League of Nations
in 1933 stresses the advantages of the present system in the
maintenance of native home life, the prevention of detribaliza-
tion and the absence of any liability for the maintenance of the
unemployed. 'This, it is held, may “come to be regarded in
time as definitely preferable to a process of industrialization®.?
In any case it indicates the Government’s attitude towards
industrialization.

Policy with regard to labour, however, has had in it more
elements of ‘“planning” than of laissee-faire.. While it is left
for employers to obtain their own labour by offering conditions
which will compete with the attraction of alternative occupations,
Government has been concerned with measures designed as
far as possible to counteract the evil effects which labour
migration may have both on the physique of the individual
worker and on the maintenance of a healthy tribal life.

To this end a Labour Department was established in 1926,

" which undertook not only the supervision of contracts and of

1 Legislative Council Debates, 1928, p. 113.
2 Annual Report to League of Nations, 1933, pp. 11-I2.
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the activities of recruiting agents, and the investigation of
complaints by labourers or employers, but the study of the
prevailing flow of labour migration with a view to directing it
to the best possible advantage, of the aptitudes and inclination
of certain tribes for particular types of work, the effects upon
them of changes of diet and climate, and so forth.

This department made it its aim as far as possible to direct
natives seeking employment to areas not far from their homes.
Where, as was often the case with the remoter tribes, this was
impossible, they concentrated their efforts on the provision
of railways along the principal routes followed, which was
carried out on their recommendations. A feature taken over
from Uganda, but considerably developed, was the establish-
ment of labour camps at strategic points, with a view to inducing
natives travelling on foot to pass that way: when once such a
camp became known others were opened along the same route.
Here any native traveller, not necessarily going to or from work,
can obtain free accommodation for three nights. Kitchens
with cooking arrangements of native type are provided, the
travellers making their own arrangements for food, firewood
and water. Rations are sometimes provided in case of need,
and the cost recouped from recruiters or employers. Insight
into native ways is shown by the provision at the original camp
of four separate buildings, “allowing various parties to remain
apart, thus eliminating a possible source of quarrelling between
tribes of different habits in eating”. To each camp is attached
a dispensary. There are now eleven such camps in existence.?

Through their influence, along with the efforts of Labour
Officers to induce employers to look to the nearest sources for
their labour and recruiters not unnecessarily to engage men
for work at long distances from their homes, much needless -
“travelling has been eliminated. The sisal plantations on the
coast no longer obtain their labour from the extreme south-west,
but either from regions closer at hand or from those western
areas which are served by the railway, while the Songea
labourers who formerly travelled to them on foot now find
employment close at hand on the Iringa farms.

1 Labour Report, 1927, p. 14.
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Conditions on plantauons have been considered not only
from the point of view of the obvious sanitaty precautions but
also from that of the provision of suitable diet. Instructions
on the subject have been issued to employers, which invite
special attention to the case of men who have left home owing
to a local shortage of food and arrive in a half-starved condition.
The employment of tribes whose normal diet—bananas and
milk—cannot even be approximated to on plantations is dis-
couraged, and in some cases efforts have been made to prevent
natives whose homes are at high altitudes from going to the
coast to worl.*

The recruiting of labour and engagement on contract have
been studied more exhaustively here than in any other colony.
The position originally taken up by the authorities was that
employers offering reasonable conditions should be able to
obtain labour without the assistance of recruiting agents. The
Labour Department, however, took the view that the contract
system, If controlled, can be of considerable value to natives
going. long distances to work. The expense of providing
transport and provisions for such natives will not be undertaken
without some guarantee that they will remain long enough with
the employer who pays the cost to make it worth his while,
Recruiters can provide information as to the sources of employ-
ment for natives who have not left home before, and can
advance the tax which many are anxious to pay before leaving.?
Moreover, if Government provides special transport facilities
for natives travelling to work, someone must be responsible for
their bona ﬁdes.

It is the opinion of the Labour Department that the contract
itself can be made a safeguard to the native if it is understood,
and if it is as specific in the obligations which it lays upon the
employer as in those to which the native is subject. The legal
provisions to this end do not differ from those in force in Kenya,
but the existence of a staff of officers whose sole concern
was the welfare of native labour made much closer and more
sympathetic supervision possible, :

1 Provincial Commissioners’ Annual Reports, 1933, p. 58.
2 Labour Reports, 1937, pp. 7, 20,
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" The legal maximum contract is for two years, which has been
reduced by proclamation to twelve months; the usual period
in practice is for nine months or 180 working days, whichever
finishes sooner.! Since the desire to return to the villages at
the planting season has been a common cause of breaches of
contract, the Labour Department has urged officials to make
it clear to natives entering upon such engagements if the term
is to extend over this period, even though this might deter
them from making the contract.?

Since 1928 desertion by contract labourers has not been an
offence cognizable by the police; the apprehension of a deserter
requires that his employer should first lay a charge against him.
The prevention of desertion has in the main been sought in
other directions than by penalizing it. Sometimes it was
found to be due to a panic caused by epidemics, to unpopular
innovations in food or living conditions, to mere misunder-
standing or to the desire of the native to return home during
the planting season or for family reasons, Explanations of
misunderstanding by Labour Officers have done a good deal to
remove causes of friction on plantations where employers have
had difficulty with unfamiliar tribes. Native authorities have
been encouraged to use their influence in explaining that the
proper remedy for a grievance lies in an appeal to the Labour
Officers rather than in desertion, while they exert their authority
in sending back deserters to finish their contract.® 'The number
of desertions due to unsatisfactory conditions on estates has
been reduced, through the closer supervision exercised by
Labour Officers.

The demand for a pass law to be operated in the interests
of employers has been rejected.* But the advantages to natives
at work far from their homes of a system of registration have
been recognized. A means of identification enables com-
munication to be made with the relatives of men who die at
work and compensation to be paid to them; it obviates the
hardship of a double demand for payment of tax, which it is
reported that many of the natives are afraid to refuse. It also

1 . 2 - = 3 y

s Taghintive Cotn famunty 16, 1oaf PP 478 * Jbid, p. 26
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eliminates the possibility of substituting children or unfit
persons after the medical inspection of contract labourers. In
order to avoid incurring the suspicion that it was felt would
inevitably attach to any provision for compulsory registration,
the system was followed up till 1929 of entering on each
labourer’s contract the number of his tax receipt ticket and
asking him to carry the ticket with him.

In 1930 the new Governor, Sir Stewart Symes, abolished the
Labour Department in the interests of economy and made
administrative officers responsible for the duties which up till
then had devolved upon its members. The Permanent Man-
dates Commission expressed misgivings at this step in a report
endorsed by the Council of the League of Nations, and with a
view to testing the contention that it would not involve any
decrease in the attention devoted to the welfare of the native
labourer, invited a special report on labour conditions to be
presented for consideration at their next session. The result,
though necessarily a much shorter document than those sub-
mitted in previous years, does indicate that the standards
developed by the Labour Department are as far as possible
kept up by its successors.? Yet one must regret that Tanganyika
is now deprived of the synoptic view of the labour problem in
its sociological setting which that Department’s work provided,
and that the future treatment of labour questions is to be left
to the unco-ordinated efforts of individual goodwill.

The number of native wage-labourers in Tanganyika was
estimated in 1927 at 139,000-140,000, of whom 18,000 were
engaged under contract. This is the only year in which an
estimate of the total has been made?  With the economic
depression T'anganyika, like other territories, has had to cope
with a surplus of natives seeking employment, Steps have been
taken to ‘““ensure as far as possible that natives did not leave
their homes in search of work unless there was a reasonable
prospect of such work being found for them”. For the benefit
of the literate natives monthly bulletins stating where employ-
ment is offered are published in the Government Swahili

1 Appendix IX to Annual Report to League of Nations, 1932, pp. 139 ff,
2. Labour Report, 1927, p. 59.
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newspaper.! At the moment, the most prosperous European
enterprise in Tanganyika is gold-mining. 'The Lupa goldfields
in Mbeya District, where important reefs have been found, are
expected to absorb up to 20,000 natives.? This does not of
course by any means account for the total thrown out of
employment by the slump. Every possible effort has been
made to keep up the native standard of living by increasing
propaganda for the extension of native-grown crops; and it
secems that the native with his low overhead costs is still able to
sell his product at the low prices of the present day. Relief
has also been given to areas hard hit by the slump by the
reduction of taxation and by provision for the payment of tax
in instalments.

Indivect Rule and the Mandate System.—The system of
Indirect Rule in its final form, with its various types of native
authority, as it has already been described in connection with
Nigeria, was first worked out in Tanganyika. Here the first
experiment was made, not without some misgiving, in that
utilization for purposes of native administration, even of the
smallest village authorities, which forms such a striking feature
of recent Nigerian developments. ‘

In Tanganyika the utilization of native political institutions
has been justified by 8ir Donald Cameron not only for its
administrative convenience, but as the inevitable outcome of
a strict adherence to the conception of the Mandate as a
temporary tutelage.? The duty of the Mandatory, as interpreted
by him in a Memorandum published in 1930, is “to train the
people so that they may stand by themselves at least as part
of the whole community of the territory, however long that
training may take”, so that “ when the time comes a full place
in the political structure shall be found for the native popula-
tion”. During the period of training, he holds, the Government
“must make no disposition in the political field which would
impair its power to give effect to any decision it might have to
make in order to comply with the spirit and the letter of the
Mandate”, and he bluntly ascribes to the European population

1 2 The
¥ ﬁﬁ?c‘)l;\llg}iegs i::), il\iga?;f?'l’)epﬁg?ﬁinistration Me;ﬁ%‘fz;z;ag,sgi)p .}()—.31-45—6'
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the aim of attaining a position “so securely entrenched that
-there will be no place for the natives in the political structure
unless you please to give it to them’.

After thus rejecting by implication any proposal” for the
grant of responsible government in the European population
until such time as the natives can share in it, he goes on to
adumbrate a future constitution involving a Central Native and
a Central Non-Native Council, with delegates sitting jointly
for most of the business now conducted in the Legislative
Council. To that end the native authorities must be entrusted
with responsibility and trained to take that independent interest
in the conduct of their own affairs which alone can fit them for
patticipation in such a political organization.

The German administration had been organized through
Arab officials—akidas and jumbes—who, as foreigners to the
tribe over whom they were set, were frankly the emissaries
of the European Government. The British authorities at first
wetre content to restore to powcer the chiefs of large and politically
well-organized tribes, but to leave the ekidas and jumbes in
control of groups which were at first believed to be too small
to be recognized as administrative units, Up till 1gz5, therefore,
half the territory was administered under Indirect Rule, the
rest under alien authorities on lines which have nowhere else
been adopted by British Administrations; while Native
Authorities were given “only so much of the business of
Government as the Administrative Officer is himself unable
to undertake’’.l In that year Sir Donald Cameron took office
as Governor and set about the recognition of all indigenous
authorities as part of an administrative system in which they
should exercise real responsibility. An important amendment
made in the Native Authorities Ordinance is that which em-
powers European officials to issue orders in matters for which
the chiéf is normally responsible only if the latter has neglected
or refused to do so.?

Tmmediately upon Sir Donald Cameron’s. arrival five Native
Authorities were gazetted, in Tabora, Mwanza, Bukoba,

L Native Administration Memoranda, No. 1, p. 14.
2 Ibid.,No. 1, p. 18,
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Dodoma and Moshi, and throughout the next years there went
on a process of patient inquiry, redrawing of boundaries, and
the restoration of power to the individuals of each community
in whose hands it traditionally lay. Stress is laid upon the
point that it is the office and not the incumbent which receives
recognition from Government; while the authorities of course
must retain an ultimate right of interference, in normal circum-
stances succession to office is determined entirely by native
custom. It is also made clear that the recognition by Govern-
ment of the status of Subordinate Native Authorities does not
affect the right of their native superiors to appoint or dismiss
them.* In point of fact it is interesting to note that where
chiefs have been removed it has nearly always been at the
request of their own elders. In one case two elders were made
respomnsible for the conduct of native administration on behalf
of a chief who proved completely incapable.? In another a
chief was sent, on a petition from the elders, to the court of a
more efficient neighbour to learn his business.?

The greatest difficulties arose in the coastal areas. Here it
was for a long time held that groups recognizing no authority
over a wider area than the village were too small to constitute
units of native administration. The first step taken here
towards administrative rcorganization was to establish in the
Rufiji District a number of ““chiefs’’, apparently acceptable to
the people concerned, but appointed to exercise authority over
groups of villages inhabited by different tribes. In 1931, it
was reported that “for some time past there have been signs
that the chiefs in some cases have not maintained, if indeed
they ever possessed, the goodwill of all sections of the people
living within their jurisdiction”* In the meantime village
headmen had been constituted Native Authorities in neigh-
bouring areas of the same region, and although these number
as many as 131 in Dar-es-Salaam District and 30 in Morogoro,
and have not been found to be remarkable for personality or
initiative, it is nevertheless recognized that their status as part

* Native Administration Memoranda, No. 1, p. 12.
2 Provincial Commissioners’ Reports, 1931, p. 17.
3 1bid., 1930, pp. 52—3. 4 fbid., 1931, p. 13.
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of the tribal system gives them a qualification for their part
which no alternative cnndi(lutcs V\_’ould have.,  Accordingly it is
proposed to remodel the Rufiji District on the same lines.*

Another tribe who have presented particular problems are
the Masai, organized as they are without central political
authority, and recognizing no individuals as entitled to exercise
the powers conferred by Government upon a Native Adminis~
tration. After some difficulty had been experienced in finding
any person who would regard himself as qualified to issue
orders, the matter was discussed in a council of the whole
tribe. Here it was agreed that *‘the headmen were not expected
to act as individuals but as a council, the Laibon (religious head)
being expected to delegate any duties that were not his of
heredity to- chosen members of the council’’, A system of
administration, arbitration and debate by local councils was
accordingly recognized and approved.?

The Grouping of Native Administration Units.—The gradual
building up of larger and larger units for purposes of financial
co-operation has been a feature of ''anganyika as of Nigeria.
At first a “Paramount Chicf” was appointed to preside over
some of these, but this practice has now been abandoned in
favour of a system whereby the presidency is held in rotation,
so that no one chicf is obliged to reside permanently at the
headquarters of the group, where he cannot supervise the
affairs of his own tribe. Here, as in Nigeria, no attempt is made
to form of such a group a centralized political unit. Its members
' may. exercise joint executive authority in matters of enterprises
undertaken jointly, and act jointly as a Court of Appeal from
decisions of any one of them, but each retains full powers over
its own area in every other respect. At the same time meetings
for the joint discussion of problems within the sphere of
individual members are encouraged, and it is becoming the
practice to hold them at regular intervals. The most spectacular
gathering of this type was inaugurated in 1932, when fifty-two
chiefs of the four Sukuma Districts of the Lake Province met
on the initiative of two of them to discuss an agenda entirely

: Provincial Commissioners’ Reports, 1932, p. 10; 1933, P- 16.
Ibid., 1933, pp. 61—2.
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drawn up by the chiefs themselves. 'This included among its
items the marketing of native produce, the improvement of
agriculture, the issue of game licences to natives, the proportion
of taxes to be assigned to Native Treasuries, and the unification
of tribal law throughout the four districts, especially with
regard to marriage.! This Conference is now an annual event.

Equally interesting in its way is the incident recorded in 1¢32
of the Pare Council, which two years earlier had been rent by
dissension and intrigue. Tn this year they on their own initiative
dispatched one of their members to investigate a district
represented in the Council where administration was considered
to be “a disgrace and a drawback to the whole of Upare” .2

"The initiative shown by these native authorities is as striking
as is the freedom of action left them by Government. They
deliberate. intelligently on such matters as re-afforestation,
irrigation and the dipping of cattle® ’'I'hey have made rules
of various kinds dealing with the cultivation of modern crops
and with excessive consumption of beer; in one case a Native
Treasury has arranged to make advances to individuals for ghee
production and maize-growing on a large scale.* Foresight and
decision have been shown in taking precautions against locust
invasion, and the orders given have been obeyed with a readiness
which only traditional authority could command.? Such is the
general interest in the public works which are undertaken that
these are frequently carried out by voluntary communal labour.

As cases where decisions of some importance have been left
to the responsibility of native authorities one might quote the
appointment of a commission of Native Elders to delimit the
boundary between Ukuguru and North Usagara; ¢ or the
comment on the situation among the Sambaa, where ‘“stranger”
natives who have come to the district to work are beginning to
scttle on the land in some numbers and demanding to be
administered by their own headman: “It will be interesting
to watch how the Native Administration dedls with the matter
finally.”” 7

1 Provincial Commissioners’ Reports, 1932, p. 21.

2 Ibid., 1932, p. §2. 8 Ibid., 1933, p. 04.
4 Ibid., 1933, p. 60. 8 Ibid., 1932, pp. 5 .
8 Ibz'd.,’ 1933: p. 18. 7 Ibid., 1933, p. 64.
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New Native Organizations.—The development of new native
groupings is an interesting featurc of Tanganyika. Such
groupings do not constitute a form of opposition to constituted
authority, and are sometimes even utilized for administrative
purposes. The most conspicuous is the Kilimanjaro Native
Planters’ Association, formed for the co-operative marketing of
coffee and purchase of spraying materials, etc., by means of a
levy on produce sold. This Association was somewhat shaken
by the malversations of its native treasurer, but now pays for the
services of a European manager.! Corresponding societies
were formed in 1933 by the Arusha and Meru; here the
accounting and the annual sales are dealt with by the native
president and vice-president, the only European assistance
being the advice of the local District Officer.?

Less reputable are the ngoma or dance societies which have
grown up among the town natives, Their main function is to
compete with one another in singing or dancing performances,
and the competition has been known to lead to bloodshed. An
to the place of these societies in urban life. The method of
avoiding their recurrence was to entrust the leaders of the
tribal groups with responsibility for order among the members,
and in particular for seeing that those who had no fixed employ-
ment were occupied in the rice cultivation # which was provided
" by Government as a means of unemployment relief. The.
incident has also, however, given rise to a proposal that they
should be utilized as recognized organs of native administration.
The Provincial Commissioner, Western Province, writes:
“We should endeavour to mould them whilst young in order
to use them eventually just as we use the organizations of the
tribes outside the towns.” ¢ Since some such groupings are
found among all urban native communities, this cxperiment in

Indirect Rule for the detribalized may have a relevance to the
problems of many other administrations.
Native Courts and Native Law.—The development of Native

1. Provincial Commissioners’ Reports, 103x, pp. 61—=2.

% Ibid., 1933, p. 56.

8 Annual Report to the League, 1033, pP- 13-

4 Provinecial Commissioners’ Annual Report, 1932, p. 66.
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Courts has shown a flexibility and an understanding of native
custom greater than is found in most other African territories.
They are of two grades, the lower having competence in civil
cases up to 2008, or one month’s imprisonment, in criminal up
to gos. or one month’s imprisonment, the higher being com-
petent to deal with civil cases up to 600s. and criminal up to
six months or 200s. Tribal Councils or Federations can be
constituted appeal courts at discretion: the intention is that
in time they should all exercise this power.

It is recognized that many cases are settled by family councils
or groups of village elders, and while such bodies have no legal
authority to enforce their decisions, no attempt is made to
interfere with a practice which saves the time of the Courts
and gives satisfaction to all concerned.r Officials are instructed
to take a liberal view of those aspects of native law which are
not compatible with European principles. They are warned
that “that which is different is not necessarily repugnant”, and
advised in particular not to lay too much stress on a distinction
between civil and criminal law which “ often depends simply on
the nature of the judgement’, and not to insist on the im-
position of fines where this would be in accordance with the
principles of European courts, if native law in those cases
awards comnpensation.? An interesting case of an adaptation of
the Courts Ordinance to local circumstance is that of the Mbeya
district, where five chiefs have been given extended jurisdiction
to deal with marriage cases in which the money value of the
cattle at stake exceeded the limit of their competence.? ‘

Education.—Before the onset of the financial depression
Tanganyika possessed a somewhat ambitious educational
system, including eight Central Schools, six of which had
departments giving industrial training in carpentry, shoe-
making, tailoring, motor mechanics, metal working (leading up
to employment in railway workshops), and printing. A clerical
course with instruction in typewriting and accountancy was
also given at Tabora. Loss of revenue on the one hand and the

* Provincial Commissioners’ Annual Reports, 1930, p- 37; 1933, p. 6o.
2 Naiiye 4dministratio_n Memoranda, No. 11, i)p. 9,’1 I, IZ.,‘ ’
3 Provincial Commissioners’ Annual Reports, 1930, p. 33.
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curtailment of opportunities of employment on the other led
to a reorganization of the system in 1931, and as at present
constituted it lays much more emphasis upon the requirements
of village life. One of the Central Schools (Bukoba) was con-
verted into an agricultural school paying special attention to
coffee. Three of the others were devoted to training for village
life with a syllabus designed to produce “practical handymen?”,
and English taught as a subject only. Their new syllabus is
recommended for adoption in Native Administration Schools.
The industrial schools have been cut down to two, the standard
of qualifications for entry increased and the training cxtended
from two to three years in order to reduce the number of
pupils seeking employment. The principal attention of Govern-
ment has been directed to the village vernaculay schools, which
have received a larger share of total education revenue than
ever before. 'This reorganization may lay the foundations of
an educational system more closely in accord with the needs
of native society as a whole than that of many other territories.

III. Tue GoiLp CoAsT

Indirect Rule as ‘ Laissez-fatre ”’.—In point of actual chronol-
ogy the recognition of native authorities by the British Govern-
ment is older in the Gold Coast than in Nigeria. But the
policy which until very recently has been pursued there has
resembled rather the [laissez-faire of Basutoland than the
constructive adaptation which in Nigeria and Tanganyika have
been regarded as the essence of Indirect Rule; and the result
has been to develop that opposition between an educated
generation and its traditional rulers which is sometimes held
to be the inevitable consequence of Indirect Rule as such,
and necessarily fatal to its prospects of success. I have already
suggested that this is not an inherent characteristic of the
policy which I believe to hold out better hopes than any other
for the assimilation by African societies of those new cultural
elements which the modern world has thrust upon them;
and 1 hope that the comparisons made in this chapter will bear
out my view.
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The Akan peoples of the Gold Coast Colony and Ashanti
are divided into States in each of which a group of chiefs
recognize one paramount authority which has attained this
position by conquest; the Ashanti Confederacy, with its
capital at Ilumasi, was the largest such group. The chief was
chosen by tribal councillors from a number of cligible candi-
dates. He ruled with his council of elders and other officials,
and in many of the groups custom provided that in case he
abused his authority he might be deposed or ‘destooled”—
the stool being the concrete symbol of his office.

The Gold Coast Native Jurisdiction Orders of 1883 con-
firmed the authority of Paramount and Divisional Chiefs (as
they came later to be called) though without recognizing the
right to be consulted which the councils possesscd by native
custom. Paramount chiefs were empowered to make bye-laws
covering a wide range of subjects, including the administration
of unoccupied lands and forests, subject to the approval of
the Governor. Native tribunals were recognized in about half
the States, but up till 1910 they had only concurrent jurisdiction
with the British Courts and no power to enforce decisions.
There is still no direct taxation in the Gold Coast, though
chiefs have the right by tribal custom to make levies for
specified purposes, and no provision was made for the adminis-
tration of any tribal revenues. Nor did Government assume -
any rights over land even for the purpose of controlling
alienation to Europeans. Thus, in sum, the chiefs were given
very wide freedom to meet new situations in their own way—
or disregard them—while they lost not only their former power
of life and -death but their position as the one source of justice,
and the cessation of warfare removed a situation which had
made tribal cohesion a necessity of survival.

The British administration was regarded from the outset
with hostility and suspicion by the Gold Coast chiefs., Instead
of the sympathetic co-operation which characterizes Nigeria,
its influence seems to have taken the fofm of spasmodic pressure
to obtain the enactment of urgent measures which, being:
‘passed unwillingly and without any appreciation of  their

necessity, were not then enforced. This in itself would tend
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to reduce the respect shown to native authority. Its efficacy
has been further weakened by a state of chronic political
uncertainty directly traceable to ill-considered actions over
which British authority exercised no control. Here, as else-"
where, the conception of land as a saleable commodity, suddenly
introduced into a society previously innocent of it, has had
unexpected repercussions throughout the social organization;
though the type of transaction in land which characterized the
Gold Coast has not resulted in the loss by any tribe of its
subsistence.

Native Rulers and Land Alienation.—There has never been
much demand by Europeans for land for cultivation in the
Gold Coast. The problem of alienation first became acute
with a gold rush in 1896, when Europeans vied with one
another in seeking, and chiefs in granting, mining concessions.
Government sought powers to regulate such transactions in a
Bill which would have given it the same right of ultimate
disposal which it holds in Northern Nigeria, This measure
evoked violent protests against ““attempts to deprive the natives
of their land”, and was withdrawn after a native deputation
had visited London and put their case before Mr. Joseph
Chamberlain. The organization of this deputation was the
origin of a permanent body, the Gold Coast Aborigines Rights
Protection Society, which is managed by educated natives and
supported by contributions from the chiefs, and which until
very recently regarded itself as the most authoritative channel
for the expression of opinion on measures affecting native
interests.

Accordingly the land tenure of the Colony is regulated only
by the Concessions Ordinance of 1900, which controls alienation
by the provision that concessions do not become definite until
a certificate of validity has been granted by the Courts. This
must be refused in the case of concessions which cover an
area of more than five square miles or do not give rcasonable
protection for native rights of hunting, shifting cultivation
and collecting firewood. Later amendments safeguard rights
to the collection of forest produce and access to “fetish Lands”.

The original Concessions Ordinance did not cover agricultural
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concessions. In their case concessions of more than one
square mile required the approval of the Governor, but con<
cessions for smaller areas, and leases, however great the area,
were made subject to no control.! In 191, however, these
concessions were brought within the scope of the original
Ordinance. By 1931, only one European agricultural enterprise
had failed to succumb to the prolonged economic depression.

In Ashanti there is the further safeguard that the con-
cessionaire first approaches the District Commissioner, and
negotiations are carried on under his auspices. In the Gold
Coast Colony, however, he has no locus standi whatever, and
unless his advice is volantarily asked, the first intervention by
a European authority occurs when the negotiations are com-
pleted and the concession presented for validation.

That this system has not deprived the native population of
a large proportion of their territories can be mainly ascribed
to the fact that the mineral wealth of the Gold Coast proved
to be much less than had been supposed. The motive which
. weighed most strongly with the chiefs was the “consideration
money”’ paid down at the time when the concession was
granted. Its terms, drawn up in English legal language, read
out and explained by a native lawyer, had the minimum of
meaning for them. Most of them had no idea what a square
mile meant; and many alienated the same area twice over or
made grants which in the aggregate covered more than the
total extent of their territories. By 1913, indeed, the alienations
made by chiefs in the Colony amounted to 25,108 square
miles, or more than its total area.? The concessions validated
by the Courts covered only 1084 square miles, and alienations
covering 10,279 square miles had been disallowed; the rest
remained in suspense . till such time as the concessionaires
should take up the question with a view to working them.
By this time, however, palm nuts had come to bulk larger than
gold mines among the natural resources of the Gold Coast,
and there was a fresh rush for concessions which should give
a monopoly of the right to set up machinery for the extraction

% Order in Council of April 11, 1916.
'® Report of West African Lands Committee, 1917, p. 53.
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of oil. The worst danger of these concessions was obviated by
legislation bringing agricultural concessions within the scope
of the Concessions Ordinance, and amending it so as to render
invalid any agreement which gave rights to collect any produce
to the exclusion of the native population, or to move them
from their homes.

A Royal Commission appointed in 1912 expressed concern
at the extent of alienation and recommended legislation to
check it, but this was still felt to represent too great an en-
croachment on native rights. Only in the Northern Territories
has legislation been recently passed providing for Government
control on exactly the same terms as in Northern Nigeria.® 'The
demand for concessions has decreased, however, partly perhaps
because the terms of agreement which Government is prepared
to sanction are so much less favourable than those granted by
the French and Belgian Governments.?

The area of valid concessions in the Colony in 1925
amounted to 2361 square miles, or one per cent. of its whole
area. Of these 6o7 square miles were not being worked.
Of the remainder 870 square miles were represented by agri-
cultural concessions, all of which appear to have been abandoned
as the result of the present economic depression. Comparable
figures for Ashanti are not available.

Thus modern development on the Gold Coast has not been
affected by land shortage. Nor has the demand for labour
affected more than a small percentage of the population.
Complaints of shortage from the mining companies met with
no response in the shape of official assistance beyond instructions
to officials to let the native population know that work was
available and encourage them to undertake work of some kind.
No more sympathy was offered to the rubber plantation in
Ashanti which was unable to obtain labour owing to the demand

1 Northern Territories Land and Native Rights Ordinance, 193z.

2 The Apol Palm Concession of 72 square miles, granted in 1912, in its
original form provided for the renunciation by natives of their customary
rights over the oil or fruit of palm-trees within the area, and the renunciation
by chiefs of their jurisdiction over the Company’s employces, and gave
the Company the right to dam any watercourse within their concession.
All these provisions were excised by Government. Terms in Africa 1048
(1917), p. 106.
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for “prohibitive wages™. By 1927 the mines were able to
obtain locally their total labour force of 10,000, and in 1929
it was reported that with the development of transport facilities
for the cocoa crop and consequent decrease in head porterage,
there had been no difficulty in finding the requisite 12,000.
From that time the number in employment remained fairly
stationary till 1933, when it rose to 16,000, but continued
apparently to be found easily obtainable.?

The repercussions of land alienation in the Gold Coast
have accordingly been of a different nature from those which
attend a policy of development primarily by European enter-
prise. It has affected principally the internal political structure
of the native States, in creating a cause of serious friction
between chiefs and subjects. The results illustrate not only
the fact that tribal obligations are not strong enough to out-
weigh the attractions of pecuniary gain when this can be
obtained in circumstances for which tribal customs do not
provide, but the impossibility of arriving at a just distribution
of the cash proceeds of land in a community in whose
whole system of land tenure the idea of the transfer of
rights over land for pecuniary consideration plays little or
no part.

The chiefs who so readily signed concessions were certainly
unaware of their exact terms, and content to believe that their
people’s rights were not bejng prejudiced. But when they
realized the new value which land had acquired, they began
to press claims over disputed areas, in litigation which involved
them in debts often far greater than the value of the land in
dispute. The only way to meet their debts was by granting.
further concessions, for they were far too heavy to be met in
the traditional manner by levies on the tribe.

In a system where it is impossible to say with regard to any
area of land that a given individual has a right to dispose of
it for cash, it is impossible to settle the question of the dis-
tribution of the proceeds by trying to find individuals entitled
to a share. Where, as one finds in all native societies, a number
of different individuals have rights of a different nature over

! Annual Reports, 1933—4, p. 35.
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the same piece of land, it is impossible to arrive at a numerical
proportion between them, and equally unsatisfactory to suggest
a distribution of the proceeds in equal shares. No theoretical
principle as to the type of right which carries with it a claim
to share in the proceeds has ever been laid down. Ts the prior
claim that of the individuals dispossessed? In this case there
were very few, and their case was met by compensation. Is it
that of the chief as ultimate authority? Yet he in fact gives up
nothing in the transaction. If all land is held in trust by the
chief for the tribe, are not all members entitled to a share in
the proceeds of any land? The point was mentioned with
judicious levity by some members of the West African Land
Commission who suggested the possibility of paying the rent
to the whole tribe at the rate of, say, 6d. a head. Or should
the individuals actually in occupation of the land, with or
without persons having contingent claims, such as relatives
who might wish to join them, receive special consideration?
The problem is not an imaginary one, for the legislation of
New Guinea specifically provides that the proceeds of land
alienation shall be paid to all those who by native law can
claim a share.

When such an innovation as the receipt of revenue for land
is made, it is really impossible to square the old with the new
by attempting to find individuals entitled by native law to the
proceeds. The solution which in fact corresponds to the
native conception of the land as the land of the tribe, and
involves neither undue profit to the chief, injustice to the
commoner, nor the dislocation of native economic relations
that must result from the creation of a rentier class, or the
confusion of economic values produced by money payments
not made in exchange for any visible commodity or reward,®
is to have such revenues paid into a tribal treasury and ex-
pended on public works. But in the Gold Coast the resent-
ment by the chiefs of all control seems to have made this
impracticable,

1 "This too is not a figment of the imagination, but can be observed among
the North American Indians. See Mead, The Changing Culture of an Indian
Tribe. .
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Consideration money and rents were accordingly divided by
the chiefs into three parts. Each chief took one part as his
personal share, another as “stool” or tribal revenue, which
was devoted largely to meeting debts already incutrred, but in
part also to paying the expense of tribal ceremonies, and
distributed the third among the elders who formed h1s council,
who appropriated it to their personal uses.

Discontent with Tribal Rule.—The disposal of these funds,
along with the levying of taxes held to be oppressive, and the
arbitrary action of chiefs whose councillors Government had
not recognized, appears to be mainly responsible for the ill-
feeling between the tribal authorities and the educated natives
—a group which has long ceased to include only the younger
gencration. The gulf between these groups has grown ever
wider as education entirely along European lines has been
developed, the more so as in Ashanti native opinion has been
consistently opposed to the appointment of an educated man
as chief.l There is now not only a large section of opinion
which resents the very existence of the native form of govern-
ment as obsolete and oppressive, but endless cliques who in
one State after another demand and obtain the destoolment
of the chief in order to substitute their own nominees, The
custom of destoolment has spread to tribes which formerly did
not recognize it, and in many States constructive administration
has been paralysed by irreconcilable feuds.

Such intervention as has been made by the British authorities
has aimed at strengthening traditional authority and respect
for custom, Since the Chiefs Ordinance of 19o4 there has
been an appeal to Government in case of a dispute regarding
the validity of an clection or destoolment, its object being
solely to determine whether native custom has been. followed;
and since 1925 Government has. taken power to order the
removal of a destooled chief from his residence. But all such
measures have been received by the Aborigines Protection
Society as attempts to transform the chiefs from representatives
of their own people into servants of Government: while such
innocent provisions as that the Government shall determine

"1 Ashanti Annual Report, 1923, p. 22.
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tribal boundaries are hailed as the first step towards “land
control”.?

Reorganization through the Legislative Council—Finally the
rehabilitation of the chiefs’ authority, as far as the Colony was
concerned, was sought indirectly through a reconstitution of
the Legislative Council which paradoxically gave to native
authorities, who had so far done little or nothing to develop
administration within their own territories, a more direct
voice in the government of the Colony as a whole than have
native rulers anywhere else in Africa, The new Legislative
Council comprised nine African members, three elected by
the towns, and the other six chiefs, elected by Provincial
Councils of Paramount Chiefs constituted at the same time for
the discussion of all matters of native interest.

At these Councils each Paramount is accompanied by eight
of his subordinate chiefs whom he must consult before ex-
pressing his opinion. TFor purposes of election to the Legislative
Council the voting strength of each is calculated in proportion
to the number of his subjects.

Although at first some chiefs boycotted these Councils, and
the representative of the Western Province had at first to be
nominated by the Government, by 1927 all the elections had
been regularly held and by 1928 the system could be said to
be in full operation.? It is now regarded by Government as
the correct channel for the expression of native opinion, in
contradistinction to the Aborigines Protection Society.?

The Legislative Council in its new form passed in 1g27
a Native Administration Ordinance on lines largely suggested
by the chiefs, which aims at the establishment of native
authorities on a more stable basis and in some aspects extends
their powers. 'This Ordinance recognizes as part of the hier-
archy of administration not only the chiefs but the State
Councils with their traditional personnel, and makes them
responsible, subject to appeal t6 the Provincial Council, for
the decision in disputed questions of election and destoolment.

1 Mr. Casely Hayford in debate on Native Jurisdiction Bill, Legislative
Council, 19223, p. 513 ; the Bill was withdrawn.

2 Governor’s speech to Legislative Council, 1929.

3 Annual Report, Central Province, 1931—2.
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The Provincial Councils are given authority to decide such
questions, along with the demands of subordinate chiefs for
independence, the final decision resting with the Government,
to be exercised in accordance with native custom, Land
disputes are also referred to the Provincial Councils, with an
appeal to the Supreme Court. The Ordinance empowers the
Governor to refer any matter to the Councils for hearing and de-
termination. The jurisdiction of Paramount Chiefs’ T'ribunals
is extended in civil cases to matters involving up to f1o00
where it previously only covered cases up to £25, and decisions
are made enforceable by execution against property.

These measures seem to have produced a somewhat greater
degree of continuity in. personnel but hardly any improvement
in the direction of administration. It remains necessary for
the Government, when action becomes urgent—as in the case
of forest conservation—to take powers by Ordinance for the
enforcement of measures which constitutionally fall within the
sphere of native administration.

Native Treasuries—Not until 1931 was legislation passed
providing for the establishment of Stool Treasuries. Although
the measure allows very great freedom of chiefs in the disposal
of their revenues, leaving them free to specify which Stool
reévenues are to be paid into the treasury, not more than two
or three have actually been constituted. Elsewhere it has not
been possible to overcome the chiefs’ refusal to submit the
disposal of their revenues to any form of inspection or control,
or even to divulge their sources, and their suspicions that any
Government supervision means the appropriation by Govern-
ment of their revenues.

The official attitude towards the native authorities seems to
be one of disillusionment. The Governor in 1933 foreshadowed
the enactment of measures increasing the supervision to be
exercised over native tribunals and the administration of Stool
funds,! and in 1934 referred to ““the deplorable waste of time
and money involved in the political disputes and litigations
unfortunately so common in many parts of the Colony”.?

1 Address to Legislative Council, 1933, p. 10.
2 Ibid., 1934, ps 12.
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The educated native remains as hostile as ever, and the Gold
Coast is appealed to as proof that Indirect Rule is incompatible
with the necessary and desirable spread of European education.

Ashanti and the Northern Territories—At first sight the
argument might seem to be supported by the relatively greater
success of the system in Ashanti and the Northern Territories
where education is less widespread. Stool T'reasuries were
introduced into Ashanti in 1928, By the end of that year
twenty-nine Head Chiefs were keeping Stool accounts in accord-
ance with the provisions of the Ordinance, and in 1929 it was
applied to eleven Stools. By 1930 one chief had voluntarily
decided to pay himself a fixed salary, another had divulged
“secrets” referring to the property and lands of his Stool and
their sources of income, and the publication of statements of
expenditure had done a good deal to allay political discontent.?

In the Northern Territories it was not till 1933 that Indirect
Rule generally took the place of direct administration by
European officials. After investigation into the nature of the
various tribal groupings and a good deal of readjustment of
administrative boundaries, Native Authorities were recognized
and Tribunals were set up by Ordinances of 1932. Stool
Treasuries had already been constituted in one or two areas,
and by 1931 there were twelve in existence, and it could be
reported that fuller statements of revenue were made as the
chiefs realized that disclogure did not mean loss of control, and
that in one division the elders were considering the payment
of fixed salaries to chiefs.?

Education and Indivect Rule.—It is arguable that the op-
position of the educated natives in the Colony has developed
so far that it is no longer possible to reconcile them to the
continuance of their traditional institutions. But this is not
equivalent to saying that in no case is the maintenance of
traditional institutions consistent with the spread of education.
Had the guidance which is now being given to Ashanti and
the Northern Territories been given at an earlier stage in the
Colony; had the educated natives not at that stage been

1 Cf. Annual Report, Ashanti, 1929-36, p. 11; 1930-31, pp. 8, 12.
2 Northern Territories Annual Report, 1931-2, pp. 18, 28.
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encouraged to regard themselves as alien to their own in-
stitutions; the chiefs could have become rulers whom even a
modern African could accept, and the literate class might have
found a place in the government of their own people such as
they are finding in Nigeria. No more here than in Basutoland
can a policy almost innocent of any constructive plan be used
as an argument against the constructive adaptation of native
institutions.

Prince of Wales College, Achimota, the great pride of the
Gold Coast, has set before it the aim of providing an African
education on African soil. 'To this end it encourages research
by its students into native customs. and folklore. It provides
also for the practical application of education in agriculture
and hygiene in visits to neighbouring villages. But the aim
set before its best students is education up to a university
standard, and therefore the acquisition of the knowledge which
is necessary in order to pass examinations such as are sct by
English universities. 'This education it offers in order that the
African may not have to procure knowledge at the cost of
detachment from his native environment. But the benefits of
a university on African soil will be illusory if the mental en-
vironment is such as to range the Achimota graduate with his
brother student from Edinburgh or London in opposition to
the majority of his compatriots, if the type of interest in native
tradition that is encouraged is the sentimental and antiquarian.
Perhaps the influence of Achimota has not yet had time to
effect any reintegration of the new generation; perhaps it
cannot be such as to produce that result.

IV. UgaNDA

Imitation rather than Adaptation.—The system of native -
administration in force in Uganda differs so much from those
of Nigeria and Tanganyika on the one hand, and that of the
Gold Coast on the other, that it is doubtful whether the name
- of Indirect Rule is really applicable to it at all. In the kingdem
of Buganda the present system represents an imitation rather
than an adaptation of the traditional institutions, while outside
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. it the Buganda system is imitated rather than that of the
various other tribes. The authority of the hereditary kings
in Buganda, Toro, Ankole and Bunyoro is the only feature of
the existing native administration which can really be said to
derive from the indigenous system.

The development that has produced thls result has been
determined partly by the provision of the Agreement made
with the native kingdoms soon after British authority was
established in Uganda, partly by the desire to secure an ad-
ministrative personnel better trained for the necessities of
modern times. It resembles the Indirect Rule system prin-
cipally in that there has been no attempt, at least in the political
sphere, to substitute European for native institutions as superior
on their merits. 'The adequacy of the system that has evolved
in this way has varied with the degree of artificiality in its
application to different tribes. At its best it is a demonstration
of the vitality of African scciety, and its ability to make its
own response to changed conditions, provided it is not deprived
of the economic basis of a stable existence; at its worst it can
become a tyranny of despots for whom authority has no
traditional meaning and no sense of responsibility checks its
abuse.

The Character of Indigenous Institutions—The political
organization that prevailed before the British occupation among
the people bordering Lake Victoria was the typical Bantu
hierarchy of chiefs owing allegiance to a superior who appointed
and could depose them. On his behalf they administered
justice, allotted land, collected taxes and organized their sub-
jects for war and for such ‘‘public works” as the clearing of
roads and the upkeep of houses in the royal enclosure. They
were rewarded with a share of taxes collected and of booty
captured in war, and had the right to services from the peasants
under their authority. They could evict a peasant from his
holding for any misconduct, and peasants who were dis-
satisfied with one chief could leave him for another. The
chieftainships were not hereditary, individuals holding office at
the pleasure of the king.

In the smaller kingdoms of Toro, Bunyoro and Ankole there
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Lukiko (this is the native word for any chief’s court). The
Lukiko has full jurisdiction in all cases arising under native
law except homicide or murder. Matters concerning clan
status and inheritance go straight to the Lukiko without passing
through the lower courts. A District Commissioner may
direct the re-hearing of a case or its revision by the next highest
court, but he can only transfer to his own court cases in which
both parties are not natives of Buganda; and while the pro-
ceedings of the Lukiko are subject to revision it is not open
to the parties to appeal against its decisions except where they
are not natives of Buganda.

The gombolola chief has a small area of official land in
addition to his salary. His court consists of wiruka chiefs,
whose status roughly corresponds to that of a village headman
elsewhere. The muruka is generally a small landowner; though
this position carries of course no legal right, the extent of a
man’s land is popularly held to determine his claim both to
office and precedence. Three constitute a quorum, and certain
individuals are called upon in rotation to attend for this pur-
pose; but the average number present is usually from twelve
to twenty. The saza court consists of the gombolola chiefs or
their representatives; - the Lukiko of the ““three native ministers”
—Prime Minister, Chief Justice and T'reasurer, the Chief
Justice being a creation of the Uganda Agreement—the saza
chiefs or their delegates and “three notables” {rom each sazaq,
selected by the Kabaka.

The development of a superior native court with permanent .
personnel was initiated in 1929, when the provision that any
seven members of the Lukiko constituted a quorum for judicial
purposes was amended so as to set up the king, three ministers
and three other members as the court of the Lukiko. The king
is empowered to set up special courts from among the members
of the Lukiko for the hearing of appeals if the number of
cases pending becomes unduly great, and to provide for the
trial by a specially constituted court of saza chiefs of any case
unsuitable for trial by the regular Lukiko court. It is not
clear whether these powers have been used.

The Lukiko as a Legislative Body~—The legislative powers
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of the Lukiko are exercised at an annual session, whose agenda,
drawn up by the Provincial Commissioner of Buganda, in-
cludes items submitted by him and by the chiefs. The laws
which it has passed relate to such matters as the making of
wills, cotton cultivation, the imposition of special taxation, the
relations of landlord and tenant, sometimes to the suppression
of native customs now held to be objectionable, In this con-
nection its constitution, though unexceptionable by native
standards and similar in many ways to that of the Tribal
Councils of Nigeria or Tanganyika, has disadvantages in view
of the economic situation created by the Uganda Agreement;
it represents, no longer a group of persons responsible for the
welfare of the inhabitants of their estates, and liable to suffer
if they take their responsibility too lightly, but a class with
a common interest in exploiting a privileged position. Thanks
to timely pressure from Government the Lukiko has in fact
passed legislation for the protection of the tenant and the
taxation of the landlord. But as a basis for that native self-
government which is generally accepted as the ultimate goal
of Indirect Rule, it is open to criticisms on the ground of its
undemocratic constitution which do not apply to native
authorities within the native system.

The Division of Adminisirative Responsibility.—~Though as a
legislative body the Buganda Lukiko is older than any other
- mative authority under British rule, its administrative functions
are extremely limited. In Uganda there are no Native Ad-
ministration schools, dispensaries, seed farms, though the
Lukiko may vote taxes to contribute to the cost of such services,
as it did with the Development Fund of 1922, part of whose pro-
ceeds were devoted to education and the treatment of venereal
diseases. Though it makes grants towards public services
from its general revenues their organization is in the hands of
missions or Government. 'The native government is responsible
for the organization of markets and the survey and registration
of native lands, for the construction of local public works and
for the policing of the kingdom. It administers sanitary and
agricultural regulations, some made. by itself, others by the
British Government.
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It does not handle the poll-tax rebate allotted to the native
administration; this is paid directly by Government in salaries
to chiefs. The revenue which actually passes through the
hands of the Lukiko is derived from court fees and fines,
market dues, licences and land registration fees, and from the
annual payment of 1os. made by those who wish to commute
the obligation to give thirty days’ lumwalo or unpaid labour on
public works. The works in question consist in road main-
tenance and in the building of courthouses, rest-houses,
prisons and dispensaries. Theoretically the unskilled work is
done by those who do not commute, while the contributions
‘of the rest pay the wages of the skilled workmen. Actually
the hmalo budget brings in far more than is necessary for this
purpase, and it is expended partly on the salaries of the luwalo
inspectors, native sanitary inspectors and the Lukiko police,
partly in grants to the missions and hospitals.

Till 1926 the Lukiko accounts were subject to no external
control. In that year the king offered to submit them to
audit, so that there is now a safeguard against wild extravagance
or actual malversation. But the essential disadvantage of the
system, in comparison with Indirect Rule proper, as a form of
native local government remains: that in so many spheres the
Lukiko is concerned only with the allocation of the sums
collected to other bodies, government or missions, with whom
the entire executive responsibility rests, To a large extent
Buganda does not manage its own affairs but pays Europeans
to manage them. The experiment which was tried at Budo
School, of appointing a preponderantly native governing body,
met with difficulties, perhaps inevitable in an institution whose
driving force is European, that do not arise in the case of the
Native Administration Schools of Kenya and Tanganyika.

Under this system a native government containing men of
such outstanding ability as Serwano Nkulubya, the Treasurer,
who made such a profound impression on British opinion
when he gave evidence before the Select Committee on Closer
Union, is in a position which calls for no initiative and gives
-mio practical training. It is true that Uganda has gone further
than many colonies in the appointment of native representatives
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to such special bodies as the Advisory Council on Native
Education, the District and Provincial Education Boards, the
Coffee Board, and so on;? but participation of this kind in the
affairs of government has a serious disadvantage in that it is
purely advisory.

The stimulus and -encouragement to undertake new tasks
which is the essential vitalizing principle of the Nigeria and
Tanganyika systems is at present lacking, and there is real
danger that the ability which ought to be dirccted to this end
may spend itself instead on the type of ohstructive criticism that
comes so readily to those who cannot be called upon to put
their theories into practice.

The Extension of the Buganda System.——The Agreements
made with the kingdoms of Toro and Ankole only provided
for the grant of freehold land to the kings and a few leading
chiefs, so that the territorial basis of native political organization
have not there been undermined in the same way. Bunyoro,
as a conquered territory, was denied the privilege of an Agree-
ment till 1933. In all these areas, and recently in Busoga,
there has been a demand for the Buganda system from the
class which expected to profit by it, but the demand has been
successfully resisted. Hence there has been no difficulty in
commuting to a money contribution to native administration
revenue the dues and services traditionally owed to chiefs.

Organizations corresponding to that established in Buganda,
with saza and gombolola chiefs and courts, with or without
central councils, have been progressively extended to the
other tribes of the Protectorate. In all districts outside
Buganda there is an appeal in all cases from the highest native
to a European court. The extent of jurisdiction varies in
different districts. The councils do not have legislative powers
until they are expressly conferred, and then their powers are
limited to the amendment of native law; they have been con-
ferred in the case of Busoga, Toro, Ankole, Kigezi and the
Nilotic tribes of Teso, Acholi and Lugwari. While the system
in Busoga represents no greater innovation than the federation
of a number of closely allied groups, and in Toro and Ankole

1 Annual Report, 1930, p. 47.
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a modification in the functions of already existing institutions,
in the Nilotic kingdoms it is something as alien as a purely
European organization could be. When it was first extended
to other tribes Buganda “agents’ were appointed to advise
and train the authorities in their new duties. Most of these
have now been withdrawn. Whether or not their presence con-
stituted a check on arbitrary government, it seems to be widely
true at the present time that chiefs entrusted with the operation of
a foreign system which has no place in the society to which they
belong use their new powers largely for their personal advantage.
Land Policy.—The policy of Uganda towards land alienation
has been to respect native rights to a degree which is remarkable
in a territory that in its early stages looked to the plantation
system as the most hopeful form of economic development,
Whatever the disadvantages of the Uganda Agreement from
the point of view of the internal structure of Buganda, it did
preserve in the hands of the tribe as a whole ample land for
their needs, In Buganda land not included in the Agreement,
and elsewhere ‘““waste and uncultivated” land, is held to be
Crown land and available for alienation. The area so available
was stated in 1920 to be 2945 square miles out of a total land
area of 94,131 square miles.! Natives living on this land pay
rent to the Crown. Before 1920 native landowners were
allowed to sell up to half their land to Europeans, and some
55,000 acres were so sold, but sale to Europeans is now pro-
hibited. Land was at first in demand for cotton and rubber
cultivation, but little interest has been taken in either by
Europeans since the depression of 1g21. In 1927 a certain
number of coffee estates were taken up in the high country
of Toro. But the total area of alienated land in the Protectorate
by 1930 was only 300 square miles, and many estates have been
abandoned since that date.? '
Nevertheless there has been a demand, in the kingdoms of
Toro, Ankole and Bunyoro, and in Busoga for some legal recog-
nition of individual native rights comparable to that which exists

1 Annual Report, 1920, p. 4. - The Statesman’s Year Book for 1935 gives
the total land area as 80,588 square miles.

? Annual Reports, 1930, pp. 36-8; 1931, p. 24; . 1032, P. 24; 1933,
p. @5.
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in Buganda, as a measure of protection against possible aliena-
tions and in order to give security for economic development.
While the demand has come mainly from those who under the
Buganda system would be landlords, it has been met in a
manner expressly designed to prevent any individual from
acquiring rights over land which he cannot himself cultivate.
The form of title which has been granted in Toro and Ankole
is a Certificate of Occupancy which confirms the right of a
given individual or his heirs to occupy, cultivate and dispose
of the produce of a given area of land. The holder of such
a certificate is stated to be the owner of the produce of the
land, of trees planted and buildings erected on it, but not of
the land itself, and hc is expressly debarred from collecting
rent from any resident on the land. The introduction of a
similar system in Bunyoro was recommended in 1931.

The Buganda system has necessitated a series of measures
designed to counteract the economic inequality it has created.
A law was passed by the Lukiko in 1927 limiting the obligations
of the tenant to a rent of 10s., a gourd of beer in every brew,
one barkcloth yearly for every five barkcloth trees on his
holding (few holdings contain as many) and a payment of 4s,
for a plantation of cotton or coffee trees in bearing, plus an
" additional 4s. if the area exceeds one acre. The growing
practice of commuting the tribute of beer for a money payment
was legally recognized in 1934.

In 1922 a tax of 20s. was imposed on every owner of more
than five acres, while a levy of 1s. was made on each payment
of rent, the proceeds being devoted partly to meet the expenses
of the native administration and partly to meet educational and
anti-venereal setrvices provided by the British Government.
This tax was imposed for a limited period, and was replaced
in 1928 by a tax on owners of morc than ten acres of 25s. in
the richer and 15s. in the poorer districts, while a landlord
with only five tenants or less was only obliged to pay gs., the
levy -on rent being retained as before. In 1929 the latter was
raised to shs. 1/50. In 1932 the amount of the tax was made
variable from time to time according to the directions of the
Lukiko with the approval of the Governor.
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Labour Shortage and the Government Attitude.~—The com-
plaint of shortage of labour, in a territory with a maximum of
230 estates and a native population of 3,500,000, throws into
relief a characteristic attitude of the average European em-
ployer throughout Africa that does not appear so clearly in
territories where the native population is actually insufficient
to meet the demands upon it—the conviction that he has a
right to expect such labour as he requires on whatever terms
he is prepared to offer, born often of an economic situation in
which a precarious margin of profit depends upon the reduction
of labour costs to a minimum. A Development Commission
in 1920 recommended the demarcation of reserves sufliciently
restricted to force the native population to “come out to work”’.
More recent complaints have been directed against the rate of
wages offered by the Public Works Department. There is in
fact a constant flow of labour from the outlying districts where
native production has not yet been developed; though it is not
of course the policy of Government to leave these areas in-
definitely without some source of revenue from village pro-
duction. They have held to the position that the employer
must offer inducements sufficient to compete with alternative
occupations, and the question asked in the Legislative Council
in 1924, whether the newly constituted Labour Department
was ‘““averting an increase in the wages of unskilled labour”,
was answered by the statement that its object was ‘“to create
an efficient and adequate labour supply and not to depress
wages”’.

The Labour Department—Government works were up till
1922 carried out entirely by compulsory labour, in the belief
that this represented a legitimate adaptation of the services
rendered to the native chiefs. After this system was abolished
difficulty was experienced in getting labour for work which
had been deservedly unpopular, and eventually a Labour
Department was established in 1926 whose main business was
the recruiting of volunteers. for Government works by the
offer of suitable wages and conditions, but which has devoted
such time as could be spared to the inspection of conditions on
plantations. A few camps for migrant labourers have been
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built; at first these were only available for natives recruited
for public works, but later they were thrown open for general
use. No such systematic survey of the labour situation as was
made in Tanganyika from the point of view of the special
needs of different tribes has been attempted here, but the
-Labour Department has had considerable influence on the
standard of conditions, both through its example and through
direct advice to employers on such matters as diet. The
monthly average of natives working for wages in 1933 was
49,0851 Reports for previous years give the total of “all
natives in employment”, including independent cultivators, as
over 400,000.2

Education—Uganda is one of the territories in which up
till very recently education has been almost exclusively literary.
It has aimed, and aimed successfully, at giving a training which

will enable intelligent natives to qualify for any profession.
But it has envisaged the creation of a far latger professional
class than the territory, even in prosperous times, could be
expected to absorb. Its culminating point is Makerere College,
. destined by its founders as the future University of East
Africa, where boys who have completed four years in primary
and six in secondary schools can be trained in medicine,
veterinary work, surveying or agriculture, or as schoolmasters,
or can take matriculation through the Cambridge certificate.
Makerere was planned in 1926 to accommodate 340 students;
its numbers had reached 117 by 1933, but only seven of these
were taking the matriculation course.?

In the last few years there has been a reaction, first against
the purely literary curriculum followed in many schools, and
later against the emphasis on a training suitable only for those
boys who would be able to leave their villages and enter some
profession. In 1930 a new Central School syllabus was drawn
up for Buganda, which substituted the vernacular for English
as the language of instruction, and included such subjects as
agriculture, carpentry, clerical work, an elementary business
course and instruction in the keeping of Native Court records

1 Annual Reports, 1933, P. 33- 2 Ibid., 1931, P. 31 ; 1932, P- 33
3 Education Department, Annual Report, 1933, PP. 15, 43.
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and the collection of poll-tax. In this year also provision was
made for all teachers to attend courses at the Government
agricultural school at Bukalasa. A more important move has
been the opening of two farm schools at which up-to-date
agricultural and stock-rearing methods will be taught on model
small holdings. Here farm work is not a subject among many
but the sole object of the course; the pupils work on the
farms in the morning, and in the afternoons write up records
and attend lectures on subjects closely connected with their
practical work. Similar courses have been started at the
Government experimental stations for adult natives, who
require no qualification for acceptance beyond a knowledge
of the three R’s. ‘

There has also been a shift of emphasis from concentration
on the minority who can attain to higher education, can afford
to pay for it, and may hope to gain some advantage from it,
to consideration of the needs of the majority who will never
complete the full course. Definite steps have been taken only
in the discontinuance of grants to the two “women’s colleges”’,
neither of which had been in existence very long. In 1933
the Education Department expressed the view that two
secondary schools preparing pupils for entrance to Makerere,
one for Protestants and one for Catholics, would be sufficient,
and that the rest of the seven now in existence “should be
utilized for secondary education of a type more suited to the
needs of African rural communities™. The recent appointment
of Mr. Harold Jowitt as Director of Education will doubtless
lead to a reorganization on these lines comparable to that
already carried out in Southern Rhodesia.

V. TuE SupanN

"I'he Sudan, in view of its peculiar international status as an
Anglo-Egyptian Condominium, is controlled not through the
Colonial Office but through the Foreign Office, and in its
case the detailed information which the Colonial Office places
at the disposal of the public is not available., Nevertheless a
study of the systems of native administration which have been
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evolved under British rule cannot omit all mention of this
area. An outline of the policy pursued there is given by a
former Governor, Sir Harold MacMichael, in a recently
published book.t

From the establishment of the Condominium in 1898 till
19zo the administration was carried on by a Civil Service
organized on British lines, in which the responsible officials
were British and their subordinates Egyptians and Sudanese.
At first only the lower posts could be filled by Sudanese, but
one of the aims of the Gordon College, founded by Lord
Kitchener in 1go2, was to train Sudanese for employment in
the higher ranks.

The Milner Mission and Decentralization—A departure from
this policy in the direction of increased utilization of native'
institutions was recommended by the Milner Mission in 1g9z0.
With regard to the Sudan they wrote: ‘“Having regard to its
vast extent and the varied character of its inhabitants, the
administration of its different parts should be left as far as
possible in the hands of the native authoriti¢s, wherever they
exist, under British supervision. . . . Decentralization and the
employment, wherever possible, of native agencies for the
simple administrative needs of the country in its present stage
of development, would make both for economy and efficiency.”
In education the Sudan is advised “not to repeat the mistake
which has been made in Egypt, of introducing a system which
fits pupils for little else than employment in clerical and minor
administrative posts, and creates an overgrown body of aspirants
to Government employment. . . . Education should be directed
to giving the Sudanese a capacity and a taste for employment
in other directions, such as agriculture, industry, commerce
and engineering.”

The devolution of administrative powers to native authorities
has been carried out progressively. A recent article by E. N,
Corbyn describes the process as follows:

“Some ten years ago, when the foundations of the present
development were laid, the decision was very wisely taken,
on the recommendation of an annual conference of Governors

1 The Anglo-Egyptian Sudan, 1934.
181



NATIVE POLICIES IN AFRICA

of Provinces, to commence by devolving magisterial and
judicial functions, and, by their handling of these, to Judge
the capacity of the bodies entrusted with them to go on to
the charge of other administrative duties. The Native
authorities to whom functions are devolved are thus con-
tinuously by methods of trial and error passing judgement
upon their own capacity, and the stage of advance is not at any
time universal, nor constant even throughout a Province,” 2

Devolution in Practice—These principles appear to have
been followed in a spirit of extreme caution. At first judicial
powers were conferred only on nomad sheikhs, since it was
held that nothing short of an entirely different mode of life
could justify a preference for native rather than British legal
precedure.® In 1926 Sir John Maffey extended the recognition
of Sheikhs’ Courts over a much wider area, and they now
function throughout the Sudan. Those sheikhs who demon-
strated their efficiency in this field were next entrusted with
responsibility for the maintenance of order through their own
police, and the assessment and collection of taxes. What
further powers are exercised it is not very easy to discern from
published reports. Some native authorities employ medical
“dressers trained at the Gordon College, and are responsible
for their own veterinary and agricultural inspectors. “Wherever
possible” they take responsibility for the maintenance of roads,
wells, and water storage.? The prevention of sleeping sickness
and the supervision of village schools, the enforcement of
forestry regulations, and the registration of transactions in land
and date trees are also mentioned.? The entire administration
- of a'gum forest in the Kassala Province is stated to be in native
hands,® and native authorities co-operate in the allotment of
land for cultivation in the Gash Delta.® The Native Court at
“Tokar in the Red Sea Province is tesponsible for the manage-
ment of a co-operative society.”

The Sultanate of Dar Masalit, in the extreme west, was

L Yournal of the African Society, April 1935, p. 182.

2 MacMichael, op. cit., p."248.

3. Annual Report, 1929, p. 12. 4 Ibid,, pp. 104, 123 ; 1930, P. 127.

§ Ibid., 1926, p. go. 8 Ibid., 1929, pi 117
? Ibid., 1928, p, 10.
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recognized as a Native Authority scon after, in 1919, it was
included within the territory of the Sudan.! The Sultan
retained full powers of internal administration subject to the
advice of a Resident; but he had no budget till 1925, and by
1928 the stage reached was only that “proposals [had] been
approved for the eventual delegation to [him] of real responsi-
bility”.® 1In the same Province (Darfur) the Emirs of Rizeigat
and Zalingei were later given similar recognition. By 1929 a
few tribal treasuries were in existence,® and they werc ex-
tended in 1930. A “tendency to coalition’ among the smaller
units has been encouraged for the sake of its administrative
advantages.*

Side by side with the increased utilization of native authorities
has gone a shifting of the emphasis in educational policy. Since
1922 its aim has been, while maintaining the high standard
of advanced education given at the Gordon College, to con-
centrate on the provision of facilities for the great majority
who will never go beyond an elementary education. An
interesting step in this direction was the payment of subsidies
to those village Koran schools (Khalwa) which attained a
certain standard of efficiency in teaching the three R’s, and
the institution of training courses for the teachers. In the
present economic depression the Sudan Government, like many
others, has turned its attention to the development of a cur-
riculum directly related to that village life from which the
school in existing circumstances can no longer be a way of
escape.

Criticisms of the New Regime—Much stress is laid in the
Annual Reports of the Sudan on the economies of * devolution®,
and the whole system, administrative and educational, has been
criticized by Sir James Currie, the first Principal of Gordon
College, as no more than a device for saving money. In his
view the future of the Sudan lies in the speediest possible
development of a highly educated native Civil Service. It is
the converse of the same theory that those Sudanese who have
attained education deserve to take their share in the advance-

1 MacMichael, op. cit., p. 249. 2 Annual Report, 1928, p. 111

8 Ibid., 1929, p, 12. 4 MacMichael, op. ¢it., P. 253.
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ment of their own country. The present policy saves money
on the salaries both of teachers and of administrative staff,
denies to the Sudan that technical equipment which is the
condition of a successful existence in the modern world, and
panders to the vam‘cy of officials who like to play the part of
“county squire”,

In essence this is the same argument which is brought against
Indirect Rule wherever it has been established. Put in its
crudest form, it would not be unfair to say that it makes the
final criterion of a system which affects the welfare of some six
million villagers the prospects of Government employment
which it offers to a certain number from a group estimated at
about 12,000 Sir Harold MacMichael has characterized the
attitude of the younger urban population as ““a form of patriotism
generally indistinguishable from a desire for office”;?2 it is
easy to imagine the indignation with which the patriots would
reject the description—but is not the element of truth which
it contains found too in the case which their British- friends
put for them? They are anxious to “do their share in uplifting
their country”, certainly, but would they be as anxious if it
was a share not involving power, prestige and a salary much
higher than the income of a villager? And, unless we are
convinced on other grounds that a transformation from top to
bottom is the best way of achieving that adaptation to modern
needs that all African peoples are now forced to make, is this
a sufficient reason for making it?

Some of these educated young men are in fact finding
employment under the native administrations of their own
tribes; some have left Government service for the purpose.
With the extension of the executive functions of the native
administrations there should be scope for many more in the
future; and this is perhaps an argument for a more confident
advance in that direction.

1 MacMichael, op. cit., p. 268. - 2 Ibid.
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CHAPTER IV
FRENCH POLICY

Tat French possessions in Tropical Africa cover an area of
2,000,000 square miles, nearly ten times that of France
itself; though this area, it is true, comprises the greater part
of the desert of the Sahara, for which no use has as yet been
devised other than as a potential route for the transport
of West African troops required for service in a European
war. In the West there are two federal groups, French West
Africa and French Equatorial Africa, better known as the
French Congo. These are approximately equal in area, French
West Africa being slightly larger; but the difference between
them in population is enormous, that of A.QO.F.! as it is
officially designated, being 14,000,000, while that of A.E.F2
is only 3,000,000, 'T'o these must be added the two Mandated
areas of French Togoland, an area of 21,000 square miles
with a population of 750,000, and the French section of the
Cameroons, which, with a population of 2,000,000 in an area
of 166,000 square miles, is easily the most densely populated
region under French control. 'In the east, France possesses
the island of Madagascar, an area of 241,000 square miles

withra population of 3,500,000.

%‘26 French T Theory.of Colomzation—French colonial policy
is uniqiie among those represented in Africa in being governed,
in theory at least, by a clearly formulated body of principles,
which are supposed to be equally applicable to all French
colonies. Local differences, historical events prior to the
formulation of this policy, and the initiative of individual

1 Afrique Occidentale Frangaise: this comprises the formerly separate
colonies of Senegal, French Guinea, the Ivgry Coast, Dahomey, Sudan,

Mauretania, the Niger, the Upper Volta, each of which remains a Colony
with its own Lieutenant-Governor.

? Afrique Equatoriale Frangaise,
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administrators, have resulted in certain variations in practice;
but the theory adopted by all exponents of French coloniza-
tion is the same. It is most adequately expressed in the
writings of M. Albert Sarraut and Marshal Lyautey; though
the actual method so successfully followed by the latter in
Morocco remains without its counterpart in any other French
possession.

The guiding principle in this theory is the unity of France
with her possessions overseas, from which it follows that all the
subjects of France are alike her children and have the same
jpatriotic duties to the mother country. 'The exact nature of
these duties is laid down by M. Albert Sarraut in his book
La Mise en Valeur de nos Colonies, in which he presses for a
policy of intensive economic development in the colonies as an
essential element in the post-war reconstruction of France.
The first question which he asks is in what way France's
children from overseas can come to her aid. What can they
give her?

He finds three answers.

“PDes hommes, d’abord.”

The population of the colonies, added to that of France,
brings up the total from 40,000,000 to 100,000,000 and thus
gives her a numerical preponderance over the 635,000,000
of Germany. 'The ability to mobilize her colonial troops
rapidly in time of war is regarded as an indispensable element
in French security. Upon the necessity of maintaining her
sea communications for this purpose rested her insistence on
naval parity with Italy at the London Conference of 1930, and
for this purpose it has been proposed to build a rallway across
the Sahara which would have almost no economiic value. The
maintenance of her colonial army for use in Europe has been
one of the fatal obstacles to any agreement between France
and Germany on the question of disarmament, and so much
importance does. she attach to it that she insisted upon the
right, denied to other Mandatories, to use troops recruited in
her mandated areas outside those areas “in case of a general

~war”. Colonial troops are frequently employed outside their

native areas-—Senegalese in the Ruhr occupation, for example, .
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and Malagasy troops during the Druse revolt in Syria—while
the West African troops regularly serve their term of conscrip-
tion in France.

The second form of assistance which the colonies should
give to the mother country consists in financial contributions.
These are made, above all, for military expenses. Sarraut
envisages a time when the whole upkeep of colonial troops
shall be borne locally. The sum to be provided is determined
by the Minister for the Colonies. Colonial budgets contribute
also towards the maintenance of various institutions which are
considered to advertise the colonies and thus assist their
.development, such as the Institut Colonial Frangais. A
voluntary contribution was also invited in 1926 to assist in
maintaining the frane, and brought in nearly 7,000,000 francs
from West Africa. The degree to which this contribution
was really voluntary was questioned with some acerbity in
a Parliamentary debate, but only with reference to Indo-
China.

The third form of assistance which France should be able
to call upon is the provision of raw materials for her industry.
English readers, accustomed to Deing invited to buy colonial
products as a patriotic duty, will be surprised at the insistence
of continental writers on this point. Itis notuntil the appear-
ance of Lyautey’s Empire Colonial Frangais in 1930 that one
finds any reference to that economic function of colonial
possessions which to us appears to be of preponderant im-
portance—as markets for our manufactured goods.® For
France, however, especially in the years immediately after the
War, the essential seemed to be an assured source of raw

1 The English readcr will be surprised also to find British poliey
characterized in such terms as these: ‘‘ The world is, in-the eyes of the
British, a vast garden destined to furnish to the United Kingdom all that
an ignorant nature has refused to the factories of Liverpool and Manchester.””
Or again: “ The dominant motive in British colonization has been the
most complete and conscious egoism, national and imperial. Colonial
expansion has but one end: to supply British manufacturers with raw
materials and with an assured market for their products.” Guernier,
L’ Afrique Champ d’Expansion de L’FEurope, p. 165. Without attempting
to deny the interested element in British, as in all other, colonization, one is
impelled to ask in what respect these statements describe a difference between
British policy and that outlined by Sarraut and Lyautey.
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materials which would make her independent of foreign
countries. This demand had a rational basis in the depreciation
of the franc, which raised the cost of foreign goods to her
manufacturers; but it is upheld to a surprising extent hy mere
expressions of indignation that France should buy from abroad
goods which her colonies could produce—an indignation not
founded on sympathy with the French colonial producer,
since at that stage production of many of the commodities
discussed was non-existent—and by rumours that other nations
contemplated refusing to sell their goods to France.!

To meet this last and all-important requirement Sarraut
devised a twofold plan. The products particularly suited to
each colonial area were to be determined and their intensive
cultivation begun, while this increase in production was to be
accompanied by a rapid simultancous development of com-
munications in all the colonies, in order to transport the goods
produced. The scheme, which is published in his book, was
worked out in detail as regards both its aspects and laid belore
‘the French Parliament. Its application as a whole would have
cost four milliards of francs, and this the French budget has
never been able to undertake, perhaps fortunately in view of
some results of the method which has been adopted of carrying
out his suggestions piecermeal. It was to be accompanied by
a policy of the *“conservation, amelioration, increase and
education of the labour supply®’.2

Civilization as a By-product—The role of the native seems
to be clear. He is to fight and produce for the mother-country.
like a good Frenchman. There is an additional element in the
theory, however—the belief that the native will be necessarily
and - inevitably civilized by this process so_that in helping
‘France he also helps himself. The increased productivity
of which the Dativeé 18 going to be the source will inevitably
redound to the advantage of the native population, while the
members of it who show themselves worthy will be associated -
with the Government in its civilizing mission. The Sarraut
theory is “a doctrine of colonization starting from a conception

1 Cf. M. Georges-Barthélémy in the Chambre, December 21, 1922.
2 Barraut, Mise en Valeur, p. 344.
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of power or profit for the metropolis, but instinctively im-
pregnated with altruism” .2

The assumption which governs the whole attitude of France
towards native development is that French civilization is
necessarily the best and need only be preseiifed to the intelligent
African for him to adopt it. Once he has done so, no avenue
of adyancement is to be closed to him. If he proves himself
capable of assimilating French education, he may enter any
profession, may rise to the dignity of Under-Secretary for the
Colonies, and will be received as an equal by French society.
This attitude towards the educafed nafive arouses the bitter
envy of his counterpart in neighbouring British colonies.

In the fate of the majority who do not attain to “civilization”,
however, French policy has in the main taken little interest.
The principle which is held to characterize British administra-
tion, that indigenous institutions should be preserved and
developed, appears to the French to be nothing but a disguised
form of colour bar—a means of perpetuating the gulf between
the dominant Furopean and the subject native, Convinced as
they are that native institutions are doomed to perish, and that
soon, the emphasis of their policy has always lain on the
encouragement of the privileged élite, while the conception
of the system as the subject of development rather than the few
selected individuals appears to have presented itself to no one.?

For the purposes of this study, the question is what this
conception means in terms of the evolution of native society
and of the actual administrative system under which that
society now lives. The belief in the superiority of French

1 Mise en Valeur, p, 81. 'The phrase irresistibly recalls the dictum of
Sir Harry Johnston to the effect that the Slave Trade, like most other
instinctive human procedure, contained in it elements which were necessary
for the progress of humanity, including that of its victims. The Colonization
of dfrica, p. 101.

2 Cf. M. Sarraut at the African Society in June, 1933. * You etr, perhaps,
by excess of scepticism about the feasibility of transforming souls long
steeped in heredity. We may err in our turn by excess of faith in the virtue
of doctrines and the logic of principles. You build day by day on what
already exists. We dream of new and rectilinear architectures, You listen
especially to the prudent but rather cold counsel of experience. We warm
our action in the flame of apostleship. You, in sum, wish the native races
to place themselves in a condition to make their own happiness. We wish
ourselves to make their happiness, urgently and with authority,”
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civilization is reflected in the judicial system, in the attitude
towards native law in general, to native authorities and native
rights in land, in the educational programme, in the convenient
belief—not confined to the French colonies—that the first
duty of civilization to the savage is to give him “a taste for
work”, even in the justification for the colonial contributions
to the metropolitan budget on the ground that the beneficiaries
of civilization should contribute to the expenses of the country
which brings them its benefits,* and, above all, in the privileged
status conferred on those Africans who are deemed to be
civilized.

Since the attainment of this status by all is the theoretical
goal of French policy, it will be interesting to see how it is
attained and in what its privileges consist. It will be seen that
they cover an extensive field.

The Privileges of Citizenship.—In theory the educated natives
become naturalized citizens of France and are then not legally
differentiated in any way from her Evropean citizens, whether
in France or overseas, while the mass of the population are
classed as subjects. In practice, the distinction is not based
solely on educational qualifications, partly because in the greater
part of the French colonies the process of attaining recognition
as a citizen is complicated and does not seem to be very widely
taken advantage of, partly because in Senegal, the oldest
possession of France in Africa, citizenship is the right by birth
of every native of the territory in virtue of a law of 1833.

The general legislation applicable to the acquisition of
citizenship in the French colonies lays down the following
_criteria of eligibility: ten years’ service in French employment,
Ithe -ability to read and write French, and evidence of goad
character and the possession of means of support. Exemption
from the requirement of a knowledge of French can be granted
in the case of persons deemed to have rendered conspicuous
services to France, and is automatic for anyone who has received
the Legion of Honour or Médaille Militaire. Any application
for naturalization is sent by the local official to the Lieutenant

1 Cf. Homberg, La France des cing Parties du Monde, p. 19, where this
principle is described as theoretically valid though unsound in practice.
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Governor of the Colony, by him to the Governor General of
the Federation; thence, with the approval of the Governor
General in Council, to the Ministers of Colonies and Justice
in Paris. If all these authorities approve the application,
naturalization is granted by a decree of the President of the
Republic.®

The attractions of French citizenship do not seem to have
been sufficient to lead many natives to embark upon this tedious
process. In all West Africa, excluding Senegal, there were by
1922—ten years after this legislation came into force—only a
little over 2000 French citizens; and since the number of
naturalizations in A.O.F. between 1914 and 1922 was only
ninety-four, it seems that the majority of those who availed
themselves of the right must have been natives already estab-
lished in town conditions who had something immediate and
definite to gain from the change of status. ' I'ts advantages would
appear to have been recognized by the highly sophisticated,
but it cannot be said to have provided any effective stimulus to
the adoption of European ways by the natives at large—even,
apparently, those who have had considerable education. As
the culminating point of the “new and rectilinear architecture”,
the entry of the civilized native into the ranks of the citizens
of France seems, therefore, to have rather failed of its purpose,
and so long as this is the case the “association of the élize” in
the great task of France has very little meaning. Association
on terms of equality does not seem to be ardently desired, and
its alternative, association in a position of subordination, while
it may provide the administration with useful instruments for
effecting the changes which it desires to make, contradicts the
avowed purpose of the “wmission civilisatrice”—the free access
to civilization and all its benefits for all those who show them-
selves worthy. In the last resort, it appears that France offers
to her subjects only something which they do not want; but
the bases of her policy are such that she is precluded from
seeking measures which would lead to the development of their
own culture in a way that they would accept.

The existence of this very small citizen class would be of-

1 Buell, The Native Problem in Africa, vol. 1, pp. 946 fI.

191



'NATIVE POLICIES IN AFRICA

slight significance were it not for the fact that its privileges
are shared by all inhabitants of that part of West Africa which
was already Trench in 1833. The inhabitants of the four
communes of Senegal acquire by birth the full status of French
citizenship, including the right to elect a deputy to the Parig
Chambre, to vote for the mayors and town councils of the
communes, and to elect their representatives to a Colonial
Council for the whole Colony of Senegal (including the hinter-
land), which has considerable control over the budget. 'T‘hus
we have the paradoxical situation that, out of a total of 25,000
French citizens in A.O.F., over 22,000 have acquired their
status in a purely fortuitous manner, and that in Senegal
European representative institutions are being managed by
natives whose sole qualification is their place of birth.

The privileges of the citizen are of value first and foremost
in connection with his obligations towards the State. His name
is entered on a register of taxpayers and he receives a receipt
for his tax, while in the case of subjects a lump sum is cal-
culated as due from each administrative division and the chief
is left to raise it as he thinks fit. As regards the annual prestation
of a given number of days’ unpaid labour on public works,
citizens are entitled to commute the service for a money pay-«
ment, a privilege which is shared by the natives of Togo and
the Cameroons, owing to the requirements of the Mandate,
Most significant of all is the privileged position of citizens as
regards conscription: while subjects are called up for three
years’ service, which is spent in France, citizens are enrolled
in a special formation, whose period of service is the same as
that for European French citizens and which does not leave
the colony.

- In the eyes of justice, citizens are subject to French Jlaw and
have access to French courts presided over by a professional
judge, while subjects “come before administrative . officers’
courts as elsewhere in Africa. - Citizens are exempt, moreaver;
from the indigénat—a summary penalty of imprisonment for
two weeks which may be imposed by administrative cfficers at
their discretion for a number of offences, including “any act
of a nature to weaken respect for French authority”. "Though -
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two weeks’ imprisonment is the theoretical maximum, there is
nothing to prevent the imposition of a second sentence as soon
as the first is served, and there is no appeal against the sentence.
By a decree of 1924, exemption from the indigénat is granted
to natives who, without having attained citizenship, have risen
to positions implying a certain standard of Europeanization—
chiefs recognized by the Government, Government employees,
members of the various native councils and tribunals, met-
chants, persons who have passed certain school examinations,
as well as those who have received a decoration or served in
the War; while a special exemption may be given to “natives
who have particularly distinguished themselves either by
participating in the commercial or agricultural development
of the country and generally in works of public interest, or by
services rendered to the French cause™.?

Land Tenure—While no specific privilege with regard to the
ownership of property is possessed by the French citizen, the
legal system in force up till 1925 had the cffect of recognizing
only individual claims to land formally registered in accordance
with European law. Any claim brought before the notice of
the authorities was announced in the Official Fournal, published
in French, and if no counter-claim was brought in three months,
the claimant received a title to the land in question. Since
1925 the law has been modified to the extent that the onus of
proof rests on the person claiming title, but since Irench law
refuses to recognize the ownership of a group, and no native
African system recognizes individual tenure in the European
sense, it is clear that the titles which are granted must still be
granted in disregard to native law. This method of dealing
with land is consistent with the theory, expressed by more
than one French writer, that the individual ownership of
property is the basis of civilization and the essential pre-
requisite of all progress.?’ It has the advantage over general
individualization that it does not modify the native system in the
advance of demands from the native producer such as would

1 Buell, op. cit,, vol. I, p. 1017,
2 Cf. Olivi ier, Dix Ans de Politique Sociale au Madagascar, pp. 25—6, and
Sarraut in the introduction to the same boolk.
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indicate a need for change, and it does not seem to have been
appealed to much in practice. On the other hand, no attempt
has been made to envisage or allow for the conflicts between
the new and old regime which must arise in areas where a part
only of the land has become individual property, or for the
confusion which equally ensues when the holder of an individual
title continues to follow native custom with regard to the
utilization and disposal of land.

These then are the privileges open to the Europeanized
élite. 'The rest who have not attained their degree of civilization
have, nevertheless, all the patriotic duties of “children of
France”—to fight, pay taxes, cultivate the soil ot work on
transport developments, according as the exigencies of France
require. Since the administration does not envisage any other
future for them than their ultimate Europeanization, and regards
this as inevitable, it is in the main concerned with the fulfilment
of their duties—the organization of conscription, taxation and
public works—while its provision for their advancement takes
the form of a considerable interest in public health and the
establishment of an educational systern in which the élite can
go as far as they like in the acquisition of European knowledge,
while the remainder are trained first and foremost to be good
workers and loyal citizens.

Native Production.—The economic development of the West
African Federation is based in theory on native peasant
production, though in A.E.F. the legacy of the large concessions
granted in 1899 presents an obstacle to the realization of this
policy. Moreover, peasant production has a sense here con-
siderably different from that which it bears in other African
territories. It has been mentioned that the respect for native
lands which is a fundamental principle of the Indirect Rule
policy is not marked in the French territories in West Africa.
While the Government of the Belgian Congo attempts, by a
system of compulsion, to further cultivation of crops for sale
by natives in their own villages, the French method in many
districts—mnot in all—is to select a large continuous area near
a road or railway and organize its cultivation by labour brought,
if necessary, from a distance. Ground-nut cultivation has been
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developed in this way along the Thies-Kay¢s railway in Senegal,
where a French writer refers to the “hundreds of thousands?”
of labourers.! An article in L’ Afrique Francaise,? anticipating
the construction of the Congo-Ocean railway, forecast the
immediate introduction along the route, and particularly near
the stations, of food crops of all kinds, as well as coffee, cocoa,
and the development of stockbreeding. Cocoa, cotton and
kapok cultivation have been pushed in other regions. A
considerable area in the Niger Valley has been irrigated for
cotton-growing, and in 1927 employed over 12,000 natives.
All of these had to leave their homes for the work; very few
undertook it voluntarily, and, while it was hoped that they
would see the attraction of productive employment and would
settle permanently in the areas of cultivation, not many in fact
did so, and Abadie describes the natives engaged in this work
as '‘ prestataires payés”.3

It has been officially stated, however, that in connection
with the agricultural stations. of Niénébalé and Baguinéda in
the irrigated part of the Niger Valley, there were over 4000
natives settled in 1931.# In 1932 an organization was formed,
under Government control, which is ta complete the irrigation
works and supply seed to natives, who will own the land and
the produce while paying interest to the Company. Two
native notables are to be members of its local committee.?

Elsewhere governmental encouragement of commercial culti-
vation docs not involve the migration of labourers to places
far from their homes. Exactly how it is organized it is difficult
to discover, and the nature of the obligation resting on the
native does not seem to have been clearly defined. A circular

1 M. Abadie, Nos Richesses Soudanaises, p. 33; and M. J. Raffin, quoted in
Renseignements Coloniaux, 1921, p. 228, .

2 June 1924, p. 369.

3 Abadie, Renseignements Coloniaux, 1921, p. 220. Work of this kind is
sometimes undertaken voluntarily by natives it order to earn the amount of
their taxes. Raffin, loc. cit.

4 M. Brévié in address to Conseil de Gouvernement, J. O., 1931, p. 964.

5 Afrique Frangaise, August 1932, p. 479. An agricultural training
station opened in 1926 adopted the method of settling families in the
neighbourhood in native conditions with possession of their land and crops.
Though the scheme seems to have been very successful, it cannot have
affected a very large number of persons. See J. Renkenbach in Renseigne-
ments Coloniaux, 1928, pp. 626 .
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of A.O.F. of April 21, 1912, asserted “Il y a pour Pindigéne
Pobligation stricte de cultiver le coton™, while another, as late .
as March 21, 1928, issued by the Lieutenant Governor of the
Upper Volta, states that only constant action by administrative
officials can induce the natives to undertake the regular and
efficient cultivation of kapok.

Cocoa cultivation was introduced into the Ivory Coast by
Angoulvant when Governor-General. In a recent article he
explains that his method was to induce native chiefs, ‘ par une
propagande inlassable et aussi par des récompenses ou par des
refus de faveurs”, to give the necessary orders to their subjects.?

The possibility of resorting to any other stimulus than
compulsion, or of leaving the natives to make their own response
to their new economic circumstances, does not appear to be
envisaged. As late as 1929, M. Carde, Governor General of
A E.F., spoke thus to his Council:

“Take a native who has paid his tax, performed his
prestations, done his military service and fulfilled all the
requirements of the written law., A new burden is imposed
on him, which certainly is soon going to bring him appreciable
benefits, but whose advantages do not appeal to him at the
outset. Granted that the moral right to impose it is inherent
in the meaning of colonization, the text which would legalize
it does not exist. We must establish it, and in the present
state of political development of A.O.F., the most rational
method consists in an annual programme approved by the
Conseil de Gouvernement. . . . Plans of production will be
drawn up by the Lieutenant Governor of each Colony,
modified, if necessary, by the Governor General, and
approved by the Council, For the execution of this pro-
gramme the Lieutenant Governors are respons1ble but they
have no authority to modify it.”” 2

The  Lieutenant Governor of the Moyen Congo issued a
circular in 1931 mstructmg his subordinates to require each

1 ¢f La culture du cacaoyer ", Revue Internationale des Produits Coloniaux,
Naovember 1932. '

2 Journal Officiel de ’A.O.F., 1920, pp. 1025~6. In an earlier circular
(see J. O., 1024, p. 173) M. Carde described the recourse to compulsion ‘as
futile, but there is so little information on the actual administrative methods
employed that one can only gucss how these two statements can be reconciled."
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adult male to plant ten palm-trees a year and keep them in
good condition.!

The same process as applied to cotton is described in greater
detail in a report quoted by Bloud in Le Probléme Cotonniére et
PA.0.F., which calls it the method of the “champ du Com-
mandant”’:

“The administrator orders the chief of a tribe to have an
additional area of cotton planted and cultivated by the natives
of that tribe. This is the ‘Champ du Commandant’., At
harvest time the administrator auctions the cotton and turns
over the proceeds to the chief, who distributes it among his
subjects. All are agreeably surprised at not having been
compelled to give unpaid labour to the administration and
next year there is no need of constraint—a striking example
of pressure combined with persuasion.”

The system of the “plantation communale” was instituted in
the Mandated Area of Togoland in 1925, and in 1926 462 such
plantations were in existence.?

This system is regarded with less favour by two other French
writers, who criticize it from different points of view. Abadie
asserts 3 that the maximum development from the prestation
system will soon be reached, and stresses the necessity of giving
the native cultivator some interest in his work—a result which,
in his opinion, the present system does not produce* He
proposes as an alternative the commercialization of millet, the
traditional food crop of the Sudanese villages. R. Delavignette,
an administrative officer, writing of the Upper Volta, also
advocates a return to millet, though his argument for it is that
the existing system not only diverts labour from the fertile
soil round the villages to inferior areas along the roads but has

1 Journal Officiel de ’A.E.F., 1031, p. 654. L. . .

2 Annual Reports to the Permanent Mandate Commission, passim. It is
stated in the Report for 1925 that there has been no question of imposing
this system against the will of the natives.

3 Nos Richesses Soudanaises, loc., cit. . .

* The obligation imposed on the native by the prestation system is legally
limited to a maximum of ten to fificen days’ unpaid labour in & year on
public works of local interest ; but it scems to be taken for granted that any

recruiting can be done in the name of prestations, The natives are unlikely
to be aware of the exact legal position.
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decreased the native food supply.! According to him, the
division of the proceeds among the natives is purely theoretical.?
At present there appears to be a certain reaction towards
methods which would involve less dislocation of native life
and would commend themselves by their results sufficiently
to make compulsion unnecessary.? Delavignette in Les Paysans
Noirs describes his own success in substituting for the “col-
lective” cultivation of ground-nuts under the direction of the
chief individual production in the villages alongside the normal
native crops. It is perhaps due to his efforts that there has
been a reversal of policy in the Upper Volta, where the cul-
tivation of food crops is now encouraged and the demands for
labour and for cotton controlled,* while the attempt to sub-
stitute cotton suitable for the European market for the native-
grown variety which provides the local population with clothes
is not being pressed. In his interesting article Sénégal et Niger 5
already quoted, he advocates an economic policy adapted to
the existing circumstances of the different tribes, in which
some regions would not be expected to produce goods for the
European market but might be encouraged to trade with their
neighbours, whilé modern methods and new crops should be
kept for peoples who were so situated as to be able to take
advantage of them. He also suggests the development of
native industries. It appears that this is the policy of the
present Governor of A.O.F& ' ‘
Labour for Public Works.— The development of communica-
1 This has been the case'also in those parts of Senegal where the cultivation
of ground-nuts has been pushed. M. J. Raffin, loe. ¢it.
2 Delavignette, “ Une Nouvelle Colonie ”, L’Afrique Francaise,
September 1932, pp. 530. This writer characterizes the existing system
as *‘ une copie mégalomane des vieilles formes de ’exploitation mercantile 7.

M. Henri Labouret js quoted by him as referring to  La tyrannie stérile
des champs collectifs *.

% Cf. Delavignette, loc. cit., p. 532. “ De méme que la production ex-
portable de la Haute-Volta n’eut jamais du &tre que le surplus de la produc-
tion familiale consommeée sur place, de méme la migration de la main-d’ceuvre
. doit représenter un surplus de population paysanne et s’écouler en courants

organizés 4 'indigéne, protégés a ’européen.” '

4 Delavignette, loc. cit., p. 531.

5 Afrique Frangaise, August 1932, p. 481. See above, p. 105 n.

8 ““Le Gouverneur-général cherche & ajuster la production, non seulement
aux: besoins de la Métropole . , . mais encore & un meilleur ‘standard’ de
vie locale.” Delavignette, Joc. cit.
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tions is an indispensable complement to the development of
production, and this too creates a great demand for labour.
This is met in three ways. In the first place, under the
prestation system, every adult native is liable to give ten to
fifteen days’ unpaid labour, according to the district, on work
of public interest in the neighbourhood of his home This
obligation strictly interpreted would not go far to satisfy the
requirements of railway construction carried out often in very
sparsely populated country, but it appears that it is not infre-
quent for a contingent of prestataires to be called up and then
simply transported to the point where labour is required,
however far distant this may be. Needless to say, labourers
recruited in this way are not sent home at the end of ten days.

The second system is that of the “deuxiéme contingent”,
a system devised by M. Olivier in 1925 when Governor of
Madagascar. This consists in utilizing for work of public
importance those men found fit for military service who are
not actually required for service with the troops. These
M. Olivier organized into the Smotig or Service de Main-
d’cuvre Obligatoire des Travaux d'Interét Général. The
members of this body are organized under military officers in
exactly the same way as their comrades who are chosen by lot
to serve under arms, and they are then drafted wherever their
labour may be needed. The purposes for which it may be
utilized include the requirements of private employers, since
it is admitted that without government assistance in obtaining
labour, nine-tenths of the European enterprises in Madagascar
could not continue.?

The Smotig battalions - live under the same conditions as
military camps, recruits being allowed to bring their families
with them, and it is claimed, doubtless with justice, that this
represents a higher standard than is provided for the ordinary
labourer. They are enrolled for two years’ continuous service,

1 Certain classes of natives are entitled to commute this obligation for a
money payment. In AE.F. women also were subject to it up till 1925.

2 QOlivier, Six Ans de Politique Sociale au Madagascar, p. 91. ‘' In such
circumstances 7*, M. Olivier asks, describing an urgent demand for extra
labour in the almond-picking season, “ A-t-on le droit de sc refugier. &
Pabri d’un principe ? ”
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without leave, since the effect of a period of leave in the middle
of a longer term of service was found to be demoralizing. The
long period of continuous service is said to give them, “avec
le gout du travail, 1a possibilit¢ de vivre desormais une existence
nouvelle”’, while at the same time they can enjoy ‘“family life
in an environment identical with that of the village >’,* The
number of recruits enrolled in the Smotig was 10,000 in 1929;
in 1930 the organization of voluntary labour for public works
along the same lines was begun.®

The same system was adopted in A.O.F. in 1926, but not
used extensively, only 1500 labourers having been recruited
in that way in 19282 It could not be introduced in AE.F.,
where the labour problem is most acute, because conscription
itself has not been applied in that colony. It was the subject
of acrimonious debate in the course of the discussions at
Geneva of the International Convention on Torced Labour,
when it was defended by M. Blaise Diagne, the native deputy
from Senegal, on the grounds not only of the sovereign right
of France to impose conscription in whatever form she pleased,
but of the educational value of conscription itself to native
peoples. The inclusion in the Convention of a clause limiting
the employment of conscripts to purely military purposes
caused France to refuse to ratify it and produced a small crop
of publications by French writers in defence of the system
of “obligatory ”—as distinguished from ““ forced’—labour.

The Concession System—The drain on native labour has
been particularly heavy in A.E.FF, owing to the véry small
population, to the programme of railway construction pursued
by the Government, and to the demands of the Concession
Companies which have been mentioned above. These Con-
cessions in their original form represented a successful attempt
to evade the Open Door clauses of the Berlin Act of 1885.
The provision for equal treatment for the commerce of all
nations does not specifically limit the disposal of property
rights, and, although a corresponding regime in the Belgian

1 Olivier, op. cit,, pp. 129, 131.

2 See Industrial and Labour Information, January—March, 1931, pp. 370 .

¥ Mercier, Le Travail Obligatoire dans les Colonies, p. 65. For text of
legislation see Journal Officiel de 'A.O.F., 1927. p. 431.
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Congo evoked protests from Britain and America, France
successfully took up the position that the grant to forty French
companies of absolute rights to the wild products of one-
third of the territory of A.E.F. was not contrary to her inter-
national obligations.

The original concessions were modified in 1910 with a view
to reducing the areas covered by monopoly rights in the
interests both of the native population and of European trade.
Eleven original concessionaires merged in the Compagnie
Forestiére Sangha-Oubanghi, which accepted a new agreement
giving it a monopoly for rubber only, with the right to acquire
land which it had brought under cultivation. At the end of
ten years the Company was to obtain freehold rights over all
such land, and: for the next ten years its rubber monopoly
was to extend over ten times the area so acquired. At the end
of that period, any further land brought under cultivation was
to become the property of the Company, but the rubber
monopoly was to expire. In 1920, however, a new agreement
was concluded which prolonged the monopoly for fifteen years.

By this agreement the C.F.S.0. received, in addition to
10,000 hectares for the collection of wild palm fruit and 40,000
hectares for agriculture, the exclusive right to exploit rubber
over an area cxtending right across the colony from the
Cameroons to the Belgian frontier, with the possibility of a
renewal of the concession in 1936 if, by that time, the annual
export of rubber had reached 500 tons of plantation rubber,
and the absolute right to receive in full possession four times
the area cultivated during the preceding six years.? The area
covered by the rubber monopoly was slightly increased by the
incorporation of another company in 1925, though the maximum
to be acquired in frechold was reduced in the 1920 agreement
from 110,000 to 50,000 hectares.? Wild rubber is in fact the
Company’s main source of revenue, and while the natives are
under no legal obligation to work for it, they have no other
means of earning their tax money. The “agreed salary”, even
with the bonus, represents much lcss than the market price

L Text of Convention in Journal Officiel de 'A.E.F,, 1921, pp. 166-9.
2 1. O., 1925, p. 596,
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of rubber, though estimates of the difference vary.l 'The
Company is authorized to enter into contracts with the local
natives—les collectivités indigénes is the phrase used—for the
recruiting of labour for the collection of wild rubber or for
the creation of “new agricultural enterprises’. These con-
tracts require administrative sanction. Only natives who pass
a medical examination are to be employed in the forests:
they ate to be guaranteed suitable food and “a hygienic
dwelling where they can live with their families”. The Com-
pany is to maintain a hospital at its expense. The wages paid
for the collection of rubber are to be supplemented by a bonus,
whose amount will vary with the market price of rubber.
According to M. André Gide, these provisions have remained
a dead letter, and it is not difficult to estimate the value of a
habitation suitable for family life in a fly-infested forest.2

In 1929 the contract of this Company was revised in such
a way as slightly to increase the guarantees given to natives
employed in its service.? A clause was inserted to the effect
that natives who engage individually must receive the same
treatment as those recruited by collective agreements, on pain
of the same penalties for infraction. The minimum payment to
natives is fixed at three francs the kilogram of dry rubber, while
in the case of rubber which is not held to be dry the payment
is not to be less than two-thirds of the rate paid for dry rubber.
Instead of the former bonus in proportion to the price of
rubber, the Company undertakes to pay a regular *‘abonne-
ment” of 75 centimes per kilogram of dry rubber, from the.
funds of a “ caisse de compensation” financed by contributions
deducted from the proceeds of its sales of rubber and varying
in amount proportionately with variations in the price. It may
be noticed that the minimum price envisaged in the contract

1 Gide quotes an officiul report stating that the price paid was two fr. the
kilogram and adds that the market price in the neighbouring district was ten
to twelve fr. These figures are disputed by VI. Weber, the Director of the
C.F.$.0,, in a letter which he reproduces. Sece Appendix to Le Retour du
Tchad, In a debate in the Chambre, the Company’s price was given as
r200 fr, a ton as against a market price of 10,000 fr. -

? See a medical report quoted in Le Retour du Tchad, p. 24z. For the
bonus, see Voyage au Congo, p. 103.

? See Journal Officiel de 'A.E.F., 1929, p. 914.
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is eight francs. 1If the funds of the ““caisse de compensation”
show a surplus, this is to be handed over to the administration
to be utilized for the benefit of the Company’s native labour.
Restrictions are also imposed on the right of the Company to
deduct from wages the value of the food ration allowed to its
employees. In 1927 the Company appeared to be counting on
the renewal of its concession in 1936, though the present
state of the rubber market may have caused it to alter its
views.

An agreement similar to that made with the C.F.S.0. was
concluded in 1912 with the Société agricole forestidre et indus-
trielle pour I’Afrique, in which four of the original concession-
aires were merged. Those who insisted upon retaining their
rights until the original grants expired were to receive at that
date only land actually brought under cultivation. At various
times from 1918 onwards others of them agreed to an earlier ter-~
mination of their monopoly in exchange for freehold rights over
fixed areas, or to the restriction of their monopoly to specified
products (usually timber and rubber).? The remainder made
new agreements by which they were entitled to erect oil mills
at points selected by themselves within the limits of their old
concessions, and were guaranteed against the establishment of
other mills within a radius of thirty km. of each.

Smaller concessions continue to be accorded in large numbers
and, though the agreements now made contain more effective
guarantees of native rights than their predecessors, this does
not alter the inevitable effect of the constantly increasing
demand for labour. The grant of two timber concessions in
the Gabon in 1920 was followed a few months later by an
Order fixing, for the Colony of Gabon, the proportion of the
population which might be employed at one-third of the able-
bodied males, Despite this provision, the nummbers in employ-
ment had by 19z9 reached a point at which the Governor
could write that “if the withdrawal of men from certain districts
continued, there would be a risk of famine in the near future”.

1 Statement in /’Iﬂfarmatiun of November 29, 1924, quoted by Gide,
Le Retaur du Tchad, p
2 Girault, Colonzzatwn et Légzslatton Coloniale, vol 111, pp. 153 ff.
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From that date the numbers whose recruiting is authorized—-
which do not account of course for all the natives employed
—have been considerably reduced.* In 1930 the Governor
General, M. Antonetti, in his opening spcech to the Conseil
de Gouvernement, suggested the transformation of the Congo
“in a future nearer than is often supposed’ into a colony of
settlement. In the same speech he repudiated the idea of
recourse to compulsion in order to provide labour for private
purposes, only to add that compulsory labour on plantations
must be exempt from this condemnation since a plantation is
“a school where the well-fed labour can learn profitable forms
of cultivation at his employer’s expense”.? Since 1923 the
total number of natives who may be recruited throughout the
Congo, with the areas open to recruiting, have been prescribed
at the beginning of each year by the Lieutenant Governors of
the four colonies. The percentage estimated as available, and
the definition of the term “recruit”, vary in the different
Colonies.?

The other serious drain on the labour resources of the
Federation was caused by the construction of the Congo-
Ocean Railway, an enterprise whose history, as revealed in the
debate on an interpellation in the Chambre, seems almost too
fantastic to be credible. Yet the facts alleged were not denied
by the Minister for the Colonies. The object of this railway, -
which was completed in 1934, was to link up the port of
Pointe-Noire with Brazzaville on the Congo and free French
exports from dependence on the overcrowded Belgian line from
Kinshasa to Matadi. It runs through the mountainous and
unhealthy region of Mayumbe, where construction is partic-
ularly difficult and population particularly sparse. A contract
was made in 1921 for its construction with a company known
ag the Société des Batignolles, in which the Government under-
took to provide a permanent labour force of 8coa and to pay
an indemnity proportionate to the number by which those

1 Report on the Recruiting of Labour, International Labour Office, 1935,

p- 72].;‘ See Appendix to this chapter faor statistics of authorized recruiting
in ALEF, o

Y
2 Journal Officiel dz PA.E.F., pp. 972~3.
3 See Appendix for details,
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From that date the numbers whose recruiting is authorized—
which do not account of course for all the natives employed
~have been considerably reduced.® In 1930 the Governor
General, M. Antonetti, in his opening speech to the Conseil
de Gouvernement, suggested the transformation of the Congo
“in a future nearer than is often supposed’ into a colony of
settlement. In the same speech he repudiated the idea of
recourse to compulsion in order to provide labour for private
purposes, only to add that compulsory labour on plantations
must be exempt from this condemnation since a plantation is
“a school where the well-fed labour can learn profitable forms
of cultivation at his employer’s expense’”.? Since 1923 the
total number of natives who may be recruited throughout the
Congo, with the areas open to recruiting, have been prescribed
at the beginning of each year by the Lieutenant Governors of
the four colonies. The percentage estimated as available, and
the definition of the term “recruit’, vary in the different
Colonjes.?

The other serious drain on the labour resources of the
Federation was caused by the construction of the Congo-
Ocean Railway, an enterprise whose history, as revealed in the
debate on an interpellation in the Chambre, seems almost too
fantastic to be credible. Yet the facts alleged were not denied
by the Minister for the Colonies. 'T'he object of this railway,
which was completed in 1934, was to link up the port of
Pointe-Noire with Brazzaville on the Congo and free French
exports from dependence on the overcrowded Belgian line from
Kinshasa to Matadi. It runs through the mountainous and
unhealthy region of Mayumbe, where construction is partic-
ularly difficult and population particularly sparse. A contract
was made in 1921 for its construction with a company known
as the Société des Batignolles, in which the Government under-
took to provide a permanent labour force of 8oco and to pay
an indemnity proportionate to the number by which those

L Report on the Recruiting of Labour, International Labour Office, 1935,

p. Z:.E See Apperdix to this chapter for statistics of authorized recruiting
in A, N =

? Jot.ln.lal Officiel cie, ’A.E.F., pp. 972—3.
3 See Appendix for details.
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actually in employment fell short of this total.r It is asserted
that this indemnity has been up till now the only source of
revenue for the company. No stipulations of any kind were
made with regard to the use of machinery in the construction
work. Very little progress was, in fact, made till 1925, when
credits for the purpose were voted by the Chamber and an
accelerated programme was begun, with a view to the com-
pletion of the line in 19302 Work was begun at various points,
a method which necessitated the construction of a road parallel
with the railway. ILabour had to be recruited from the far
north of the territory, where climatic conditions were entirely
different. No provision whatever was made for the transport
of the labourers, who made the journey.on foot, sometimes
taking as much as a year on the way. The mortality among
them was appalling, reaching in one contingent the figure
of 94 per cent.

The difficulty of obtaining labour soon became extreme and
any pretence that volunteers could be expected to offer their
services was abandoned. The administration continued, how-
ever, to regard the needs of the railway as of paramount import-
ance, and instructions to subordinate officials, quoted in the
Chambre,® contain orders to conscript the necessary numbers
despite “les conséquences regrettables qui doivent fatalement
en resulter”. One of these consequences was a widespread
revolt in 1928 in the Ubangi-Chari region in the north, which
cannot really be explained away as the work of the subversive
“féticheurs’ who are such convenient scapegoats.

Successive discussions in the Chambre elicited statements
that the agreement with the Batignolles Company has been
revised so as to reduce the guaranteed contingent of labour
first in 1927 to 4000 and then in 1930 to 2000, while a series
of decrees were passed in 1928 and 1929 regulating conditions
on the journey and in labour camps, which have led to a

1 See Débats Parlementaires, Chambre, June 14, r9z9. ‘The number
estimated as necessary by the Governor-General of AE.F. in 1925 was
10,000~15,000. Journal Officiel de Ja République Frangaise, 1927, p. 8177.

® I’ Afrigue Frangaise, June 1925, p. 290 ; Mercier, Travail Obligatoire,

p. 53. ‘
3 Débats Parlementaires, Chatbre, November 23, 1927.
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decrease in the death-rate, and the company was given a bonus
in proportion to the quantity of machinery used.® In 1929
a contingent of Chinese coolies was introduced, who were
at first said to be more satisfactory than local labour,? but by
the following year it was admitted that they “had not given the
desired results™.

"This is an extreme case which has obtained a certain notoriety.
Tts real significance lies much less in those aspects of it which
aroused public sentiment by their enormity than in those
which are typical of the whole system. 'The drain on the
energies of the people for work which brings them no apparent
advantage, on their health in long migrations to unaccustomed
climates and new types of heavy physical effort in strange
conditions, leads everywhere to constant emigration to neigh-
bouring territories, to rapid depopulation and sporadic revolt.
Delavignette writes of the combined effect of plantations and
railway development on the Upper Volta: “Ce fameux réservoir
de la main-d’ceuvre—avec quelle hite s’est-on empressé de le
vider.” According to his estimates 93,000 men were removed
from their homes in this region during the ten years preceding
1932, while every year 8o,000 went to the Gold Coast to earn
better wages than they could obtain in French territory?
The mortality among labourers employed on the Central
Cameroons railway was commented upon by the Permanent
Mandates Commission, who secured an improvement in health
conditions.* This railway employed an average of 6ooo workers
during the period 1g922—27. It was then announced that a
petiod of rest was necessary, and that recruiting would be
discontinued till 1939.5 But by 1931 the continuation of the

1 Cf. Mercier, Le Travail Obligatoive dans les Colonies, pp- 53-7. It
was asserted in the Chambre (June 14, 1929) that these machines are simply
allowed to rust, .

2 Débats Parlementaires, Chambre, December 5, 1928. It was stated in
November 1930 that 75 per cent. of the labour employed on the railway
was voluntary. . Antonettiin Conseil de Gouvernement, J. O., 1930, p. 968 ;
1932, P, 10.

3 Une Nouwelle Colonie, loc. cit., p. 530. :

% This railway was built by compulsory labour imposed in accoidance
with a decree of 1924 as a penalty for *‘ I’insoumission aux réquisitions de
Vadministration pour travaux publics essentiels . Mercier, Le Travail
Obligatoire dans les Colonies, p. 43.

5 International Labour Office Report, The Recruiting of Labour, p. 70.
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railway was under discussion, the view being held that in the
meantime 2 new generation of labourers had grown up; how-
ever, financial considerations have made it impossible to begin
this new work yet. M. André Gide, whose book bears all
the appearance of a sober record of things seen, describes his
meeting in the Cameroons with natives who had fled from
their villages to avoid conscription for road work, and in the
Ubangi region seeing large arcas of mnative crops unharvested
owing to the absence of the men from their villages.2 R. Mercier,
one of the advocates of the compulsory system, states that the
public works carried out in A.Q.F.—railway construction, the
development of harbours and irrigation—require a growing
number of labourers who must be brought from great distances.?

Regulations on the Recruiting of Labour.—The compulsory
recruiting of labour, other than that authorized by the prestation
and Smotig systems, is regulated by legislation applicable to
all Colonies, which makes the highest authority in the Colony
responsible for the annual programme of public works and for
the allocation to different areas of their quotas of labour. The
decree of 1930, which constitutes the existing law, states that
recourse to compulsion is a temporary measure, but lays down
no time-limit.# It prohibits recourse to compulsion for the
benefit of private enterprise. The only condition laid down
as necessary to justify the recourse to compulsion is the absence
of voluntary labour, The imposition of compulsory cultivation
for educational purposes is expressly authorized; the method
by which it is carried out is still left to the individual initiative
of administrative officers.

The principles to be followed in the recruiting of labour
were laid down in a circular of general application issued in
1931, after discussions in the Chambre in connection with a
large loan which was raised in 1930 for colonial development.

1 Permanent Mandates Commission, Session 21, p. 135.

3 Le Retour du Tchad, p. 65 ; Voyage au Congo, p. 104.

8 Mercier, Le Travail Obligatoire dans les Colomies, p. 44.

4 The Geneva Convention of the same year provided for a further dis-
cussion five years from its entry into force with a view to the complete
abolition of compulsion. For a comparison of the terms of the Decree

with those of the Convention, see Indistrial and Labouy Information, October—
December 1930, p. 241,
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Their tenor is inspired in part by the conclusions of the Com-
mission on Labour in the Belgian Congo which reported in
1925 on the dangers of removing from their homes a large
proportion of the able-bodied males, though the proportion
which they estimate as available is much larger than that
recommended by the Belgian Commission.! The circular
instructs local authorities to refuse authorization for any new
works unless the programme includes “a plan (to be approved
by them) for the demographic protection of the communities
from which the workers were to be drawn”. This plan must
take into consideration the requirements of native food-crops
and native production for sale. The limitation of recruitiﬁg
to 5o per cent. of the males between 20 and 45 is held to
be in principle sufficient to achieve this end. In addition
regard is to be had to the labour requirements of local em-
ployers. Sleeping sickness areas are to be closed to recruiting.
In the selection of individuals the maintenance of family life
is to be sought by the exemption of fathers whose children
are dependent upon their work at home for subsistence.
Despite the success claimed for the ‘““natural” living conditions
of the Smotig system, these instructions recommend the
granting of fairly frequent leave to married workers rather than
measures to enable wives to accompany their husbands.?

As far as A.O.F. is concerned the most recent legislation on
recruiting suggests that the Smotig system has not been found
satisfactory there, since it provides a different basis for -the
systematic organization of the labour supply for public works.
An Order of February 18, 1933, lays down that the programme
for each year is to be submitted in advance to the Governor
General by the various Lieutenant Governors, with a state-
ment of the labour required, the amount of compulsory labour
available, and the estimated voluntary supply. On this basis
the Governor General fixes the quota of compulsory labour to
be- contributed for each colony.” The maximum period for
which a man can be requisitioned in a single year is six months,

1 See below, p. 233,
? Summary from Report on the Recruiling of Labour, International Labour
Office, 1933, p. 66
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including the time spent on the journey, and proof of having
completed six months’ employment exempts him for the next
five years. - This exemption does not appear to apply to time
spent in compulsory cultivation.

Native Administration.—The French administration, like all
others, has been driven by necessity to utilize the services of
subordinate native officials. "These officials are called chiefs;
but until quite recently there has been little attempt to sclect
for the position persons whose authority is traditionally recog-
nized, and none at all to develop the exercise of their authority
along traditional lines. A deliberate policy of suppressing
those native authorities who were powerful enough to con-
stitute a potential danger to French authority, combined with
a failure to recognize the existence of any authority in tribes
which were not highly centralized, and with the general in-
difference to the fate of the indigenous civilization, have made
any idea of Indirect Rule in the Nigerian sense inconceivable,
The tendency of the French administration to think in terms
of grand general schemes, applicable to a whole federation
of colonies simultaneously, militates equally against any recog-
nition of local differences of eulture.

While there were advocates of the recognition of native
authorities as long ago as 1gog, their views have so far pre-
vailed only to the extent that a traditional chief possessing
the qualifications regarded as essential would be appointed to
authority in preference to another candidate. Moreover, once
appointed, he would be as much liable as any other official
to be moved from place to place and even set in authority
over an alien people.! 'The qualifications desired are literacy,
ability in accounting, loyalty, assiduity in carrying out official
orders. ‘M. Angoulvant’s method of encouraging cocoa culti-
vation by rewarding those chiefs who organized it among
their subjects has been mentioned; more recently the Decree
of December 1931 regulating recruiting for the Congo-Ocean

1 A “ Schaol for the Sons of Chiefs * is not, as the British reader might
suppose, an institution for educating future chiefs to govern their own
people but a training ground for civil servants, who concentrate on the

study of French law. When their training is aver, they become clerks in
Government offices, and are appointed to chieftainships as vacancies occur.
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Railway expressly statcs that chiefs are to be rewarded for
their success in furnishing labour.!

It is obvious that the new orientation of native life which
European government produces calls for different qualities in
the native chief than were expected of him in the days of
inter-tribal warfare. It is obvious too that no administration
would or could maintain in office a chief who persistently
obstructed its policy, and that all colonial governments have
introduced into native life changes which were unwelcome at
the outset. This is true irrespective of the value to native
society of these changes. 'That in the case of some of the
measures introduced into French colonies this value may
appear doubtful, is irrelevant to the essential weakness of
their system of administration—that it makes no attempt to
make the novelties palatable by enlisting on their side the
persons whose authority carries weight among the natives
concerned. Itis true that to utilize traditional native authoritics
as the instruments of a policy which must be detrimental to
native society would be in the long run equally fatal to native
respect for such authority. Such measures as the large-scale
recruiting of labour can in any case only be achieved by force
and will be welcomed no more readily if it is the traditional
chief who carries out the coercion. But the appointment of
aliens or persons with no recognized claim to command as
* intermédiaires >’ — the customary French word — of the
European government can only arouse unnecessary resentment
and mistrust of the most salutary measures. Moreover, the
‘““ chiefs °* have no judicial powers, so that their function is
reduced to that of a mouthpiece for orders emanating from
outside; and they receive a rebate on taxes collected, which, in
some c¢ascs, constitutes their sole income.?

Such a case as has been made for the Tecognition of native
authorities has rested entirely on the argument that the orders
of the Government will be more readily obeyed if given through
the mouth of one with a right to command. The idea of a
native ruler exercising any kind of independent initiative seems

1 Industrial and Labour Information, April-June 1933, p. 22.
2 See Buell, op. cit., vol, I, p. 9o1.
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to be alien to the conception of most French colonial authorities.
An official circular of A.O.F. in 1917, advocating the reinstate-~
ment with due ceremony of traditional chiefs wheresoever they
could be discovered, continues: “They have no power of their
own of any kind. There are not two authorities, French and
native; there is only one” On the other hand, M. Carde,
Governor General of A O.F., in addressing the Conseil du
Gouvernement in 1929, said: “Les conseillers . . . prennent
méme Dinitiative de suggestions, parfois trés heureuses, que
Padministrateur retient avec le plus grand interét”. But even
this is a long way from any idea of local autonomy. In the same
speech, M.. Carde alluded to the mistakes which had often been
made through the substitution of educated natives for traditional
chiefs who were believed to be inefficient, but what he advo-
cates is to only select the most suitable person among *those
who can claim to rule with the consent of the population .2

M. Antonetti in his first speech as Governor General of
A EF. announced as part of his policy “the reconstruction of
traditional groups”.® More recently, M. Brévié, the present
governor of A.O.F., in a circular to administrators, has called
for more patience in finding out the native authority and
retaining him in power. He writes in terms which presuppose
the permanent residence of the native chief among his own
tribe, and deprecates the hasty deposition of a recognized
authority for offences agamst the Government, recommending
instead temporary suppression. But he stresses the need for
“rigorous supervision”, and regards the knowledge that his
every action is being followed by the Government as the main
motive for satisfactory conduct by the chief.?

Where this is the basic theory of the relation between native
and Luropean authority, one cannot expect to find native
councils developed as organs of local government. Such
councils have been part of the administrative structure of

1 Quoted in Buell, op. cit. Vol. I, p. 997,
2 Journal Officiel, A0, F., 1929, p. 1019,
3 1.0.de’'AE, F 1929, p. 8z0.
4 ¥[8 sentiment d'étre étlmtemcnt survexllés sera le. plus efficace
suuvegarde contre les mauvaises tentatives.” Circulaires sur la Politique et
I’Administration indigénes, Gorée, 1932.
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A.O.F. since 1919. Their functions, however, are strictly
parallel with those of the native chiefs. ‘The aim of their
establishment is stated to be the “formation of an ékte which
will later be able to co-operate more closely and in a more
personal manner in the economic and financial life of the
Colony”.r They are a means of bringing a slightly larger
number of people into personal touch with the French official
—of enabling a larger audience to hear his views from his
own lips. They are to consist of from eight to sixteen members,
chosen by the chiefs and notables of the district for a period
of three years, and to meet at least once annually under the
presidency of the administrator of the district. They must be
consulted in all matters relating to taxation, prestations and
programmes of local public works.? But given the general
attitude of the administration towards native authorities, it is
difficult to see how this consultation can be more than a
formality. There is no question of proposals emanating from
the native members of the council, of any power of local
legislation, still less the administration of a local budget.
Native society is always to be refashioned from without, not
from within; and the establishment of local councils does not
affect this principle. Similarly, the constitution, announced
in 1931, of a central native council for each colony, consisting
of delegates from the local councils with consultative powers,
is recommended not only as a means of ““éclairer notre action”
but because “l.4 encore, les Chefs des Colonies auront une
excellente occasion de former des chefs™.3

The circular in which M. Brévié elaborates this policy is
interesting as showing a real attempt to make of the native
administration an instrument for the representation of the
native point of view. He proposes to establish native councils
in each administrative area—*‘important villages, cantons, pro-
vinces’—consisting of a chief and a body of notables who will
“each bring to the superior organ the support of their know-
ledge, their advice and their authority when decisions have to

1 Statement by Minister for the Colonies, quoted in Buell, op. ¢it., vol. I,
P 999

2 Decree of June 16, 1919, J. O, p. 410
3 Brévié, address to "Conseil de Gouvmnemcnt J. O., 1931, p. 968.
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be taken or carried out”. 'The village council is to consist of
heads of families, the council of the canton of village. chiefs,
and so-on. But these councils are to have no executive
authority; they may merely present resolutions (avis ef vozux)
to the European administration. The experiment is an inter-
esting one, but it could hardly be described as a great step in
the direction either of local autonomy or of the re-establishment
of native authority. Nor can the establishment in 195 of
elected native Councils in Togoland be said to serve the latter
purpose, though reports to the Mandates Commission stress
the active part taken by their members in the discussion of
legislation.?

Education.—The system of education is characterized by a
sharp distinction between the provision meted out to the &lize
and that reserved for the masses—a distinction which will
commend itself to many educationists familiar with tropical
countries where the training given by the European school
equips the pupils only for professions in urban centres which
many of them have no hope of entering. The aim of the
system, however, is not so much to improve native life as to
inculcate an appreciation of “civilization” and the qualities
required of loyal French subjects. 'Thus a knowledge of
French is the first essential, “pour assurer la cohésion de
notre empire”’. M. Georges Hardy, the Director of the Ecole
Coloniale, in a very complete exposition of the French theory
of native education,? defines the aim of the higher schaols as
“amener [indigéne] a4 Vintellipence de notre wuvre”, and
writes of the instruction of future native officials: “I1 faut
qu’ils soient parfaitement au courant de nos intentions civilisa-
trices”. Of the rest he says, “Nos autres écoles ont pour
objet d’attacher les eléves au sol et de les accoutumer au travail
manuel ou de preparer les agents pour certains services
techniques’’, and again, ‘“‘Préparer 4 la France des sujets
loyaux et reconnaissants’. Lvery subject is presented in the
light of its relation to the aims of French policy. History is
taught so as to justify the French occupation of the territory.
Geography, while it serves to widen the mental horizon and

1 Cf, Report to P.MLC., 1924. 2 Une Conquéte Morale.
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thus destroy ignorance and superstition, is also of value because
the French policy of economic development will become more
acceptable when its geographical basis is understood. This
recognition of the necessity of relating the subjects taught to
the native environment is very valuable. More work has been
done in providing suitable textbooks, in which school subjects
are presented through the medium of familiar experiences, than
in most other African territories.

In its fundamental principle of directing village education
exclusively to subjects which will be of use in village life,
French policy has shown an admirable independence of thought,
but the practical application of the.theory is impaired by the
necessity of creating loyal citizens and of teaching the French
language to this end. M. Hardy argues that this is necessary
in view of the impossibility of establishing a lmgua franca;
and his point of view has its advantages for the teacher and
the official, who are exempt from the necessity of learning any
native language. French is taught by the direct method, and
.other subjects begin to be added when the pupil has a sufficient
vocabulary. WM. Brévié’s circulars, pointing out the time that
has to be wasted under this system before any information
of practical value is imparted, represent the first reaction
against it.

The underlying principle of the system is that the largest
possible number of people should be brought into contact with
the essential aims of French civilization, though only a minority
are expected to be sufficiently intelligent to assimilate much
learning. 'The instruction given to the minority comprises
simple French, the three R’s (arithmetic being made the basis
for the inculcation of thrift), hygiene and morality, ‘Il faut
réformer les meeurs”, says M. Hardy, “de fond en comble”.
The system established in 1926 in AE.F. contemplates only
a year’s schooling for those pupils who have no hope of being
able to proceed to higher education. In this year they are
taught spoken French, mental arithmetic and hygiene. Those
who are found worthy to proceed further spend two or three
years on. the three R’s, after which they are ready to go
on.to a ‘“regional school”, and thence to the Ecole Primaire
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Supérieure at Brazzaville, where they can be trained for
crafts or professions.t

In A.Q.F. the village schools give a course of three or four
years, but the general principles governing the curriculum are
the same. Where it is necessary to restrict the numbers from
lack of personnel, much emphasis is laid on the importance of
educating the children of chiefs, whose prestige will help to
advertise the advantages of civilization.? 'There should be
one regional school for each “cercle”; there are 115 such
divisions. In 1927 there were seventy-eight regional schools
and eight ““ écoles supérieures.”

The aim of the system can be summed up in the phrase of
M. Carde: “ Instruire la masse et dégager P'élite”’.? But here,
as in every other aspect of French policy, it is only the élite
who are really considered, and they are only considered from
the point of view of detaching them from their own culture
and incorporating them into another. That they will be in-
corporated and not find themselves barred from entry into
European society seems certain; but what effect can that have
upon the mass who will always remain the vast majority?
Their leaders are not allowed to lead them but removed to
another world, and the creation of that gulf between the
educated and uneducated native which other colonial adminis-
trations are now deploring and seeking to bridge remains to
French policy a desirable end. Certainly the education given
to the masses is hardly of a type to make them discontented
with their lot as agriculturists, but it is difficult to see how it
is likely to do much to improve that lot.

A different attitude towards native education began to be
apparent with the appointment of M. Brévié as Governor
General of A.O.F. In his address to the Conseil du Gouverne-
ment in 1931 he said: “Il s'agit de faire évoluer la société
indigéne dans son cadre . . . en se dégageant, sans bruit et
sans trouble, de ses seules traditions trop tyranniques”. The

1 Gamache, Renseignements Coloniaux, 1928, pp. 756 ff.; and O, Nilambé,
“ I’Enseignement en A.E.F.”, Revue d' Afrigue, November-December 1928,

pp. 32 ff. ] . R
2 Cf. Circulaire sur enseignement, J. O., 1929, p. 69.
% Quoted in Guy, Afrique Occidentale Frangaise, p. 109
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programme of village education which he outlined resembles
that indicated by Georges Hardy in Une Conguéte Morale,
but goes far beyond the meagre curriculum at present con-
sidered sufficient for the requirements of the mass, and aims
at a real evolution of native life. While remaining faithful to
the teaching of French, he urged the necessity of using the
native language to convey that elementary practical instruction
which is in his view important.*

In accordance with these principles the whole educational
system of the Federation is being reorganized. Vernacular
textbooks are being prepared for elementary village education.
A new orientation is being given also to the schools of the next
grade (“préparatoires’’) which previously had served simply
as feeders for the Regional Schools with their literary pro-

gramme,* They are now to concentrate on hygiene, agriculture,

1J. 0. de PA.O.F, 1931, p. 972. ‘*Attendrons-nous qu’ils connaissent
suffisarnment le Francgais pour leur divulguer gue Vanophile véhicule 1o
paludisme ?

2 H.Labouret, *‘ IL’Education des Masses en A.Q.F.”, Africa, January 1935.

Froures or NATIVES WHOSE RECRUITMENT Is AUTHORIZED IN THE
Four CoLowies oF A.E.F. vor THE YEARS 1924-1933

Moyen- Ubangi-
Year Gabun Congo Chari L Tchad
1924 8,000 32,871 4,333 9,575
1925 7,200 % 29,165 8,118 9,575
1926 | - 7,750 figures 8,318 9,575
not given
{ 8,300 away from home 3 22,450 5 per cent of | 5,100
927 2,800 for work in locality adult males
3 { 5,000 away from home 9,300 5 per cent of 5,100
102 . 200 for work in locality adult males
1929 | 4 4500 5,750 4,650 5,450
\ 3,300
1070 { 3,300 figures 15,200 4,952
93 33,000 not given :
031 | | %800 3,510 % 9,700 4,050°
3,300 ¢ o
1932 §i722 2,450 1500 4,95
00
1933 :ggg 2,530 5,150 5.0

TFar footnotes to Table see facing page.
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animal husbandry and crafts. The Regional Schools them-
selves are to include sections where the pupils can be taught
to introduce more efficient methods into the traditional occupa-
tions of the locality. The new system has been completed by
the opening of the first of what are to be a series of Normal
Schools giving a special training for village teachers and half
a dozen experimental farm schools in different types of country.

1 An official circular of the Ubangi-Chari, quoted in the I.1.O. Report
on the Recruiting of Labour (p. 115), recommends that the percentage should
be fixed, not by districts, but by villages, and the family circumstances of
individual natives taken into account.

2 In this colony applicants for permission to recruit labour are required
to give certain information, including the number of deaths and desertions
among natives in their employment during the preceding year, and a state-
ment whether they use mechanical means of tiansport, Agricultural enter-
prises are given preference, and in 1929 it was announced that applications
from new companies for labour for the collection of forest produce would
not be considered. Recruiting is prohibited from July 1 to October 1—the
native planting season—and all long-term contracts must provide for leave
of two months at this time.

3 A circular of the Lieutenant Governor of Gabon of February 2, 1927,
warns employers applying for permission to recruit labour that, in view of
the shortage, the grant of permission cannot be taken as a guarantee that
the labour will be forthcoming.

¢ From this date onwards the number is stated to be the number available
for private enterprise and to exclude those employed on public works.
Natives working near their homes are not considered as recruited and no
limit is put upon the numbers who may be employed. J. O.del'AETF.,
1930, p. 1056,

& Since 1931 the number recruited for work outside the Colony is limited
to five per cent. of the adult male population.
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CHAPTER V
BELGIAN POLICY

Tue immense area of Africa controlled by Belgium, bounded
on the north and west by the River Congo and extending south
to take in all its left-bank tributaries and east as far as Lake
Tanganyika and the Mountains of the Moon, is as rich in
natural resources as it is sparsely populated. Estimates of the
numbers of its .native inhabitants have steadily fallen as more
accurate data have become available, and it is now believed
that the total is certainly not more than 12,000,000 and
probably only 10,000,000. Of these over 3,000,000 are con-
centrated in the Mountains of Ruanda-Urundi, the territory over
which Belgium acquired a mandate at the close of the world war.

A Conflict of Motives.—The policy which is pursued by the
Belgian Government brings into relief perhaps more sharply
than in any other African colony the universal conflict between
those primarily interested in the economic development of the
tetritory and those who would, if not subordinate this process
to the welfare of the native population, at least temper it with
humanitarian considerations. ‘While her writers do not elaborate
such philosophies of colonization as are found in the works of
MM. Sarraut and Georges Hardy, there are certain aspects in
.- which Belgium is the only colonial power to have taken a strong
line in defence of native interests. She alone has squarely
faced the disparity between the demands of European enter-
prise and the resources of the native population, and has met
the situation by the strict regulation of European expansion.
Yet this measure does not imply any disapproval of European
enterprise as such, and the restrictions in question are regarded
as only temporary. Thus the Belgian Congo belongs to the
group of territories where policy is in the long run dominated
by the aim of assisting and encouraging European penetration.
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New concessions granted by the Belgian Government are
similar in type to the revised agreements concluded with the
earlier concessionaires. In the modern concession the grantee
acquires the right to choose, within a prescribed time-limit,
blocks of land up to a certain maximum to be developed by
him. Until the final choice is made other applicants for land
are excluded from the whole area within which the selection
may be made. The area of land which can be acquired at the
end of the period allowed for selection depends upon the develop-
ments which the concessionaire has carried out; he may be
obliged either to cultivate a given area, to erect transforming
machinery or to export a given quantity of produce, Rent is
paid for the land and the concessionaire’s rights over the land
finally allotted to him remain subject to the maintenance of
the stipulated level of production.?

The largest such concession is that held by the Huileries du
Congo Belge, a subsidiary of Lever Brothers (now merged in
Unilever) which was incorporated in Belgium in 1911, "This
Company is entitled to lease a maximum of 75,000 hectares,
divided between five circles each of a radius of about 6o kilo-
metres, the amount leased in each circle being dependent on
the erection of oil mills of a given capacity. The land is
selected by the Company, due regard being paid to native
rights, and the selection should, according to the original
contract, have been completed in 1926. In 1945 it will in
any case be entitled to freehold rights in an area of 150,000
hectares, not more than 40,000 of which will be in any one
circle; while if in the five years preceding 1945 it exports
20,000 tons of oil it will be entitled to ownership of the whole
750,000 hectares. It will still be obliged to export annually
1000 kilograms of oil for every 25 hectares owned. Every
ten years from 1951 onwards the Colony will have the right
to take back undeveloped land in blocks of not less than 100
hectares. 'The Company is also obliged to pay a mininoum
wage, and to maintain a school and a dispensary in each
circle. Agreements may be made by the Company with

1 See Heyse, ¢ Concessions de terres rurales du Congo Belge’’, Congo,
November 1920, p. 58.
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the natives for the regular delivery of specified quantities
of nuts.

Since the war concessions have been granted only over
much smaller areas and some even of these have had to he
reduced when the amount of land available was ascertained.
Concessionaires are explicitly told that the maximum area
offered is not guaranteed to be available, though whether this
or failure to fulfil the requisite conditions is the reason for the
reduction in the larger post-war concessions is not clear from
the available documents. The principal post-war concessions are
one of 75,000 hectares in five circles in the Kasai district granted
to the Compagnie du Kasai, which has not been modified;
10,000 hectares in the Kimpako region, granted in 1919 and
reduced in 1928 to roco hectares, the concessionaire having at
that time been able to find only 500 not claimed by natives;
and 40,000 hectares to the Compagnie Sucriére Cangolaise,
granted in 1926 and reduced in 1927 to 30,0001

The concessions policy in the mandated area attracted
some comment from the Permanent Mandates Commission,
which doubted the advisability of making extensive land
alienations in a densely populated area subject to periodic
famines. The concessions in question comprise an area of
12,000 hectares allotted for cotton and coffee-growing to the
Ruzizi Company and 7000 hectares to the Protanag, a company
which proposed to extract chemicals for tanning from wattle
forests, The reply given was that the Ruzizi concession is
situated in the one tropical part of the mandated area where
the natives of the highlands cannot live, while the Shangugu
region, where the other concession has been given, is said to
have been neglected by natives in their outward migrations
and therefore to be, presumably, unsuited for their occupation.?

It was announced in 1g3o that the Ruzizi Company had
obtained only 2368 hectares and the Protanag only 981. While
the Belgian representative put this point to the Mandates Com-

1 Sce Report of Senate Commission, cited. An analysis of the terms of
all the principal Congo Concessions with the modifications they have under-
gone has been made by T'. Heyse in a scries of articles which appearcd in .

Congo between November 1927 and January 1g30.
2 Permanent Mandates Commission, Session 14, pp. 137-8.
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mission as evidence of the carc with which native rights were
respected, some of its members, including the Belgian member,
M. Orts, inclined to the view that it would be better not to
offer areas so much larger than were eventually to be available.!

A modified concession policy was announced as regards the
mandated area in 1929. It is proposed to grant for a period
of thirty years areas of not more than 500 hectares from the
land reserved for future native expansion. The concessionaire
is to have a monopoly in whatever enterprise he undertakes
within a radius of 15 kilometres. Development conditions
include the importation of a certain quantity of high-grade stock
and the execution of *the entire programme of the Government
agricultural stations”. 'The relation between the company and
the natives appears to be that the company provides sced and
implements and gives technical advice to natives desirous of
growing a commercial crop, and buys up the harvest.?

One or two similar enterprises exist in the Congo proper,
such as the Plantations Congolaises, who plough the ground
and transport the harvest, the proceeds of which they share
with the native grower “in varying proportions’. Under this
system some forty natives have cultivated as much as one
hectare (2% acres) each of manioc. A project of the Compagnie
Cotonniére Congolaise announced at the Colonial Congress of
1926 was to allot tractors and ploughs to be used by those
natives who in each zone of their concessions appeared most
likely to profit by them.?

Concessions and Native Lands—The advantages of the con-
cession system from the point of view of the concessionaire
are that it gives him a long period in which to select the land
to be finally occupied, unhampered by the competition of
rival claimants, and that once it is selected bis title to it becomes
absolute, provided he continues to develop it. Attempts made
to substitute long-term leases have met with no response in

© Belgium.¢

1 Permanent IMandates Commission, Session 19, pp. 130-1.

2 See Annual Report to the League for 1929 and Permancnt Mandates
Commission, Session 19, p. 131

- % Dcuxieme Congrés Coloniai, Procecdings, p. 333-
& Cf. Report of the Colonial Council, quoted Congo, March 1927, p. 422,
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The advantage of the system from the point of view of
Government is its disadvantage from that of the native, that
it leaves to the concessionaire the principal responsibility for
ascertaining what land is actually vacant. No survey of native
lands has been made, and any attempt to set aside large con-
tinuous tracts as native reserves is inconsistent with the whole
theory of the concession system, unless the areas conceded are
to be so large that native reserves could be established within
the bounds of a single concession, 'This has in fact been done
in the Katanga concession and the Bus-Bloc.?

Elsewhere native villages form islands surrounded by con-
ceded lands. Lands which natives ““inhabit, cultivate or exploit
in any manner whatever’ in accordance with native custom,
are recognized by a decree of 1906 to be in native occupation.
A decree of 1918 2 regulating the grant of concessions requires
respect for such rights as hunting, fishing and collecting wild
fruits, which to some Congo tribes are most important. But
it appears that in practice concessions are often granted in areas
where natives exercise these rights, and though the grant is
said to be subject to their continuance, natives are in fact
excluded from conceded lands.

An area is generally excluded from the concession in the
neighbourhood of a native village in order to allow for shifting
cultivation, but the rights of certain native groups over wide
areas within which they moved their villages from time to time
are disregarded. Again, no native rights are recognized over
palm trees held to be wild, though in fact all such trees are
claimed by native owners, who put considerable labour into
clearing the land at their roots so that their growth may not
be choked.?

fIwing to the sparsity of population everywhere except in

1 Buell, op. cit., p. 525.

2 Quoted by T. Heyse in ‘* Concessions de terres rurales du Congo
Belge , Congo, November 1920, pp. 62~3. ‘ :

3 See Pere FHyac: Vanderyst in Congo, July 1926, pp. =218 ff.,, and
Mr. E. D). Mozel in 2 Memorandum presented to the West African Lands
Committee of 1917 (Draft Report, p. 160). "In this Memorandum Mr. Morel
describes the manifold domestic uses of the oil palm as food, drink, medicine,

disinfectant, ointment for wounds, ““ 4 rust remover and a substitute for

veast; as a source of tinder, fuel], thatching material, fibre for nets, mats,
_baskets and ropes, and finally of sponges .
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the mandated area, there are no complaints of overcrowding
such as are heard wherever native reserves have been created
in British territory. Nor has it been considered necessary to
move natives from their habitations in order that the areas
in European occupation should be continuous. The process
which appears to be taking place in the concession areas is
. rather a gradual encroachment of unalterable European
boundaries upon land which would have been the natural field
of expansion for native villages or land formerly open to those
groups who moved their habitation from time to time—with
a natural tendency for the better land to be included within
those boundaries. Natives arc allowed to sell land subject to
the approval of the Governor General; in theory this would
only be permitted where land formerly in native occupation
had been definitely abandoned.

A recommendation made in 1927 by the Colonial Council,
a body of experts whose opinion has to be sought on all proposed
legislation, that greater care should be taken in ascertaining
that land is really vacant before concessions are granted, does
not seem to have borne fruit in any serious measures. They
further suggested the possibility of such a delimitation of native
lands as has been made in other colonies, independently of
demands for concessions in any particular area. Such delimita-
tion should in their view be based on the principle of respect
for all native rights of whatever kind; the area reserved for
native use should be three times that in actual occupation, and
so long as the land then found to be free had not been applied
for by a prospective concessionaire it should not be closed to
natives. No action was taken on this proposal.!

Where the raw materials which the company transforms and
markets are supplied not by plantations but by wild fruit
gathered by the natives, difficulty inevitably arises from the
existence of ill-defined native enclaves within concession areas.
The produce of the company’s land belongs to the company;
that of their own they can sell where they please, and if some

1 Report to Chambre, quoted Congo, March 1927, pp. 420—4. One ex-
poncent of Belgian policy holds that the delimiration of reserves leads to
“the reproach of having taken land from the natives to give it to white
settlers . Leplag, ‘* Cultures Obligatoires ", quoted Congo, June 1934, p. 81,
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other trader offers them a better price they will take it to him,
They may even sell to him fruit which actually belongs to the
company. This at any rate is always suspected, and the method
which has been devised to prevent such frauds has consisted
in most places simply in giving the company a monopoly right
to buy fruit within the concession, native rights being safe-
guarded by the administration, which fixes the price.

The Tripartite Contract.—In the Huileries concession, how-
ever, a special regime known as the Tripartite Contract is in
force till 1936. While the company had by 1926 selected the
large blocks of land guaranteed it in each of the five circles,
the delimitation of native territory within those blocks had
still to be made. Under this arrangement an area not greater
than that reckoned to be State domain, and thus available for
alienation, was temporarily “ mise en indivision”—that is to say,
within it no boundaries were at first drawn between native and
company property. Land which was definitely selected by the
company was marked off and fenced as the selection was made,
and from that time became closed to natives. In the restof the
area the natives may move about as they please, and enough land
for their subsistence must in any case be reserved to them.
They are free to gather palm nuts for their own use on unfenced
lands, but have no right to sell the fruit except to the company,
which undertakes to pay the market price. On May 2, 1936,
native rights will be formally recognized over an area equal to
that calculated, at the time when the contracts were concluded,
as requisite for native needs, including future expansion.t

While this contract is alleged to improve the situation of
the native in that he is no longer under constant suspicion of
having stolen the fruit he offers for sale, it has been severely
criticized on a number of grounds. At the time when it was
made it was alleged that this further postponement of the time
when the company’s land would be finally marked off was
itself an unfair restriction on the freedom of the native; that
land which was in fact claimed by natives would be appropriated -
while temporarily abandoned, particularly in the case of natives

1 T. Heyse, “L’Application du contrat tripartite **, Congo, January 1926,
p-I. : .
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who established themselves more or less permanently on the
company’s land in order to be near centres of employment.!
It was anticipated also that the company would attain the
stipulated ecxport of oil, not by scientific cultivation of palms
but by renewing existing contracts for the delivery of fruit, a
policy which involves, not clearing relatively small areas for
plantations, but the appropriation of much wider tracts of land
where palms are found growing wild.?

The company’s buying monopoly does in fact prevent the
natives from obtaining the market price for the fruit, and
another critic, writing when the Tripartite Contract had been
in force two years,® maintains that the deliveries agreed for
can only be produced by the efforts of the whole population
including women and children, and the neglect of their normal
occupations, and would not be forthcoming without pressure
for the Government.* Direct pressure would seem to be more
popular with officials than that insistence on a fair price which
is theoretically their duty. This writer further asserts that
many natives actually abandon their houses to be out of reach
of the European centres with their perpetual demands for
labour, and of the communities of detribalized natives who
gather there, and that the company occupies this land without
waiting for the inquiry into native rights provided for in the
T'ripartite Contract.

European Enterprise and the Labour Supply.—In the long run
it has been the labour situation and no question of the avail-
ability of land as such that has led to the imposition of
restrictions on the granting of further concessions. From 1920
onwards there have been perpetnal complaints of labour
shortage, side by side with assertions that the population is
decreasing and that excessive recruiting and unsatisfactory
labour conditions are responsible for the decrease. Whether

* Jonnart, ¥ Contrat Tripartite **, Notre Colowie, April 21, 1925,

2 Ibid. 3 I.. Achten in Congo, 1928, pp. 602 f1,

+ The report of the 1929 Labour Commission of Inquiry states that
“ In these concessions almaost the entire adult male population is in European
employment ”’, while a report by one of the company’s employees, Dr.
Raingeaud, says: ‘ Everyone, man and woman, works for the company.

The man cuts the fruit while his wife picks them up, cleans them, tak)cs
them to the village, then to the company’s office, and dues no cultivation,”
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or not the apparent decrease in population can be explained
merely by the greater accuracy of modern statistics, it has
come to be generally admitted that the drain from the villages
towards centres of employment threatens to become such as
seriously to impair the continuance of normal native life.

The question was first publicly discussed at a meeting of
the Colonial Congress, a  permanent unofficial organization
which has the double function of stimulating popular interest
in colonial questions and holding serious discussions on
problems of especial importance. At this meeting a missionary,
Father Le Grand, opposed the whole development programme
which was then projected, and which actually began in 19ar,
mainly on the ground of the death-rate among labourers, but
also because the natives needed ““calm and repose”. “Every
day 7, he protested, “we impose more work on the natives ™
He stressed particularly the high death- and sickness-rates on
the journey to work and during the period of employment, and
the insufficient provision made for the food supply where large
numbers of natives were concentrated in industrial centres.
His proposal was that all concessionaires should be obliged
to spend a preliminary period of at least two years in planting
food-crops for the support of their labourers. The suggestion
seems to have been adopted in some form or other, for
M. Franck in the Chambre in March 1923 expressed as his
opinion that preparations of this kind should be made before
the construction of the Matadi-Leopoldville railway was begun.!

Official policy in labour matters has been definitely liberal, but
it has had to contend with the opposition of Europeans accus-
tomed to regard it as part of the Government’s duty to prov1de
them with labour. Up to 1926 governmental intervention in
- recruiting was taken for granted and is referred to quite openly.?

% Chambre, March 21, r923.

2 The 16,000 labourers employed by the Kilo-Moto gold mines in 1924
are stated to have been recruited by the administration in insubordinate
regions, Moulaert, Les Mines d’Or de Kilo-Moto, Société Belge d’E‘:panSlon

1925, pP. 254 The 1924 Annual Report for the "Eastern Province, in which
¢ mines are situated, states that at sight of the appxoach of an adminis-
trative official, since his visits ¢ very often have the aim of inducing the

gatx}xlres to enter into labour contracts »’, the natives are apt to take to the
us!
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In 1926 a circular was issued which aimed at defining more
clearly the type of assistance to be given by the administration
to commercial enterprises. Officials were instructed to dis-
sociate themselves from recruiting operations, and to see that
chiefs did not force their subjects to engage in European
employment. On the other hand, they were expected to take
every opportunity of advising natives to do so, and to use every
possible legal means: “ persevering persuasion, encouragements,
favours, and if these methods fail, marks of displeasure™.

This circular met with violent protests from commercial
interests, which interpreted it as a refusal to give them any
assistance. An explanatory letter to them from the Adminis-
trator-General of the Colony elaborates a mention made. in
the circular of a period of transition from the old to the new
regime into the statement that “Therc will be a period during
which administrative authorities may continue in more direct
intervention, at least in regions where such a policy is justified
by circumstances . In explanation of the position it was
stated in the Chambre that the Government wished to avoid
the premature application of the new instructions.!

Provided labour is forthcoming the standard of treatment
which it is legally entitled to receive is now at least as high as
in any other industrial arca in Africa,® and Tanganyika is the
only other territory where so much constructive thought has
been devoted by Government to such matters as the medical
examination of recruits, provision for the journey to and from
work, and so on. - A minimum standard of treatment while at
work, on a relatively generous scale, is required by law. Over
and above this some of the larger companies, such as the
Union Miniére, Forminiére and Huileries, who aim at developing
a stable labour supply permanently established at the centres
of employment, have substituted for the usual labour lines or
mining compounds villages of native type designed on hygienic

1 Chambre, July 8, 1026; Sénat, July 29, 1926. The Government
responsible for the circular fell three days after the receipt of the protest,
M. Carton, the Minister, who issued it, stated in the Chambre on March 23,
1930, that had he remained in office he would have maintained it.

For summary of legislation see Qrde-Browne, The African Labourer,
pp. 136 ff.,
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lines, where their employees are encouraged to settle per-
manently with their families. Each house has its plot of land
on which foodstufls can be grown; schools are provided for
the children and organized recreations for the adults.! The
Union Miniére carries its stabilization policy to the length of
contributing towards the bride-price of young men who are
willing to bring their wives with them, provided the girls pass a
medical examination—a stipulation which in Congo conditions
considerably limits the freedom of choice.

But all this does not answer the fundamental question of the
effect on native village life of the constant absence from the
village for as much as two years at a time of a large proportion
‘of the able-bodied younger men. A system like that of the
Union Miniére offers greater prospects of real benefit to the
individuals or families which become part of it than could be
found in any other mining area. But it contributes nothing
towards that evolution of native tribal life which is another
cardinal point of Belgian policy. If the reconstitution of native
groupings under their traditional authorities, which was set-
on foot in 1920, is to have anything more than a sentimental
value, the groups concerned must not be mere derelicts but
societies with their own corporate life. In the opposition of
principle, and conflict of interest, between these two con-
ceptions of the development of native life lies a problem which
may prove insoluble. So far, at any rate, the only attempt at
its solution has lain not in the positive search for complementary
policies which might link up the modern town with a modern
village, but in the negative attempt to control the movement
of population from village to town.

In this the Belgian Government has adopted a consistent’
line of policy and pursued it to its logical conclusion. It is
based on the findings of a Commission of Inquiry appointed
in 1924 under the presidency of M, Cayen, the general secretary

1 The report of an inquiry into the Kwango revolt carried out by
M. Jurgens at the request of the Government (quoted by M. Vandervelde in’ .
Chambre, June 14, 1932) asserts that, as regards the Huileries, these conditions
apply only to 4000 out of a total labour force of 20,000, including those who

contract for the delivery of fruit but are not paid a regular wage by :the
Company. :
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of the Forminiére, to decide what proportion of men could be
employed at a distance from their homes without injury to
native life, and estimate the available labour supply on that
basis. The criterion adopted for estimating the necessities of
native life is not clear from their report, though the main
preoccupation would scem to have been with the estimated
effect on population of the absence of the young men from the
villages. The proportion which it was considered could safely
be allowed to leave their homes for work at a distance, which
implies the conclusion of a contract usually for two years, was
5 per cent. of able-bodied males. Over and above these, another
5 per cent. was estimated to be available for employment
at not more than two days’ distance, and a further 15 per cent.
for work in the immediate ncighbourhood, such as the pro-
duction of foodstufls, which is compulsory in many districts, or
occasional wage-labour.® Father Le Grand criticized the report
severely on the ground that it fixed the percentagestoo high, and
that even the numbers estimated by the Commission as available
could not be obtained without recourse to forced labour.?
This report was approved by the Government, and has been
followed in the sense that some districts, where the number
of men absent at work has been found to be in excess of the
percentage fixed, have been temporarily closed to recruiting,
usually for a period of one or two years.? In others it appears
that the 25 per cent. has been consistently exceeded, more for the
execution of public works than for the requirements of private
enterprise,? while in calculating the number in employment only
those engaged by recruiting agents are taken into account.
However, the calculations which the existence of the legal
limit made necessary soon demonstrated the inadequacy of the

1 Published in Congo, May 1925, p. 21; and June 1925, p. 1. The
1931 Commission (see below, p. 235) held that no distinction could be drawn
between employment at two days’ journey from home and farther afield ;
in their view the period of absence was the relevant factor.

2 Article in L’Lssor Colonial et Maritime, quoted in Congu, July 1925,
PP 243

By Cf. Annual Reports for 1927 and 1928, quated in Clonge, January 192y,
pp. 88 ff.; January 1930, p. 55. 3 . .

4 Tetter from M. Orts to the Minister for the Colonies, quoted in
Industrial and Iabour Information, vol. XXXTV, 1930, p. 210; and by
M. Vandervelde in Chambre, July 2, 1930.
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labour supply for any considerable extension of European
enterprise, if not for the existing demands upon it, and proposals
were put forward to regulate the rate of expansion. The idea

-was in the air as early as 1924, when M. Orts, the Belgian
member of the Permanent Mandates Commission, suggested to
his colleagues that they might establish such regulation as a
principle of administration in mandated areas, and it is repre-
sented in the “list of questions” circulated by the Mandates
Commission in 1926 by the inquiry whether the mandatory
foresees the necessity, at some time in the future, of retarding
European development in the interests of the native population,
In 1926 the Colonial Congress adopted a report suggesting that
no further European concerns should be admitted to the Colony
and that the public works programme should be retarded. The
Annual Report for that year proposed that the grant of new
concessions should be made dependent on the availability of
labour,® and the Reports for the subsequent yeats indicate that
in certain areas further concessions have been refused, some-
times only temporarily, for this reason.

In 1928 M. Jaspar, then Prime Minister, stated that the
labour situation had deteriorated in the last two years, while
demands for concessions continued to be made. A permanent
Advisory Committee was then appointed, whose first task was
the delimitation of zones in which further European expansion
would be permitted, a measure already suggested by the
Commmission of 1925, and the result of their work was announced
to the Chambre in 19292 On their recommendation the
Government decided to grant no further mining concessions
and to close the greater part of the territory to concessions of
any kind, The area where further alienation would be per-.
nitted was stated to amount to no more than one-ninth of the
territory, while in a third of that only small grants of land for
agriculture or stock-raising would be made. Any new conces-
sions that may be granted must find the necessary labour locally.

The announcement of this policy has not, however, put an
end to complaints both that recruiting is excessive and that it is
carried out by force, while in March 1930 M. Jaspar was still

L Quoted in Congo, May 1928, p. 698. 2 Chambre, February 21, 1929.
234



BELGIAN POLICY

invoking the ““period of transition® that must elapse before the
dissociation of the administration from the recruiting of labour,
laid down by the Colonial Charter in 1908, could become a
fact.! A mission sent out by the Advisory Committee in 1931
pronounced against the giving of “direct assistance” by
administrative officials, but upheld the method of “indirect
assistance through the agency of the chiefs”. The payment
of a bonus to chiefs for the natives recruited in their territory
is a recognized practice. In a pamphlet published in 1928,
M. Orts wrote: “Recruiting in practice becomes the principal
function of the chief”.2 In 1931, however, a revolt which took
place in the Kwango district of the Kasai, in the Iluileries
concession, was attributed partly to excessive recruiting, and
the Minister for the Colonies then announced that ‘“members
of the territorial service had been forbidden to accompany the
recruiting agents of private employers on their rounds™.®  Yet
the proposed refusal of State aid to companics which do not
pay the market price for native products implies the continued
possibility of official assistance in some form.

Native Agriculiure—The development of agriculture in the
villages has not been neglected, though those responsible for it
complain that the constant drain of men to the labour centres
makes their task difficult. The method adopted, however,
does not seem to have given satisfactory results; but M. Leplae,
the Director of Agriculture, maintains that no other is prac-
ticable. It consists in making it obligatory on every man in
a given district to plant a certain area either with foodstuffs or
commercial crops. By this means it is hoped not only to raise
the native standard of living, but to accustom the semi-nomad
tribes to agriculture and induce them to settle permanently in
fixed villages; the compulsion to cultivate a new crop is said
to have an educational value in itself and also to develop the
habit of regular work.

1 Debate in the Chambre, March 25, 1930, and subsequent letter by
M. Orts to the Minister for the Colonies, summarized in Industrial and
Labour Information, vol. XXXIV, 1930, p. 208. o

2 Le Congo en 1928, quoted in I.L.Q. Report on the Recruiting of Labour,

P. 143,
3 Chambre, June 21, 1931.
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English readers will be surprised to learn that the system
is modelled upon that in force in Uganda. In the course of a
tour through Africa, M. Leplae came to the conclusion that
Uganda had achieved better results in the introduction of
cotton growing than any other territory, and found the reason
in the pressure put by the native chiefs on their subjects. Since,
however, the peoples with whom he had to deal were not
organized under powerful chiefs, he concluded that pressure
by Government would be equally effective. Certain emergency
measures had already been adopted in order to provide rations
for the native porters employed during the war, and in 1917
an amendment was made in the Native Authorities Ordinances
empowering native chiefs to order the cultivation of foodstuffs
or of export crops, the type and extent of crops to be grown
being determined by the local European authority. This order
has been utilized in various ways: in ensuring provision against
famine through the cultivation of manioc, in providing a local
source of foodstuffs for the labourers at the mines, and finally
in extending the cultivation of cotton and rice. It is now
legally enforced throughout the Colony: the area and crops
required to be cultivated and the degree of severity with which
the obligation is enforced vary from one district to the next.
Cotton cultivation has been developed mainly in the Congo-
Kasai and Eastern Provinces; rice is grown in the Eastern
and to a less extent the Equator Provinces: in the latter and -
in the neighbourhood of the Kilo-Moto gold mines in the '
Eastern Province, attention is mainly directed to the cultivation
of food-crops, The method of carrying out measures under the
decree is described by M. Leplae in various publications.! An
order is issued to chiefs and sub-chiefs explaining the programme
for their districts for the year. Seed is then distributed, and
agricultural demonstrators explain the method of cultivation
and inspect the crops from time to time. When the harvest
is ready the price is fixed by the Government, which supervises
the buying in the interest of the natives. In the case of cotton

1 L’ Agriculture au Congo Belge en 1930, quoted Congo, September 1931,

pr 248; “Histoire des Cultures Obligatoires”’, Congo, May 1933, D. 045;
" Comment le Congo Belge developpe ’Agriculture des indigénes ’, Socrété

- Belge, 1u25, pp. 477 if.
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ginning and marketing are carried out by the Compagnie
Cotonniére, which was founded in 1920 for the purpose.l If
the order to cultivate is not obeyed within a fortnight troops
are sent to the district, and the recalcitrant individual may
be fined 200 francs or imprisoned for seven days. It is
admitted that this cultivation may occupy a greater proportion
of the native’s time than the law requires him to give to
public works, but this departure is thought to be justified in
view of the resultant benefits to him.?

M. Leplae, in his latest publication, indicates that cotton is
at last beginning to be part of the normal native economy.?
The use of pressure in the initial stage of the introduction of a
new crop could be paralleled from any colony: the question
that is peculiar to the Congo is why the compulsion has had to
be maintained for so long. To a certain extent it is probably
true to say that it is only really applied when a new crop is
introduced to a district for the first time: yet M. Leplae
estimated as late as 1930 4 that it took twenty to thirty years to
accustom the native to a new form of production.

These statements are in such glaring contradiction with the
experience of other African colonies that one can only suspect
that the advantages to the native of the new types of cultivation
are not all that is claimed; for the necessity of compulsion

" implies the absence of any other form of inducement.® Yet
the inducement of a good price has proved sufficient everywhere
else in Africa. Despite the Government supervision of buying,
critics within Belgium assert that in the Congo this inducement
does not in fact exist. M. Louwers in 1924 wrote:

“The native should not be obliged to give up almost his
entire time [to commercial cultivation] for a famine wage.
Cotton cultivation produces serious abuses in this respect.

1'See Heyse, * Cessions et Concessions Foncigres au Congo”, Congo,
QOctober 1929, pp. 359 .

t ¢« Probleme de la main d’ceuvre du Congo Belge
Qvientale, pp. 44—5.

3 Histoire des Cultures Obligatoires, loc. cit., p. 712.

1 L’ Agriculture au Congo Belge, quoted Congo, September 1931, P. 248,

5. M, Leplae writes significantly : * As soon as the native kr}ows that he
_cannot evade this obligation and will be punished, the sanctions become
unnecessary.”

»

. 1931, DProvince
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Frequently the natives are practically forced to undertake it,
but the price paid them is insignificant.” *

M. Wauters, speaking in the Chambre at about the same
time, stated that while the price had fallen from 5z centimes
the kilogram to 25, which was barely sufficient to cover the
cost of transport, and other crops were much more profitable,
natives were still obliged to grow cotton in districts where it
had once been introduced, and that the time given to it was
taken from the cultivation of the foodstuffs necessary for the
support of the village. In some cases the cotton plantations
had to be made at a distance from the villages, where the soil
was suitable, thus still further interfering with normal native
cultivation.?

While M. Franck declared that no compulsion was used in
the regions which he knew personally, the agricultural authorities
make no attempt to conceal that to them it is an integral part
of the system. Father Schebesta writes of the tribes of the
Uele River in the north, that they have been compelled to grow
cotton when their own crops, bananas and ground-nuts, were
much more profitable? Calculations of the time taken in
cultivating the prescribed areas and in carrying the crop to the
buying centres lead to the conclusion that the price offered is
in most cases not such as to make the cultivation remunerative.

In the case of the tribes which do not normally practise
agriculture, the readjustment of their whole social system
which this compulsory cultivation implies is sufficient in itself
to explain whatever recalcitrance there may be. With the
others it seems that the agricultural department has attempted
a short cut that has left them farther from their objective than
those administrations who have preferred to rely on the indirect
pressure of economic forces. The whole defence of the system
rests on false premises. 'I'lie idea that the native’s indifference
to his own welfare is so great that it can only be overcome by
forcible action involves,. not only an ‘arbitrary definition of
welfare, but a complete disregard of the numerous instances

L * TLa Question sociale au Congo ¥, Conge, September 1924, p. 480.
# Chambre, June 6, 1024.

3+ Blanes et Noirs au Congo Belge >, Congo, March 1934, p. 332-
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where Africans have voluntarily adopted European standards.
The claim that the system is educational has slightly more
justification* To compel a native to grow a new crop for
one or two seasons may educate him in the sense that at the
end of that time he will have acquired a certain amount of new
agricultural knowledge; but this knowledge will not be increased
by continuing the compulsion indefinitely.

As for the “development of the habit of regular work”, the
phrase is either a misleading analogy or proof of a complete
failure to understand what habits are on the one hand, and, on
the other, what kind of stimuli do operate to induce people to
carry out those largely disagreeable activities that are comprised
for any individual within the meaning of the word *“work”,
Work is not a habit with anyone, however civilized; and the
easy assumption that a new type of work, involving a complete
reorganization of the existing economic scheme, could be
incorporated into the life of any social group simply by deter-
mined regimentation, represents an approach to the problem
of colonial administration which must be futile.

This is a striking example of a scheme which has failed
through ignorance of the essential data of the problem—in this
case the nature of the economic organization and standards
of value with which the administration had to deal. Its failure
may be said to be admitted; for compulsion as a permanent
basis for economic development in the villages was condemned
by the Commission of Inquiry sent out by the Labour Advisory
Commission in 1931, though their report countenances the
resort to compulsion for an educational period of two to three
years and a further period of the same duration “to develop
the habit of growing the new crop”.? Yet it remains legally
part of the Congo system, though it is alleged to be still used

1 Though M. Vandervelde stated in the Chambre (Annales Parlementaires,
June 14, 1932) that < its so-called educational aspect is absolutely secondary *,

2 Communication of the Commission of Inquiry to the International
Labour Office, Industrial and Labour Information, vol, XXXIX, 1931, p. 2371
“The growing of compulsory commercial crops often fails to lead to
any development because the persons engaged in it do not find a sufficient
return for their labour, while the cultivation of food-crops is rarely of an
educational character and is commonly called for in order to provide the
administrative services, and sometimes even private undertakings, with food
at rates below the local market prices,”
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partly as a means of supplying concessionaire companies with
commercial products at cheap rates, and continues to be
defended as a means of leading the native “from unproductive
indolence to energetic freedom™.* It reached its reductio in-
absurdum in 1932 when, owing to the slump in the price of
cotton, the Government had to buy up the native crop at an
estimated cost of 30,000,000 francs,? and was then suspended
in some districts.

The Status of Tribal Authorities—In the sphere of native
administration the plans first outlined by M. Franck?® for the
reconstruction of native society on the basis of traditional
groupings, as a starting point for further development, remain
the theoretical objective of policy. In so far as these plans
have achieved a rearrangement of administrative areas so as to
coincide with tribal divisions, and the restoration of authority
to those traditionally entitled to wield it, they represent a great
improvement on the previous system. But the further pursuance
of his policy is hampered both by circumstances inberently
inimical to it—the isolation, in the large concessions, of small
native areas surrounded by districts subject to a different .
regime, and the constant migration of natives even from the
remotest districts to live for long periods under this regime—
and by the existence side by side with it of the contradictory
aim of assisting the “ emancipation” of progressive natives from
tribal custom.

In other words, the attempt to follow the principles of
Indirect Rule is meeting with the obstacles that have confronted
it wherever it is Introduced into 'a colonial system whose =
existence postulates the detachment of large numbers of the -
population from their traditional surroundings, and their
abandonment of their normal way of life, in the interests of
European  economic institutions. It has to face the added
difficulty of a widespread prejudice against some of the most

1 M. Vandervelde in Chambre, June 14, 1932, and reply of M. Tschoffen,
Minister for the Colonies, who asserted that thc maintenance of the systém
was necessary and its merlts proved, among them being * de préscrver la
. pu;)ulatwn noire du salariat

Industyrial and Labour Informatwn, vol, XIIT, 193z, p. 2

3
3 See his own contribution to the volume of Emdes de Colomisation Compar&e .
edited by himself.
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important characteristics of native society., Repeatedly in the
writings of individual missionaries, in the resolutions of their
congress and in the proceedings of the Commission for the
Protection of Natives, which was created in 1908 as an official
advisory body on native affairs, one finds even such apparently
harmless institutions as matrilineal succession and any system
of land tenure other than individual freehold described as
obstacles to progress which must be got rid of before there is
any hope of the economic advancement of the native. Van der
Kerken, in his Socidtés Bantoues du Congo Belge, is the only
writer who is able to envisage any other line of development than
the destruction, more or less pradual according to taste, of these
native institutions, as a preliminary to the construction of some-
thing more in conformity with the requirements of civilization.

The result is that in the Belgian Congo Tundirect Rule is in
effect not so much a means of developing native society to a
point where it can support the demands upon it of contact
with the modern world without breaking that continuity upon
which social stability depends, as a device for dealing with
those sections of it which have not advanced to higher things,
So long as it is regarded as right and proper that a man who
has been a year or two in European employment should resent
the burden of his customary obligations, it is obviously im-
possible to see in Indirect Rule the key to the native society
of the future. Existing side by side with a special *‘extra~
customary’ regime for such natives, the system of native
administration in the villages resembles rather an expedient
the need for which is expected to be only temporary.

It may be indeed that these parallel systems, diverse as is
their origin, represent in practice the most realistic solution
of the problem of industrialization. In some British territories
a form of administrative organization called Indirect Rule has
been recently introduced in optimistic disregard of the fact
that no mere alteration in the powers conferred on native
authorities can prevent native institutions from destruction so
long as it is the intention of the colonial Power to make of the
native population a reservoir of labour for European employers,
In so far as Belgium is attempting to divide her native subjects
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permanently into two groups, one of which shall live per-
manently near the mines and other industrial centres and be
expected to adopt Tluropean ways of life, while the other
remains in the village under its traditional authorities who
administer the traditional law, she may be able to build up two
distinct types of native society. But to do so will necessitate
a close attention to the real needs of both groups different
from the somewhat rough and ready methods in use at present.!
M. Franck himself has admitted the futility of regarding the re-
cognition of chiefs as sufficient in itself to ensure a satisfactory
development; 2 but neither he nor anyone else has worked out
a constructive policy on the lines which he advocated.

In the direction of reconstructing native tribal groups under
their traditional heads, however, a good deal of work has been
done, Theoretically the customary authority of the chief was
recognized by a decree of 1910, but in practice no effort had
been made to restore that authority in the many cases where it
had been set aside. The process was set on foot, by M. Franck’s
instructions, in 1926, and the necessary inquiries and rearrange-
ments of administrative boundaries have been going on ever
since. 'T'he reconstruction involved the reunion of tribes who
had been deliberately split up as a punishment for rebellion
and a safeguard against further trouble, and the reinstatement
of hereditary chiefs whose places had been filled by arbitrarily
chosen native agents. The judicial authority of the hereditary
chiefs has been recognized, and officials instructed to uphold
their decisions in place of the policy of non-intervention which
had been followed since 1910. The establishment of native
treasuries was regarded as an aim to be realized in the future.
For a long time the Eastern Province was the only region where
it was attained, but by 1931 they were stated to be functioning
throughout the Equator Province.?

1 See the remarks on this question of BE. A. G. Robinson in Modern
Industry and the African, ed. Davis. The stabilization of the industrial
population advocated there is suggested by the experience of the Belgian
Congo, but the measures recommended to make it successful, from the
point of view particularly of the interests of the village native, have as yet
no other counterpart in the Congo than the compulsory cultivation system.

i Etudes de Colonization Comparée, vol. I, p. 109,
Annual Report, 1931, quoted Congo, April 1033, pp. 55 and 6o,
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Up till 1933 these treasuries received no share of the taxes
collected for the European Government, their main revenues
consisting in court fees and fines, with a “voluntary con-
tribution”’ collected from the natives along with the Government
tax. 'They received in addition the proceeds of trading sites,
a bonus paid by the cotton companies on cotton having more
than 33 per cent. of fibre, bonuses paid to chiefs for assistance
in recruiting or the provision of food supplies, and the prolits
of *“co-operative dairies’’ among the pastoral tribes. The law
as amended in 1933 provides for subsidies from the Colonial
budget, but still for no regular contribution. It is held that
the function of native authorities is not to take over responsi-
bility for social services already provided but to extend the
range of such services, and that this extension must be financed
from other sources than a central budget whose revenues are
already earmarked.

While in some parts of the Congo there are native political
" units quite large enough to form indepcndent administrative
divisions, elsewhere the authority recognized by natives extends
only over a village or other group, considered too small to stand
alone for administrative purposes, and the problem of amalga-
mating such small units has presented itself here as clsewhere.
While M. Franck did not discountenance the suppression of
small units by simply neglecting to recognize a successor on the
death of a chief, he was alive to the difficulties which such a
step might create, and since his policy was adopted this does
not seem to have been done in the Belgian Congo as it has in
the French Colonies. The procedure which he recommends
is that the local official should summon to meet him at regular
intervals all the chiefs of the same tribe within his distriet.?
The scene of the meeting should be the residence of the chief
whom the administrationn has selected, whether for his intel-
ligence, his local influence, or because his traditional authority
may have been wider in the past, to be set over the whole area.
The council so constituted is intended to be primarily a judicial

* M. Franck envisaged from three to five such councils in each of
the smaller European administrative units, See Ftudes de Colonization
Comparée, vol. 1, p. 95.
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court, which will decide appeals from the decisions of its
members or of other subordinate native authorities and disputes
between the subjects of different chiefs. It may also discuss
matters of common interest, such as the obligations to be
imposed on natives within the area, and the execution of public
works such as local roads, schools, dispensaries or markets.
"The chief who has been selected as the eventual head of this
group is to be treated in a way that marks him out as ““the natural
intermediary of the European authority’’—by giving especial
weight to his opinion in discussions, making him responsible for
the supervision of public works decided by the council, inviting
him to take the chair in the absence of the European official,
and so on. Eventually, when his predominance is accepted by
his fellows, he is to be officially appointed chief of his district,
and his residence to become a sort of local capital where such
institutions as the school and hospital will be established.
Here, as in the French system, the chief is primarily the
mouthpicce of the European Government. To his possible
value as a medium of communication in the opposite direction
little thought seems to have been given, and the criticism made
of the 1910 decree which first recognized the customary
authority of chiefs remains applicable: “While we proclaimed

that native custom must be the basis of the chief’s authority, .

we determined their duties with regard simply to administrative
convenience.” 1 In a system where administrative convenience
so frequently involves the exercise of constraint—in the recruit~
ing of labour, in the compulsory cultivation system, in con-
scription for the native militia, or Force Publique—and where
the independent initiative of the chiefs is limited, in the absence
of financial powers, to giving judicial decisions, they inevitably
become primarily the agents of the alien power. In effect they
are no more than the lowest grade of the civil service. Their
remuneration is calculated in proportion to the number of tax-
payers under them, and there are three scales according as
the chief is classed by the administrator “mediocre”, “good™,
or “very good”.? Moreover it is asserted that even now the

-1 Col. Bertrand in Proceedings of Congrés Colonial, 1920.
"2 “Receuil du Service Territorial *’, quoted in Buell, 0p. ¢it., vol, II, p. 485.
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hasty recognition, without preliminary inquiry, as chiefs of
individuals who had no right to the position, has given rise to
as much abuse as the previous deliberate appointment of
outsiders.! As late as 1932 the Government was invited by
M. Vandervelde, in his interpellation on the Kwango revolt, to
forbid the employment of ‘“medal chiefs’ as recruiting agents.?

It is only fair to say that the present situation represents a
development very different from that indicated in the writings
of M. Franck, Indirect Rule as conceived by him had in it
the germs of the development of a native society under its own
rulers, whose authority should be sanctioned by the maintenance
of their traditional relationship with their subjects. Once the
chief is transformed, by one and the same process, into a despot
and a puppet, the TElﬂtIOﬂShlp becomes so distorted that it is
doubtful whether there remains any advantage in casting the
traditional chief for the part. It is through this failure to see
that political authority rests not merely on the supernatural
sanction attached to a certain heredity but on an entire scheme
of mutual relationships, that many colonial governments have
pursued the shadow of Indirect Rule rather than the substance,

The Europeanized Native—It has been pointed out that no
serious efforts have been made in the Congo to preserve and
develop village life, whether by securing, through respect for
native rights to land, the necessary basis for its, continued
existence, by regulating land alienation in such a way as to
leave compact blocks of reasonable size for native occupation,
or by guiding native progress in technical skill and knowledge
into channels which could serve to raise the material level of
their own culture. The education given by the Catholic
missions has the merit that it concentrates rather on craftsman-
ship than on literary subjects, but the craftsmanship is all of a
type for which there is a demand in European centres. 'This
orientation is not dictated merely by subservience to European
interests; it represents in another form the view held in the
French Colonies, that the advancement of the native consists
in his detachment from his tribal surroundings.

1 Cf. Schehesta, loc. ¢it. p. 337.
2 M. Vandervelde in Chambrc, June 14, 1932.
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This point of view has found its expression in the system
of Zmmatriculation, a process analogous to the French pro-
vision for the acquisition of citizenship, but very much
easier. [Immatriculation is acquired ipso facto by conscripted
members of the Force Publique, and is open to anyone whao
has served voluntarily for two years in this force, to natives who
have been engaged in European employment for two years or
who are under instruction at a mission school, provided they
arc resident at the European centre in question. These natives
are automatically registered—or this is the theory—as lcenciés.
They are then expected to adopt a European family life, involving
monogamy and patrilineal succession, with all that this implies
in the relation of the father to his children. ““Ils se soumettent
3 la discipline, % la mentalité, au régime européen.” *

The further benefits of registration appear to be doubtful.
In certain areas, such as Stanleyville, registered natives are
entitled to own land.? Their position if they return to their
homes is ambiguous. When the status of native chiefs was
discussed in 1910, controversy already arose as to whether
they should there be subject to their tribal chiefs; one view
being that this would defeat the whole object of their eman-
cipation, the other that the maintenance of authority in the
village would be impossible if certain inhabitants were to be
exempt 8 from the duty of obedience to its recognized head.
A solution has been looked for in their permanent establishment
at European centres.t It has been mentioned that it is the aim
of the Union Miniére and the Huileries to have a permanent
labour force resident in the immediate neighbourhood of their
work. But most of the other employers depend on migratory
labour, and there must in any case always be a certain amount
of coming and going with industrial fluctuations. The numbers
employed by the Union Miniére fell from 18,000 in 1929 to
8oo0 in 1931.5

1 Decree of May 18, 1900, quoted by L. Lotar in *‘ Immatriculation »,
Congo, April 1923, p. 455.

2 Verlaine, Notre Colonie, vol. 11, p. 240.

3 Lotar, loc. cit., p. 462.

4 Annual Report, 1922, quoted Congo, 1924, p. 737. ’

5 Annual Reports, quoted Congo, February 1930, p. 297; September
1932, p. 229. . o
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Thus there arises the problem of the return to their homes
of groups of men expressly exempted by the Government
from the duties incumbent upon their fellows. They have
usually established themselves in independent villages not far
from their original homes; and similar villages have sometimes
been established by the missions, in the hope that their converts
will be able there to lead Christian lives, unimpeded by the
prejudices of heathen authority or by obligations inconsistent
with their new religion, and at the same time set a good example
to their neighbours. Individual ownership of property on
Furopean lines is regarded as one of the basic principles of these
villages. Except where the supervision of the missions is close
and constant, the Christian villages soon come to be regarded
primarily as places of escape from irksome duties; while the
villages of returned labourers or soldiers are not subject to any
real supervision.! The difficultics that must be created for
the maintenance of native authority where these rival com-
munities are established at the very doors of the native village
are obvious, and the legisiation eventually adopted to deal
with them is the outcome of some ten years of deliberation.

In 1922, M. Lippens, then Governor General, issued a
circular calling attention to the abuse of the missions’ authority
by native catechists who removed would-be converts from their
villages in defiance of the local chiefs, and, it was alleged,
abducted women for their own purposes on the pretext of
combating polygamy. He pointed out that they were acting
without legal authority, and certain zealons officials proceeded
to burn down Christian centres in the Eastern Province.? At
the same time the Colonial Congress was advocating reasures
to compel natives who returned to their villages to submit to
native law, thus offering them the alternatives of abandoning
their homes altogether or conforming with customary obliga-
tions.® A compromise proposal was made by one writer that
the chief should exercise a “different kind of authority” over
the “registered” natives.* The missionaries’ defence of the

1 Verlaine, op. cit., pp- 28 ff. 2 Chambre, March 16, 1923.
3 Rapport du Bureau Permanent du Congrds Colonial.
4 De San in Congo, April 1923, p. 555-
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Christian villages defeated any attempt to suppress such groups
altogether, and policy was directed towards that recognition
of their existence, and constitutional regulation, which the
missions had been demanding since 191g.?

A draft law was stated to be under consideration as early as
1923, but though the Annual Report of 1927 (p. 51) describes
the need for legislation as urgent, it only came into force in
November 1931.2 This provides for the establishment, at the
discretion of local officials, of “extra-customary centres” to
be divided into quarters corresponding as far as possible with
the tribal origin of the inhabitants. Though proposals were
made that these centres should be definitely subjected to
European law in matters concerning land tenure and succession,?
the decree makes no such provision, and relations between
their inhabitants remain subject to native custom, an. arrange-
ment which might be expected to give more satisfactory
results provided the groups concerned are sufficiently homo-
geneous.

Authority is to be in the hands of a chief appointed for a
period of two years by the administrator, taking the wishes of
the people into account. The chief is liable to deposition for
neglect of his duties. He has an assistant chief and a council
of five to twelve members, including the members of the local
native tribunal. The chief is responsible for the maintenance
of order, for making known decisions of the European Govern-
ment, for submitting to them the representations of the natives,
for the admission of new members to the village~—which he is
entitled to refuse—and for the grant of passes to natives wishing
to leave the centre: these cannot be refused to anyone going out
to work. The council draws up its own budget, subject to the
supervision of the administrator, and can impose taxation for
local purposes. General responsibility for the good government
of all the centres in an administrative district is in the hands
of a Committee of three official and three non-official Europeans

1 Resolution of the Commission for the Protection of Natives, quoted by
Le Grand, “ De la 18galité des villages chrétiens >, Congo, Tune 1923, p. 7-

2 Text in Congo, July 1932, pp. 686 fI.

3 * Evolution Juridique de la-Saciété Indigéne », Conga, December 1932,
pp. 650-1. .
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with the senior administrative official as chairman; this Com-
mittee is to make periodic inspections.

The centres are being cstablished for purposes of supervision
near administrative headquarters —a policy criticized by
M. Marzorati, a former Governor of the Eastern Province, who
would have preferred to see them placed near important lines of
communication where they could profitably grow export crops.t

The decree itself does not indicate what is expected to be
the basis of economic life in these centres. The provision
regarding passes makes it clear that some of their members
will be expected to earn their living as wage-labourers, and
since they are ex hypothesi men who have engaged in this
work and become unwilling to return to tribal life, there is
no bardship in this assumption.,

The centres are to be established within reasonable distance
of industrial neighbourhoods with a view to obviating the
disadvantages of the long journey to and from work. To a
certain degree they represent an extension of the policy pur sued
by the Union Miniére of establishing labour villages in the
immediate vicinity of the mines, and the date of the decree may
indicate that they have been devised as a means of providing
for the large numbers of natives accustomed to wage-earning
who have been thrown out of employment by the slump. If
these colonies are given constructive guidance in the utilization
of such education and technical skill as their members may
have learnt at the mines, and if they are enabled to become
economically self-supporting, their creation may prove the
best solution yet devised for the problem which industrial
Africa is now everywhere having to face—but when a new
demand for labour arises they may not prove such rich sources
as might have been expected. If the “extra-customary centres’
are simply left to work out their own salvation in complete
dependence upon the European demand for labour, they will
be merely one more way of dealing with a difficulty by putting
it out of sight. The experiment is still too new for estimates
of its effects to be profitably made.

_ 1 Article in Rewvue de Z’Instttut de Sociologie, quoted Congo, December
| 1931, pp. 710-II.
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CHAPTER VI
OUTLINE OF PORTUGUESE POLICY

DEspITE the extreme scarcity of documentation on the subject
it seems impossible to leave out of account altogether, in a
study of this kind, a Power which controls so large an area of
African territory as Portugal. [ propose therefore to give a
summary of legislation relevant to native policy, with the
reminder that legislative texts without any evidence as to
administrative practice can only present a very incomplete
picture.

The principal African possessions of Portugal are Angola,
with an area of 487,788 square miles, a considerable portion
of which is above the 4ooo feet level, a native population of
some 3,000,000 and a European of 40,000, and Mozambique,
whose area is 299,973 square miles, native population 4,000,000,
European 35,000. In the latter colony two chartered com-
panies, the Mozambique and Niassa Companies, exercise over
the areas covered by their charters administrative powers,
including the right to tax the native population and to 1mpose
labour obligations upon it; but the Colonial Charter which is
part of the new Portuguese Constitution of 1933 provides for
the transfer of these powers to the State as soon as this can
be effected by agreement with the Companies. Each of these
Colonies has a Legislative Council with five elected unofficial
members.!

Portugal also controls the cocoa islands of San Thome and
* Principe, and Portuguese Guinea, with an area of 13,944 square
miles and a population of 365,000.

The Dignity of Labour.—The general aim of Portuguese
native policy appears to be a Europeanization even more
thorough-~going, if possible, than that attempted by the French

1 Colonial Charter, 1933, Section 53.
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in their colonies. The Colonial Charter lays down specifically
that it is the duty of all Europeans in touch with the native
population to foster their attachment to “the Portuguese
motherland” and the spread of the Portuguesc language.
The inculcation of the dignity of labour is regarded, here as
elsewhere, as one of the most important elements in the
civilizing process. Portuguese views on this subject were
defined by General Freir¢ d’Andrade in a controversy with
Lord Lugard as to the attitude with regard to native labour
which should be taken up by the Permanent Mandates Com-
mission:

“If [the native] attempts to go on living under his present’
conditions, if he prefers his former habits of ease and idleness,
then the Mandatory must intervene and give him to under-
stand that work is a law of nature and that, in communities
which hope to prosper, idleness is a punishable offence.” 1

In accordance with these principles, the principle of the
“obligation to labour” was given legal force by a decree of
1911 and re-aflirmed in the General Native Labour Regulations
of 1914.2 'The obligation was deemed to have been met by
natives pessessing. property ‘‘the income from which secures
them sufficient means of subsistence®, or habitually engaged
in agriculture, commerce or any profession, and by those who
had worked for wages for three months in the year. Those
who failed to comply with it were offered work by the local
authorities, and, if they refused it, could be allotted to private
employers, who must be of good character, for periods varying
from three months to one year. A decree of 1921, providing
that no native shall be compelled to work without payment
even for the State, applies to work of this kind. Anyone who
still refused was held guilty of vagrancy, and on conviction
was sentenced to ‘‘correctional” labour, on public works,
rewarded only by food and clothing, for a period of from
eight to 300 days. This penalty was also imposed for breach
of contract. :

1 Permanent Mandates Commission, Session 47, p. 200.
- % See International Labour Office Report, Forced Labour, 1929, pp. 199 fI.
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Natives who declare themselves unable to pay their taxes
are offered work as an alternative. Those who merely default
are required to work for a period equivalent to double the
tax, while those who refuse to do so may be sentenced to
six months’ correctional labour.?

Forced labour imposed merely on the ground of vagrancy
has since 1926 been authorized only for urgent public works,
but penal labour was employed on private enterprises till
1928. 'The General Decree on Native Labour of that year
abolishes the “obligation to labour”, substituting for it the
affirmation of a moral principle, so that correctional labour
cannot now be employed for mere idleness. It continues to
be imposed for breach of contract or non~payfuent of tax, but
may now be employed only on public works. The usual
abligation of labour on work of local interest exists, but in
the case of all except “the smallest village works™ the labour
is paid and the obligation can be commuted.

In Mozambique the Niassa Company enacted in 1922 that
its officials might forcibly recruit natives who “refuse to carry
out the work provided in their contracts”., The provision that
natives who voluntarily undertake labour for a period of at
least three months shall receive five per cent. above the current
rate of wages indicates that they are in the minority.?

The Prazo System.—In the Zambezi region of Mozambique
the prazo system obtains. This is a relic of the early days of
Portuguese occupation, when individual colonists, practically
independent of any central government, excrcised over the
native population what they took to be the rights of their
former chiefs, The land in question is now held to be State
property for which the occupiers pay rent. They are respons-
ible for the collection of tax, of which they receive 30 per cent,?
and till at any rate fairly recently the native inhabitants were
required to render tribute and services to their masters. In
1919 the minimum period of labour was fixed by decree at
180 days in the year, but it was stated in 1925 that few natives

1. Angola Law on Native Taxcs, June 4, 1931.
2 1.L.0. Report, cited.
3 Portiiguese East Africa, Adm;'ralty Handbook, p. 145.
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work more than three months in the year, as a rule in separate
periods of a month at a time. 'There is no legal restriction on
the movement of natives from one prazo to another or from
prazo to State lands.® Both these systems appear to have

been legally abolished by the Native Labour Code of 1928.
The Colonial Charter of 1933.—The new Colonial Charter
of 1933 abrogates all agreements whereby the State is obliged to
furnish labour for private employers, or the inhabitants of any
area are compelled to give their services (Article 243). The
sole function of the administration in connection with labour
contracts is a supervisory one (Art. 244); they are to see that
they are freely entered into and duly carried out (General
Decree on fabour, 1928, Art. 95). The contract is limited
to two years of employment within the colony where the
labourer . resides and three years outside (General Decree on
abour, Art. 123). In case of urgent necessity an employer
may conclude contracts without administrative supervision;
~ this is also allowed in the case of workers living near the place
of employment who “spontaneously present themselves” (¢bid.,
Arts. 128—9). The duration of such contracts is limited to
one year (Art. 131). On re-engagement a native must receive
a wage increase of ten per cent. (Art. 159). The period of the
contract can be prolonged at the request of the employee, or in
exceptional cases where its termination would involve serious
dislocation in the enterprise on which they are engaged; sub-
ordinate officials may authorize a prolongation for one month,
~ senior officials for two months if the natives were recruited in

the same colony, three if they come from abroad (Art. 160).
Breaches of contract liable to penal sanction are, on the
employee’s part: selling the products of the farm, disturbing
order and discipline, absence without leave, habitual drunken-
ness, immoral acts, refusal to work, disobedience to instructions,
theft and wilful damage to property (Art. 352). On that of
the employer, making fictitious contracts in order to exempt
natives from obligations or prevent them from undertaking
other employment; advancing sums to be repaid in labour;
giving credit in return for labour; lending money at interest;

1 I.L.O. Report, cited, pp. 215-6.
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concluding contracts which do not contain the obligations upon
the employer stipulated by Government; engaging men already
bound by another contract; engaging natives on their way to
or from work; preventing natives from laying their grievances
before the authorities; imposing excessive tasks; excecding
the regulation hours of work (nine per day); or employing
natives on other work than that for which they were engaged
(Arts. 339, 347)-

Conscription.—The natives of the Portuguese colonies are
liable to conscription, the period of service being two years
for “volunteers and recruits”, five years for “contraints et
. réfractaires”, seven for deserters (Decree of January 9, 19371,
Art. 33). “Réfractaires” include both persons who have tried
to evade their military obligations and those who ‘““will not
procure their subsistence by their own efforts’ (Art. 55).
‘The term of service may be reduced as a reward for proficiency
in learning Portuguese (Art. 64). In calculating the quota
of conscripts assigned to each district the authorities are to
take into account the density and average physical fitness of
the local population, the degree of economic development, and
“any abnormal events which might suggest the desirability
of heavy demands or the reverse’ (Art. 45). In Angola not
more than about 2000 men are called up each year.®

Plans for Colonization.—~Economic development in Mozam-
bique is based on plantation labour. In Angola native pro-
duction is regarded as important, but colonization is. also
encouraged. 'The proposal that the colony should be transferred
to Germany, first mooted in 1913 and now sometimes referred
to in connection with Germany’s demand for a mandate, has
produced a determination to intensify its Portuguese character
by the encouragement of colonization on a large scale. A
decree of March 9, 1928, provides for a survey of the tefritory
with a view to the execution of a comprehensive plan of large-
scale settlernent. -The plan provides not only for grants of
land and subsidies to individual settlers but for a system of
‘“collective colonization™ in which groups of peasants will be
transported from Portugal and settled in villages prepared

1 1.L.O. Report, cited, f(:votnote, p. 121.
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to receive them. ‘“The new Portuguese society of Angola will
be solidly organized on a basis of labouring masses with a
bourgeoisie represented by ‘ single or individual ’ colonists.” «

To this end the areas selected for colonization are to be
divided into zoncs, in cach of which will be laid out ten hamlets
of from 1000 to 5000 hectares in extent, with irrigation works,
houses of a type to which the colonists are accustomed,
shops, accommodation for carpenters, smiths, bricklayers, etc:
(Art. 11).

Each hamlet is to be inhabited by a group of families from
the same region in Portugal, their destination being determined
on the “solid and indisputable biophysical basis’ of ' the
different aptitudes of the various sections of the population;
The families are to be selected after a careful scrutiny of their
“morphological, psychological, physiological and moral quali-
ties”. At least one member of each must be literate. Preference
will be given to large familics with experience of farming
(Art. 5). On arrival they will find awaiting them a house with
a surveyed allotment of 100 hectares, one-quarter of which will
have been cleared and planted, such implements as are necessary
for the cultivation of this area, stock sufficient for ploughing
and for breeding on the scale considered necessary by the
authorities, and a small fund of money to carry them through
the first year (Art. 17). Of these benefits the house, the water
supply and the clearing of the ground are free gifts from the
State; the rest are to be repaid (Art. 19). A mission rurale
is to be attached to each district, which will be responsible
for the building' of schools and dispensaries, experimental
farms, transforming factories, ete,, and for giving advice to
the colonists on the special problems of tropical agriculture
and in their relations with the natives (Art. 63). Private
companies may also organize collective colonization, though

" they may not sell land to individuals (Art. 105). They may

P

be subsidized by the State and given exemption for the firt
ten years from customs duties on seed, stock and machmery
(Art. 106).

Individual colonists must possess capital, be marrl,ed and
have children, and will be assisted by subsidies (Ar}s 34-6).
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Officials with 15 years’ service may retire on half-pay and
become colonists (Arts. 47-50). The delimitation of zones
does not secem as yet to have been carried very far.

Outside the “zones of colonization’ concessions are granted
on terms rcgulated by a decree of April 22, 1932, On the
plateaux of Malange, Benguella and Huila the maximum area
which can be granted is 15,000 hectares, elsewhere 30,000
(Arts. 4-5). Concessions of over 15,000 hectares are granted
for seventy years (Art. 12).

In ecach case they are divided into lots of one-tenth of the
possible maximum. The minimum initial rent is three escudos,
the maximum thirty, to be increased by =25 per cent. every
ten years (Art. 11).

Native Land Tenure.—Native rights are to be respected
(Art. 8), a principle which is reaffirmed in the Colonial Charter,
Decrees of 1918 for Mozambique and 1919 for Angola establish
two categories of native lands; reserves, or land delimited by
the Governor for the exclusive use of natives and “other land
occupied by natives’. In the reserves no individual tenure is
recognized; outside a native may at his own request be given
a title to land which he actually occupies and cultivates. He
can transmit this Jand to his heirs but cannot otherwise dispose
of it, and his title expires if he leaves it uncultivated for more
than a year. He cannot be expropriated without compensation.
The Inspector General of Colonial Administration criticizes .
these provisions on the ground that they give the native no
greater protectiorn than is implicit in the general principle of
respect for native rights. As a means of developing initiative
in the native cultivator and checking shifting cultivation he
recommends the grant of freehold rights on terms similar to
those offered by the Mozambique Company in the prazos,
where title may be acquired after twenty years’ uninterrupted
cultivation.. In 1932 the Company established a system whereby
holdings are offered to natives desirous of growing export crops
approved by the authorities. - The area offered is one hectare
plus @n additional half hectare for each wife or adult son. Seed
is to be given to natives who cannot otherwise obtain. it, in

. return for the same quantity of seed, plus 5 per cent., after the-
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harvest. 'T'wenty-four months’ continuous failure to cultivate
renders the owner liable to a penalty. v

General Rights of Natives—The general rights of the native
population are laid down in a decree of October 23, 1926,
promulgated, " apparently with immaterial amendments, on
February 6, 1929, on the Status of Natives, applicable to
Portuguese Guinea, Angola, and Mozambique. The main
principles which it lays down are the freedom of labour and
of contract, the restrictions already mentioned on the use of
penal and compulsory labour, the right of natives to free
education and to the expenditure in their interests of a fixed
proportion of revenue. Native political institutions are to be
preserved aund developed (Art. 6). Native law is to be codified
along broad lines, as many different codes being drawn up as
divergences in custom make necessary; until these codes are
complete, native civil cases are to be decided by precedent
(Art. 8). At cach administrative headquarters is to be estab-
lished a Commission for the Protection of Natives, consisting
of two members, preferably missionaries, nominated for a
period of two years, under the chairmanship of an official of
the Native Affairs Department. This Commission may receive
complaints against officials, hear native chiefs on the needs of
their subjects, hold inquiries, propose mecasures for the benefit
of natives, give advice on matters referred to them by the
Governor, and their approval is required for the conclusion of
all contracts other than labour contracts (Arts. 22—3).

The Admpmstvation of Native Law.—Special courts for natives
were established in Mozambique in 19247 (Decree of Novem-
ber 11), and in 1929 their constitution was amended and they
were extended to Angola (Amended Decree on Statis of
Natives). The President is an administrative ofﬁcial" he is
assisted by two members selected afresh for each case¢ “on the
indication of the parties” from among the chiefs,/ and two
assessors chosen by the President from among n,atxves with
local knowledge (Art. 15).

There is an appeal to a superior tribunal in Lhe capital of
each colony, which at first was presided over by the Governor-
General; since 1929 these have been judicial courts (Art. 21).
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Tt was also laid down in 1929 that cases between natives and
non-natives, excluding those arising out of labour contracts
and questions of personal status, should be decided by the
Portuguese courts ex aeguo et bono (Decrce of February 6,
Arts. 30-4). The dossier in such cases is to be made up by
the local administrative official and to contain a statement of
the native law on the point at issue. If a non-native pleads
guilty, the witnesses for the prosecution need not be questioned;
if a native does, they must still be examined (Art. 7). Natives
are subject to European law if they speak Portuguese, do not
practise characteristic native customs, and exercise a profession,
commerce or industry, or have private means. The native
wives and children of non-natives, and the illegitimate children
of a native woman and a non-native man, if recognized by the
father, are also exempt from native law (Decree of November 12,
1927). The franchise was extended to such natives in 1915.

Native Political Institutions—Such legal recognition as is
given to mative political institutions is contained in the decree
of November 1933 on the administrative organization of the
colonies. This provides that the native population is to be
divided into communes and these into villages (Art. g). The
commune boundaries are to coincide with existing adminis-
trative divisions, but local tradition is to be respected as far’
as possible (Art. g2). The mayor of each commune is to be
_a native chief, but paid by the Government and holding office
" at their pleasure. Subject to this pleasure succession to the
office is to be by native custom (Arts. g4-6). 'T'he mayors -
retain traditional chiefly privileges unless these are specifically
abolished (Art. 18). Their duties are to obey orders, to transmit
Government decisions to their subjects and their subjects’
complaints to the Government, to keep order, furnish men for
the defence force, réport crimes, register births, deaths and
marriages, prevent illicit brewing or trading in liquor, put down
sorcery and divining, supervise the movements of natives from
outside their territory, present to the local authority persons
wishing to settle within it (no change of residence being allowed
without their approval), réport suspicious movements of non-

\ 1 Admiralty Handbook, cited, p- 137.
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natives, impound stray cattle, assist the police, encourage the
spread of the Portuguese language, report the number of fire-
arms in the possession of their subjects, furnish census figures
and isolate persons suffering from infectious diseases (Art. gg).
They may arrest undesirable characters and hold inquiries,
but have no judicial powers (Arts. roo-1). Those “minor
village services” which are still an obligation upon all natives,
clearing roads and waterways, digging wells and rebuilding
villages, arc organized by them (Art. 102). They must respect
native custom as far as possible (Art. 103). They may appoint
councils, but each member must have Government approval
(Art. 104). They are forbidden, among other things, to receive
bonuses from recruiting agents and to be absent from their
area without leave (Art. 108).

The mayors nominate chiefs over groups of villages, who are
subject to their orders in .accordance with native custom
(Arts, 109—10). The work of tax collection is assigned to
these chiefs, and the mayors are forbidden to take part in
it (Art. x16). No village site may be changed without per-
mission, nor may a village chief receive a new subject without
permission (Arts. 118-19). These provisions appear to be
intended to make it impossible for natives to evade their
obligations by changing their residence. Neither chiefs nor
mayors have any authority over the expenditure of revenue.

Prouvision for Native Development.—The proportion of total
revenue which must be devoted to native interests is 10 per
‘cent. in Angola and 30 per cent. in Mozambique (Decree of

- December 30, 1933). In Angola the distribution of this sum

is laid down in some detail-—50 per cent. to the maintenance
of roads, bridges, buildings, and the provision of tools to
natives, 30 per cent. to “assistance agricole”, 10 per fent. to
village hygiene, 5 per cent. to rewards to meritorioys chiefs,
5 per cent. to furnishing administrative posts ang’ providing
native passes, while any surplus is to be devoted to “other
works of advantage to. natives” (Decree of ]hne 4, 1931,
Arts. 100-3).

In Mozambique primary education is free, and compulsory
for all native children living within three kxlonﬁetres of a school
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between the ages of seven and fourteen years (Decree of
May 17, 1930, Art. g). There is to be one professional school
for boys and one for girls in each district: these take children
over .ten, and teach them crafts appropriate to the locality
(Arts. 20, 21). Normal schools give a two years’ course, but
in the absence of certificated teachers any man with knowledge
of Portuguese and arithmetic may be appointed to teach in a
primary school (Arts. 27, 47).

Decrees of February and March 1933, in Angola provide for
the creation ““as soon as resources permit” of an elaborate series
of technical services to be at the exclusive disposal of the
native population. Every administrative station is to provide
for irrigation, village planning, the building of granaries where
crops may be stored so as not to have to be sold immediately
after the harvest, nurseries for fruit trees, plantations of coffee,
palm trees, and apiculfure (Art. 1x). As preliminary steps,
officials are to build dams, construct depots for seeds and
machinery, gradually stock them, supply plants and cuttings
for plantations, distribute bechives of native type with suitable
instructions and “intensify” the technical assistance given to
the native cultivator (Art. 3). As a means of encouraging
improved methods of cultivation it is laid down that natives
using animal traction and manure may receive allotments of
ten hectares in freehold, and be exempted from taxation
and recruiting for labour (Arts. 6~7). 'The second decree
lays down. that each administrative division should possess
its own experimental farm with sections devoted to agricul-
ture, stock raising, apiculture and sericulture. Since, however,
this is impossible for financial reasons such farms are to be
openéd one at a time as the Governor decides. “Native
princes’ are to be lent seed, tools, and stock for com-
munal - fprms, whose product will be theirs, and is to be
distribute‘}kxin the proportions of 20 per cent. to the prince,
30 per cent.%to his notables, and 50 per cent. to the natives who
did the work\(\Art. 53).

260



CHAPTER VII
SCIENCE AND THE FUTURE OF AFRICA

What does Colonial Development Achieve?—Statements of the
aims of various types of colonial policy are no novelty; all
the Powers are equally anxious to explain themselves to one
another, to public opinion in the home country, perhaps even
to thelr African subjects, and lose no occasion of describing
" the work which they conceive themselves to be accomplishing.
But less attention has usually been paid to the actual results
‘which the pursuit of these aims has achieved. It has been the
object of this study to indicate at what points and in what
directions African society has in fact been modified, whether
as the deliberate or the incidental result of European political
programmes.

In a brief general survey such indications can be given only
in the barest outline; and, as was pointed out eatlier, the
regions where the interactions of African and European culture
have been analysed in any detail are still very few. It is
~ possible, nevertheless, to form a general picture of the type
of development that has been produced by each of the main
lines of colonial policy, which is probably on the whole accurate,
~though doubtless fuller inquiry would reveal many points of
difference between different areas.

All such policies do in fact represent attempts at blending
two civilizations, though perhaps they have not often been
consciously so envisaged. Some recognize more clearly than
others the type of blend which it is desired to be produced;
and some territories are trying to combme policies whose

implications are in fact opposed. .
- Three Types of Cultural Blend: (1) A Stratified Society.—
There is a very obvious distinction between those policies
which are dominated by the permanent establishment in a
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colony of a European population with its own political in-
stitutions, transmitting its culture to generations which have
no other home, or the desire to establish such a population,
and those which have not to take this factor into account.
The latter again can be roughly divided into the “new and
rectilinear’ 1 construction of the French and Belgian types,
with a comprehensive general plan of development as its
ideal, and the slower, more flexible process of adaptation that
has now come to be the aim of Indirect Rule. It might be
said of the first two types of policy that their ends are clearly
envisaged; the question which has to be asked is whether they
are attainable. It is inherent in the third that its ultimate result
should not be foreseen from the outset; it is of its essence to
confine itself to the problems of the day. Here one questions
whether its logical implications have been fully realized.

In the White Man’s Country policy the central aimn is the
supremacy of the white community. Its practitioners have no
doubts as to the place that the native is to take in the dual
society; that place is determined by the one predominant
necessity, The African population must be available to do
that work which Europeans are not prepared to undertake,
especially in those forms of production to which cheap labour
is essential. The African must therefore adopt the European
attitude towards money, the desirability of material possessions,
and the dignity of hard, monotonous work regulated, not by
the weather or man’s inclination, but by the clock; ‘he must
acquire new manual skill, and that degree of literacy and
knowledge of some language other than his own which will
facilitate communication with his employer. But because the
standard of living which makes his labour cheap makes him
a dangerous competitor in those occupations which the European
does not despise; these must be barred to him, whether by
direct prohibition or by refusing him the training that would
- qualify him to compete. In the political sphere the African
population is never to attain a degree of influence which would
enable it to modify a social order regaxded by the European
commumty as vital to its continued existence.

1 See above, p. 18g 7.
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Many practitioners of the White Man’s Country policy
would not recognize it under this description. In the territories
where it is followed, there are many individuals who are sin-
cerely interested in native welfare and in the promotion of
inter-racial goodwill and co-operation. 'There is a whole
group—the missionaries—who make it one of their aims to
give the African an education identical with that enjoyed by
the European and thus equip him for competition in the
~professions. In those areas where the white population do not
yet control their own destinies, a policy directed from Downing
Street interprets the ‘‘paramountcy of native interests’ in a
manner which tends to be characterized by local settler opinion
as blind to practical realities. In the self-governing African
territories there is a growing body of public opinion opposed
to the policy of frank repression. If this has not yet
made much impress on the legislation of South Africa, its
effect can be seen in Mr. Huggins’ statements of policy, and
in the claim so frequently put forward by Southern Rhodesians
to have evolved a native policy at once more realistic than
that of their northern and more liberal than that of their
southern neighbours.

Yet the limiting factor remains the necessity of preserving
European supremacy—economic, social and political. No
liberal proposal which can be interpreted as a threat to that
supremacy has a chance of acceptance. Indifference to native
development may give way to a willingness that such develop-
ment should take place—but not to acquiescence in its taking
place at the expense of the white man’s privileges. Southern
Rhodesia is actually trying the experiment in the encouragement
of native maize, balanced. by a marketing scheme to dispose
‘of it where the European grower will not feel its competition
‘—a ludicrous example of the limits of liberalism in a White
Man’s Country.

(2) “New and Rectilinear Architecture”.~—The aims of the
second ‘school are equally clear. They look forward to an
Africa of industrious peasants, producing for export those crops
which in any given area have been found to be most suitable,
and of well-fed, well-housed, well-disciplined labourers whose
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lives centre in the industrial areas and who can hope to rise
there to any position to which their skill and intelligence entitle
them. Emancipation from the shackles of tribal custom is
one of the benefits of such advancement; while native customs
may be temporarily tolerated where the population is too
backward to reject them, native institutions even utilized so
long as nothing better exists, it is on their disappearance, and
on the substitution for them of *‘civilization® as we know it,
that interest is concentrated. The severest measures of com-
pulsion and control are justifiable in the pursuit of this end,
since it is the belief of this school of thought that the most
efficacious way of introducing a new regime is to impose it by
constraint for such period as is required until the persons
concerned come to take it for granted.

In this type of policy the European contribution consists in
organization and guidance, and in carrying out those parts of
the plan which the natives themselves cannot manage—ithe
transformation and marketing of their products, the provision
of capital for the introduction of agricultural machines, the
organization of mining. Such planned colonial development
would appear to necessitate much greater financial resources
and a much more numerous administrative staff than are
available in the territories to which it is believed to be suitable.
The ideas of this school with regard to native institutions are
in the main shared by the White Man’s Countries; there, in
80 far as a policy of native developiment is followed in reserves, it
is based on the Europeanization of political institutions.

(3) Evolutionary Development.—The third school of thought
is the Indirect Rule theory—not the crude belief that “‘natural”
chiefs make the best emissaries of Government, but the whole
attitude which informed the administration of Lord Lugard
and Sir Donald Cameron, and which is perbaps most succinctly
expressed in the phrase “Development of the African on his
own lines”. The peculiar characteristic of this attitude is its
belief that African institutions have a definite value for the
peoples who have evolved them, and deserve, not mere tem-
porary toleration, but incorporation into the new civilization
which European Powers are creating in Africa. 'The develop-
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ment of large industrial centres, whether, as is nearly always
the case, they draw their labour from villages to which the men
are expected to return, or whether they seek to retain a per-
manent labour force in their vicinity, is inconsistent with a
theory which recognizes the intimate connection of African
institutions with the agricultural life in which they were
evolved. Hence it was to Lord Lugard, the originator of the
policy, an essential element in it that the economic life of
territories so governed should be based on native peasant
production; and when it was extended by Sir Donald Cameron
to a territory where there was already a demand for wage-
labour, he made it one of his aims that no native should be
dependent on such labour through lack of alternative means
of meeting his obligations., Thus in economic matters the
relation of the European settler to the native population is
‘clear in this case too; his enterprise must depend on its own
efficiency, not on legislation designed to assist it, and should
be confined to types of production requiring 1a1gr. capital
which the native cannot provide, An area such as Northern
Rhodesia, with its Native Authorities Ordinance taken over
from Tanganyika, its large European population and its copper
belt, is practising a hybrid policy to which the Indirect Rule
theory contributes form rather than spirit.* Politically, Sir
Donald Cameron laid it down as a principle of administration
that the European community should not exercise control
over policy until the African community was sufficiently
developed—to him one of the aims of Indirect Rule—to have
a share in such control. ‘

The peculiarity of the Indirect Rule policy, inherent in the
theory which underlies it, is that it makes no definite assump-
tions as to thé nature of the cultural blend which it will
ultimately produce. To the other two schools of thought the
type of society which it is desired to produce is clear; in the
White-Man’s Countries, a stratified community drawing its
wealth from industry or large-scale agriculture, with the native
populatlon as the labourmg class, such opportunity as they
may be given for the exercise of local self-government or the

1 See above, pp. 100 ff.
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practice of skilled pursuits learnt from the European being
"canfined within the limits that are held necessary to ensure
‘the maintenance of European supremacy; in the assimilationist
areas, a replica of European civilization with natives, as soon
as may be, among the captains of industry and Mayors of
Communes. Whether the first of these positions, apparently
achieved at present, but admittedly held only through a con-
stantly vigilant defence, can be maintained indefinitely; whether
the second is attainable at all, are matters for speculation.
There is no doubt as to the end desired.

Indirect Rule is essentially a policy of compromise; for the
development of African society on its own lines has never been
taken to mean that it is to be left entirely free to make its own
adaptation to the demands upon it of modern times, British
rule has everywhere brought about at least the minimum of
changes deemed necessary to civilized government; more than
that, experience has shown that the spontaneous reaction of
native society to the new influences that Europe has brought
to bear upon it does not take the form of a readjustment giving
general satisfaction. Indeed, this is only to be expected; for
it is individuals who react, not “a society’, and their behaviour
is determined by no wider considerations than their own
apparent advantage. Exactly the same is true of the reactions
of modern Europe to the development of mechanical invention;
but modern Europe has no benevolent autocrat to attempt to
counteract the result.

Indirect Rule: Theory and Practice—Ilence the realization
that active intervention by the ruling Power is as necessary
under Indirect Rule as under any other system of administra-
tion. What is peculiar to the theory of Indirect Rule is the
basis on which the intervention is made; if native institu-
tions are modified, this is to be donc only with good reason
—not in the interests of a European community nor yet
because all European institutions are held to be better than
any others.

. 'What then constitutes good reason? Confronted with this

question, the Indirect Rule policy appears to be less clear as

t6 .its own implications than are its rivals. From the first it
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has been accepted that African institutions are to be “purged
of their abuses”, and that with reference, not to the require-
ments of changed circumstances.but to an absolute standard.
And even the absolute standard is not fixed, If there is
universal agreement in condemning cannibalism, trial by ordeal
or the blooding of Masai spears, there are other customs which
in the last generation have passed from thc realm of the
repugnant to that of the tolerated or even admired. The
express sanction given by the new South African Native Code
to the payment of lobola is an example; the incorporation of
initiation ceremonies into the rite of confirmation by the
Bishop of Masai another; while a striking instance of contra-
dictory standards is the complete tolerance of clitoridectomy
by the German missions in T'anganyika and the uncompromising
condemnation of the same custom by the neighbours of the
Church of Scotland Mission in Kenya. A change of attitude
that has not needed to be expressed in such a formal manner
is the transition from. pity—or contempt—for the ‘com-
munistic” savage, whose self-advancement is constantly
hindered by the claims of his poor relations, to admiration
for the beautiful generosity of the African through which no
unemployed labourer is ever in want.

 Again, why do modern circumstances call for adaptation?
They have not come into being of themselves, but are part
and parcel of the colonial development which claims as its
guiding principle that changes are only to be made when
circumstances call for them, The increase in material pros-
perity, which requires the introduction of new techniques, a
new division of labour, new standards of value, a new attitude
towards social obligations which conflict with the new oppor-
tunities ‘of gain, is generally held to be the foremost aim of
colonial development. The inability of the African to exploit
to the full the natural resources of his own land is regarded as
the ultimate justification for colonial expansion; it is being
invoked today against the one remaining independent African
State, As an expression of the necessity to an industrial civiliza-
tion of constantly expanding markets, this postulate is readily
acceptable. As an essential element in trusteeship for another
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race its validity is not so self-evident. It is true that a higher
material standard car produce a higher level of health, and
physical health is one of the few goods which can be recognized
as objectively desirable in all circumstances. But it is assuredly
not with the aim of improving the physique of the African that
colonial administrators are primarily concerned in their cease-
less efforts to increase production; nor yet with that of raising
the rcvenue necessary to pay the expenses of government.
What then is the imperative? The answer lies in the realm of
faith rather than reason.

Here then we have one European standard imposed without
question of its universal validity. The other assumption which
is at work in the creation of new situations is related to Indirect
Rule in a slightly different way. The missionary bodies who
seek to introduce to the African the Christian system of ethics,
with the social relationships which that system is held to
demand,. act with the approval or toleration of Governments,
but not as part of their organization. In so far as they are
utilized in the educational system, it is' with the knowledge
imparted and not with the rules of behaviour inculcated that
the administration is concerned. It is not held to be an essential
function of colonial government to promote those aims which
missions set before themselves; indeed French policy, which
makes education a government service, is largely 1ndlﬁerent to
the work of missions in spreading Christianity.

Nevertheless, the influence of Christian teaching represents
another arbitrary element in the situation with which the
Indirect Rule policy has to reckon. Here again the modifica-
tions which the missionary seeks to bring about in African life
are assumed to be good in themselves, without reference to
the circumstances of the society into which they are being
introduced. Some missions, it is true, have experimented with
combinations of native and Christian ritual; the majority
have abandoned the attempt to detach their converts entirely
from all their old allegiances. To build as far as possible on
native institutions is now the avowed policy of the principal
Protestant missions. Yet an activity whose whole purpose is
the inculcation of new moral standards cannot in the nature of
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things be guided by an objective estimate of the requirements
of a given situation.

In fact, then, Indirect Rule is an attempt to preserve what
can still be preserved of indigenous institutions in a situation
in which the radical modification of many of them is assumed
as necessary and desirable. This the advocates of the policy
would readily admit; and their opponents seize on the ad-
mission as suflicient to discredit their whole theory. That
Africa must be modernized, they say, is common ground.
Indirect Rule has repudiated the charge that it means no
more than non-interference; in intention it is not a policy of
stagnation, whatever it may be in [act. But in that case, what
is the use of preserving a few odd anachronisms in the new
Africa? A twentieth-century society must have the whole
outfit of twentieth-century institutions; only thus can it face
“the strenuous conditions of the modern world”’, and only
thus can it satisfy the aspirations which western influences
have rightly awakened in those of its members whose intelli-
gence is sufficient to appreciate them. Above all the friends:
of the native in the White Man’s Countries assert that Indirect
Rule provides a specious argument for the refusal to allow:
him to participate on equal terms with the white man in the!
new dual society; and educated Africans in most territories, ;
seeing in membership of a society organized on European'
lines the life for which they have been fitted and which they =’
have a right to claim, and in political authority the fitting channel
for the exercise of superior knowledge, regard with suspicion
a regime which in their eyes has been devised in order to keep
out of politics the class that is intelligent enough to criticize’
the European authorities.

The Contribution of the Scientist.—Is there any objective test
by which we can weigh the merits of such arguments, estimate
the likelihood that the various policies will achieve their avowed
aims, assess their value in terms of that native welfare to which
all give at least lip service? As has already been suggested,
a final answer could only be given after a detailed comparative
study of the actual situations that have been produced. If we
believe that scientific analysis can lead to a more rational
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direction of human affairs, to a clearer perception of the
relation between means and ends, then we must hope that
some such study will in time be made.

Meanwhile, has science anything to say in the nature of a
preliminary estimate of the results as they are already known?
Which of the social sciences are relevant to the question, and
what can they contribute to its elucidation? For an analysis
of the phenomena of social change and the contact of cultures
we must look to social anthropology; on certain of the special
characteristics of the White Man’s Countries economics has
also something to say.

The Nature of Social Cohesion.—The crucial issue in the
controversy betwecen the assimilationist and Indirect Rule
theories is the question of the nature of social cohesion; what
are the forces that uphold the institutions of a society, that
ensure a degree of obedience to recognized authority, of respect
for systems of rules, such that the recalcitrant are never more
than a minority whose misdemeanours leave the validity of the
system unimpaired in the eyes of the rest? If we can answer
this question, we shall know whether it is possible to create
authorities of a new type and be assured that their orders will
be obeyed, as is desired by those who would do away with
the African chief; and whether it is reasonable to hope that
codes of behaviour enforced by comnstraint will in due course
become habitual, as is believed by the advocates of regimentation.

In the first place we have to realize that the orderly working
of any society, however primitive, depends upon the existence
of institutions which regulate the conduct of its members.
Such institutions are not wholly or even largely comprised by

¢ the spectacularly repugnant customs which European rule has
been concerned to put down, or the quaintnesses which the
anthropologist is believed to be concerned in preserving. They
are more humdrum and often more indispensable. Rules of
conduct towards his parents, consort and children, towards
other relatives, towards religious or political authority, bind
the member of an African tribe as they do the subject of a
European State. The conduct prescribed may differ, but the .
end. of orderly social co-operation is the same., Respect for
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property, for human life, for the sexual code enjoined by the
society, are principles of African law as of ours. The bases
of economic co-operation are not those to which we are accus-
tomed, but they exist and make possible the production of a
regular supply of food and material goods. A recognized
discipline trains the child for his adult responsibilities, Many
of the rules are irksome; they curb spontaneous inclinations
or demand uncongenial effort. Opportunities of evading them,
such as are presented by the new circumstances that Europe
is creating in Africa, are therefore welcomed, and that part of
the liberation from tribal custom which consists in destroying
the sense of obligation is easily achieved. But the assumption
that the African who has been encouraged to shed the sense of
duty with which he grew up will in the same moment adopt
that of his European master is altogether too optimistic.

Trom the studies now being made of those situations in
which the contact of cultures offers the individual a choice
between conflicting standards over a wide range of behaviour,
we may hope to learn much as to the relative strength of
different motives in determining human conduct. At present
it is too early to formulatc laws of social change. But we know
enough about the building up of social attitudes in the individual
to hazard a judgement as to the relative advantages of putting
new wine in old bottles or making all things new. Put shortly,
a man obeys the rules of the society in which he lives, partly

" because he has been brought up to take them. for granted,
partly because, in the main, obedience pays.* In the normal
situations of life, unless some particularly irksome obligation
is in question, the knowledge that a certain line of action is
expected is probably a more efficient motive than any conscious
calculation of the advantages of conformity. In most indigenous
African societies, in the specific case of obedience to political
authority, there were on the one hand recognized limitations
to the exercise of authority—for the “absolute powers” of an
African chief extended only to his personal relationships, not
to interference with what was traditionally established as the’
© 1 This is the gist of the argument advanced by Malinowski in his Crime
and Custom in Savage Society.
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normal conduct of life among his subjects—and on the other
recognized ways of expressing dissatisfaction. Thus, situations
in which authority could become so oppressive that the ad-
vantages which it gave in the organization of security, offensive
warfare, justice, provision against famine, and the like, did not
compensate for the toll demanded of the subject in trihute or
services, were rare.! But there was also a tradition of loyalty,
inculcated in childhood, which was so powerful that it retains
much of its force today, even where the functions of chieftain-
ship have all passed into other hands, and the personal rewards
that a loyal subject could once hope for have become illusory
in comparison with what he can gain in European service.

Such a sentiment cannot be created by creating an institution
and ordering obedience to it. Where it exists, it represents
an influence over conduct so strong that it is surely the course
of wisdom not to neglect or try to break it, but rather to utilize
it as a foundation for the new institutions which are to be
built up. If in any African society it has actually already
vanished under the stress of modern conditions—as might
prove to be the case where a great proportion of the native
population live in scattered homesteads as squatters, subject
to no authority but that of their white master—it would be no
more than sentimental antiquarianism to try to revive it. No
thorough sociological study has been made of such a population.
But we have evidence that among some urban native groups
where the rupture of all ties with the traditional organization
would seem to have gone farthest, the sentiment of attachment
to the chieftainship appears in a new form, as a rallying point
for the nascent nationalism of African groups conscious of the
opposition between themsclves and a FEuropean society in
which they are allowed no part.

To point to the existence of this sentiment is not to deny
that one of the results of European contact has been to weaken
it considerably in certain individuals. 'This has been the case
where the chief has been manifestly set at naught by the
European Government; at times it has been an aspect of the
.. * T'have tried to develop this point more fully in an article, ¢ Chieftainship '
in Modern Africa ?’, shortly to be published in Africa.
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economic independence of the younger generation; it is widely
regarded as the necessary and laudable result of a European
education. Many take this discontent as proof that the in-
stitution is obsolete and needs to be replaced by something
more consonant with the requirements of the twentieth century,
an attitude inherently akin to that of the impatient reformer
at home who holds that only when the present order of things
has been shattered can the ideal society be achieved.

Is Revolution an Efficient Mechanism for Culiural Change?—
In Europe this kind of reform is called revolution, since in
Europe it cannot be achieved without recourse to violence.
When they are dealing with European problems, the same
liberal thinkers who are for transforming African institutions
root and branch would be the first to urge the importance of
solving them by constitutional means. 'T'o them, it is true,
revolution in Europe means something different from revolution
in Africa; bloodshed, the uncertainty of the autcome, the
dictatorship which at the best is inevitable during the period
when the new order is being consolidated. In African revolu-
tions, where the dictatorship is already established, there is no
bloodshed and no risk of an unsuccessful struggle. Yet the
real reason to suspect the efficacy of revolution as a means
of social change is far more fundamental than ethical prejudices
against the methods by which it is brought about.

The authors of African revolution would probably be amazed
at the suggestion that there was anything in common between
their activities and the political upheavals which they associate
with the word. Yet the type of social change which they are
trving to achieve—albeit not by the use of armed force—is
fundamentally similar to that which is the aim of revolution. The
revolutionary attemnpts to anticipate a change in social standards
by imposing on a society, usually over a wide range of situations,
behaviour which implies the acceptance of the standards that he
desires to introduce. It is his recognition of the importance
and force of traditional standards which leads the sociologist
to doubt whether such an attempt can ever be truly successful
—a doubt which is independent of ethical preoccupations.

So long as at any given moment the standards applicable
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to the majority of situations remain apparently unaltered, a
change can be made in a direction where the need for change
is really felt, and the institutions affected will gradually, almost
imperceptibly, adapt themselves to it. But if changes in every
department of life at once are imposed by the superior will of
a law-giver—the only way in which such far-reaching changes
can be introduced—no such spontaneous adaptation, if one may
call it so, is possible. The standards which the individual
takes for granted no longer apply anywhere, and the changes,
if they are to become permanent, must be enforced by external
compulsion. Such schemes as the Belgian compulsory culti-
vation system accept this position, in the belief that after a
sufficient period of constraint the new ways will become so
firmly integrated into the complex of institutions that they
will persist when the compulsion is removed.

If this hope were justified, then those who believe that the
twentieth century has found the key to all social problems
might be encouraged to bring Africa right up to date as rapidly
as possible and might set themselves to introduce monogamy,
democracy and competitive economic individualism by the
same methods as were employed by M. Leplae in the intro-
duction of cotton to the Congo.* But the Ieplae school are
content to distegard the existence of any problem of motive.
They do not ask whether constraint can engender sentiments
that will take its place when, as it ultimately must be, it is
removed. They invoke the word ‘“habit” in complete dis-
regard of the complicated psychological mechanisms by which
habits are built up. They forget that a system of regulations
which requires constraint to maintain it is by definition not
consonant with. the standards of the society on which it is
imposed, and do not ask whether compulsion is a type of
process likely to reverse those standards.

Conditions of Cultural Assimilation.—Herein lies the true
indictment of revolution as a means of social change, It is
arguable—it is the revolutionary’s chief argument—that the
end justifies the means; but.the argument loses its cogency

. if the means do not attain the end.
1 See gbove, pp. 235 fI.
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I have suggested reasons for suspecting the cfficacy of direct
constraint as a means of making lasting changes in social
institutions. 'The alternative method open to those who wish
to recast an entire society is to create a political authority whose
personnel are imbued with the standards which it is desired
to inculcate, and allow or encourage them to issue orders
tending in the directions desired.

Here the situation is more complex. The element of con-
straint is present, inasmuch as the orders given by such
authorities owe their validity in the last resort to the support
of the irresistible European Government, and that that support
counts for much more in securing obedience than did the
physical force which a traditional authority could command.

But such new creations have in common with the cotton
patches of the Congo a subtler element: the fact that no
spontaneous impulse from within the native society has gone to
their making. They too exist as the product of an external
will, uninfluenced by the dictates of prevalent sentiments or
accustomed standards of behaviour. And while the cotton
patch is something which, given suitable incentives, has readily
appealed to an accepted native standard of values, the Native
Council is something which existing standards, in an unforced
adjustment to new situations, could not conceivably have
produced. It disregards the very definite attitudes to authority,
its duties and responsihilities, its sphere and limitations, the
personal loyalties, the religious sentiments, the expectations of
reward and the fear of penalties recognized as just, that com-
_ bine in any society to secure respect for the political institutions
that it has itself evolved. Its advocates.are content to believe
that a process of election can take their place, and have never
stopped to consider how much the validity of political authority
in Burope really rests upon the ritual of the ballot box, how
much upon the séntiments associated with it, and how much
upon entirely other attitudes developed in entirely different
contexts. -

Many anthropologists have stressed the point that a cultural
innovation will not be . effectively assimilated unless the be-
haviour - involved in -its acceptance is, broadly speaking, in
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harmony with the standards which already prevail. It is
pethaps possible to go further and try to formulate certain
general prerequisites of effective assimilation—that is, of an
assimilation in which the new type of behaviour is not only
generally adopted, but is adopted in a manner that does not
damage those institutions upon which the regulation of other
aspects of social life depends.

In the first place, it must either present some apparent
advantage to the majority of those persons who are to be
involved by its introduction in a departure from their accus-
tomed routine of life, or else the circumstances must be such
as to create some problem to which it is the only' solution;
in other words, the constraint of circumstances may do what
cannot be done by the constraint of orders backed by penalties.
In the first category comes the adoption of more efficient or
more easily acquired implements—matches, tools, like European
hoes, which enable customary activities to be carried on with
less effort, kerosene tins in place of laboriously made baskets
or pots—clothes and other goods whose possession represents
an approximation to the material standards of the ruling race,
and the cultivation of crops for sale.

Wage-labour can belong to either category. In those parts
of Africa to which wage-labour was first introduced, the
imposition of taxation which cannot be met in any other way
has done what the Portuguese laws on the Duty of Labour or
the recruiting of the Congo could never do—produced native
societies in which the migration to and fro of a large percentage
of the adult males, their absence from home for long periods,
and the dependence on them of the rest of the community for
such requirements as have to be paid for in cash, is accepted
as a normal feature of life. The change has been made in
response neither to the orders of a superior authority nor the
stimulus of apparent advantage. Instead, external circum-
stances have been manipulated so that the logic of economic
necessity présents itself in new terms. But although the first
demands of Europeans for labour—involving as they did for
the individual concerned not only a departure from the accus-
tomed routine but separation from.the whole familiar environ-
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ment, human and natural—met nowhere with 2 ready response,
at the present day European employment has elements in
common with the category of welcomed innovations. Many
young men leave home, not under the weight of an irksome
necessity but eager for new experience, freedom from authority,
and the material possessions that they hope to bring home;
and there are now parts of Africa, such as the Northern
Territories of the Gold Coast, where, although no taxation has
been imposed, spontaneous migration to labour takes place.

The second condition of effective integration is one that is
not so readily attained. 'The adoption by a number of individuals
in a native socie’cy of those European elements which they
find attractive is easy. But if the changed behaviour implied
in their adoption is not to affect adversely the working of
existing institutions, it will probably be necessary for a number
of consequential readjustments to be made: and the attraction
of the easy or profitable, of the line of least resistance in 2
difficult situation, does not necessarily lead in the direction of
the readjustment required.

One might quote many examples from the facts recorded in
this book. New economic standards, now universally accepted,
have produced landlordism in Buganda, political instability in.
the Gold Coast, discontent on the part of subjects and op-
pression on that of chiefs in the Protectorates, In the Belgian
Congo a religion which preaches the rejection of tribal authority,
and is undoubtedly popular partly for that reason, has weakened
native political institutions without establishing the higher
standard of morality which was its aim.

These are cases of malad_]ustment which probably could be
remedied. But there are others in which it is simply im-
possible for a satisfactory adjustment to be made. The most
obvious example is that of the labour market.

An economic organization based on wage-labour presupposes
that the rewards of that labour contribute to the subsistence—
if they do not wholly provide it—of the community from which
the wage-earners are drawn; and in Africa this adaptation,
requiring as it would immense changes in the whole economic
system, has not been made. Subsistence is still drawn directly
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from the soil; and the young men who abandon their own
plots for a mining centre or a Luropean estate bring back
nothing that adequately replaces the loss of their contribution
to the food supply and to the whole cycle of village activities.
Here, then, is a change for which inducements are not lacking,
but whose implications are so wide that an African society
retaining its traditional structure is unable to accept them.

Modern political institutions, too, are desired by a certain
section of the population—those educated young men who see
in them an opportunity to exercise talents that must otherwise
be wasted, and, of course, to draw the salaries that those
talents should command. But, as has been suggested at many
points in this book, the efficacy of political institutions depends
upon all the complex of relationships through which certain
individuals can count on obedience to their commands—a
complex involving religious beliefs, training in early childhood,
perhaps the kinship system and organization of family life, the
play of ambition and economic interests; and not to be re-
placed by a warrant recorded in the Official Gazette. IHere,
too, the innovation calls for readjustments in so many directions
- that it is hard to see how they can be readily made. Certainly
there is at present no reason at all to assume that any native
society, taken as a whole, is prepared to give to an elected
council under the presidency of the local European official the
obedience, the confidence, the loyalty which the bulk of the
people of most native tribes do still give to their traditional heads.
Indeed this fact is tacitly accepted by those Governments
which, in instituting Native Councils, keep all real authority
in European hands.

This is doubtless an efficient method of carrying out public
works. But if these councils are really intended to develop
into organs of independent local government, one can only say
that they lack a relationship with the population at large which,
it is suggested, is indispensable for the secure establishment
of a political authority not resting on force.

‘ A policy of native development which satisfied the two
.- conditions mentioned above would not deliberately introduce
.'changes so great that the necessary adaptations to them could
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not be made. It would make its criterion of change the
necessity of enabling African society to meet new situations,
and where external considerations, such as the demands of
Buropean ethical standards or European commerce, were held
to render the creation of a new situation imperative, would
concentrate on making modifications at the most essential
points and allowing native society to make its own adjustments
to them. It would have further to be vigilant lest such adjust-
ments should lead to situations felt by the pecople themselves
to be unjust.

Indirect Rule approximates more nearly to these principles
than any other African policy. The increasing official interest
in the working of native institutions, side by side with the
development of scientific field research, should make the
approximation closer; though the arbitrary element, in the
form both of situations already created and of changes called
for by a public opinion whose standards are not those of the
scientist, will always prevent it from being complete. Even
s0, this is the one type of colonial administration which shapes
its ends with some conception of the propertics of the material
in which it is working,

This interpretation of the situation rests on an hypothesis
which is admittedly tentative, but which can at least claim to
be more objectively founded than the ethical or political con-
siderations that usually’ dominate discussions of native policy.
It is an attempt to evaluate such policies in terms of their
chances of attaining the ends they seek rather than of that
justice whose nature it 1s so easy to dispute.

The Economist and the White Man’s Countries.—On the
. narrower question of the organization of production the
economist has also something to contribute to the discussion.
‘He would point out that that abundance of material goods
which is generally accepted as the criterion of prosperity attains
its maximum when production is carried out by methods which
are able to pay their way without extraneous aids; since all
such aid represents a diversion of productive resources from
more efficient to less efficient employment. He would explain
that the colour-bar policy, whether in the form of direct
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prohibition of the employment of Africans or of the restriction
of certain markets to Europeans, means in effect that the whole
European community is paying a larger price than it need in
order to increase the incomes of engineers or maize growers,
. and is poorer by the quantity of other goods which it has in
consequence to forego. If white supremacy is held to necessitate
or justify such levies—a series likely to increase to the Gil-
bertian point where everybody is subsidizing everybody else—
well and good; let the price be paid. But it is more than
doubtful whether those who vote the levies know what they
are paying.

This is' a point which no economist would dispute.
Restrictive economic policies can only be defended an non-
economic grounds. The Indirect Rule policy, however, meets
with certain criticistns which do claim to be as objectively
based as the arguments by which it has been here defended.
They attack it on the ground on which it has been here upheld
—its chances of attaining its avowed aim. Such criticisms
may be generally described as appealing to the lesson of
history.

The Appeal to History.—History, we are told, demonstrates
the culmination in representative government of all political
development. It shows how one nation after another has
discarded other forms of government in favour of the one
which they have all come to recognize as the best calculated
to secure equal consideration for the needs of all sections of
‘the community. It teaches that the spread of education creates
an irresistible demand for a democratic system in which
authority shall depend on popular consent and not on hereditary
privilege.

But what is the history that teaches these lessons? It is &
study that is only beginning to have sociological relevance as
the facts which every schoolboy knows are fitted into the
context of the social structure in which the events so frequently
appealed to in isolation did actually take place. So long as it
can appeal only to the broad analogies which pass for ““ historical
laws”, so long as the type of detailed analysis of processes of
change that is being carried out by the anthropologist in his
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study of living cultures has not becn extended to research into
the past, the argument from history has only a spurious
validity.

Moreover, the facts to which this argument appeals can be
interpreted very differently, We know that all the European
nations have at one time or another had a system of repre-
sentative government; we also know—a fact which this
argument conveniently ignores—that several of them have
discarded it, as their rulers hope, permanently, in favour of
dictatorships whose subjects have far less freedom than those
of an African chief. If we are to regard representative govern-
ment as the outcome of an evolutionary process, then it secems
impossible to avoid considering modern dictatorships as a
further step in the same process; if, again, the process is an
inevitable one, we must resign ourselves to seeing Africa follow
in the path of Lurope, but we shall surcly become less eager
to accelerate it.

But what real ground is there for assuming this inevitable
development? That an event is known to have been repeated
several times does not constitute it a law of nature. Until a
chain of causation is established, its repetition may be no more
than a coincidence, and in the field of phenomena with which
history deals, the causes leading up to a single conspicuous
event are so numerous and complex that it is all but impossible
to take any repetition as evidence of a general law; the search
for such laws, inspired by an analogy with biological processes
which does not really hold good in the realm of cultural
development, has led to a concentration on broad similarities
which entirely ignores the local variations that characterize the
“democracies” of the various occidental nations.

Again, the argument from history tends to see the evolution
from despotism to democracy as a telescoped process in which
the beginning and end are clearly marked, but the intervening
stages disregarded. We are reminded that once all Europe
was ruled by feudal monarchs under a system not unlike that
of the most highly centralized African societies; therefore, it is
asserted, African society can—and, if it is to hold its own in the
twentieth century, must—advance with all speed to the point that

281



NATIVE POLICIES IN AFRICA

Europe has now reached; though not, as has already been
noted, the furthest point.

But the question of the intervening stages is all-important;
for it is to those stages that the hypothesis that has been advanced
here with regard to the nature of cultural change is relevant,
If we look to our own history, we see, not a sudden transition,
but a series of gradual modifications, which cannot be dismissed
as stages in the process of trial and error, to be left out now
that the final solution has been discovered. It is more pertinent
to point out that in each the demand for change came from
persons who had some specific cause of dissatisfaction with
the existing system and sought to remedy that specific grievance:
In no case was the change such as to call for any great modifica-
tiom 1n the normal life of the population at large, as is the case
when an African tribe is at one and the same time endowed
with a modern form of government and called on to pay rates
for the public works decided upon by that government. And
at'no time—obviously—was thete a group of reformers, imbued
with the ideas of societies centuries ahead in development and
thousands of miles away in space, and demanding, not to find
a remedy appropriate to some particular complaint, but to
imitate in all respects those distant institutions. One might

hazard the suggestion that it is because of its gradual, unforced

development that our own political system, open as it is to

criticism, still functions with relative stability and efficiency

and is not vet threatened with forcible overthrow.

Again, in so far as history does repeat itself, it does so in
part because ideology does not change. The nations of Europe
adopted parliamentary government during the nineteenth
century, not as the result of an irresistible evolutionary force,

but because it was widely held that this was the most desirable .

form of political organization. It is now beginning to be almost
as widely held that it is obsolete; and if the controllers of
African policy ceased to regard its rapid introduction. into
“Africa as desirable, there is no reason to suppose that a develop-

ment of African society in which no modification was made
except when some specific need called for it would result in a . -

political system closely resembling anything known in Europe. .-
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ide of the Educated African.—There is, as we are
:minded, an important factor to be reckoned with
g the future—the demands of the educated African.
lieves the truth of what his European teachers have
1at representative government is one of the sources
. superiority, one of those blessings which Europe
zd. He sees in it the opportunity for a career such
ng entitles him to claim, whether as 2 member of
runcil or as its expert servant. FHe publishes news-
hich the denial of this blessing becomes a symbol
-ession.

guments are advanced for making this class, rather
society as a whole, the basis of new developments.
it all reforms have come from thinking minorities;
3s represents an élite, as is proved by their ability
European education; that their ultimate triumph

argument has already been implicitly accepted in
it that demands for change have come from those
essarily minorities—which have specific grounds
at; but if the reforms they have introduced have
net the unsatisfactory situation, it is because they
heir thinking in terms of the situation and not in
lifferent context.

:ducated class are an élite in the sense that they are
‘h abilities superior to their fellows is a proposition
ibt. TYor an African to complete the course of
rovided in his country, and perhaps proceed to a
ersity, may require greater perseverance than is
. societies where a long period spent at school and
ken for granted; on the other hand, he may well
ier life during this time than he would have had
for some it may represent financial sacrifice; for
cident of wealthy parentage, rather than individual
s higher education possible. To pass in English
wtions taken by English students is certainly an
achievement showing great ability; but is this
he type of-ability called for in the political field?
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We have to accept a serious responsibility towards the
educated African. European policies have brought him into
being, and the figure which they have created is in many ways
tragic. He has been taught that the knowledge he possesses
malkes him superior to his fellows, but he is often unable to turn
his knowledge to account in any way that will give him a
superior status. Ile has been encouraged to believe that
African society in its present state is no place for him, but we
neither admit him into European society nor let him make his
own culture into something that he can endure living in. But
is his superiority over his fellows so great as to justify their
sacrifice to his interests? Those who would remould Africa
on a plan whose main abject is to find a place for him would
not admit that any sacrifice was involved, and are prepared to
dismiss the anthropologist’s arguments as antiquarian roman-
ticism. The hypothesis which I have here put forward,
however, does not rest on any sentimental glorification of the
past, but on the inherent necessities of the situation; if it is
accepted, then a transformation of native socicty on lines
admittedly felt as desirable by only a small group must mean
the sacrifice of the rest,

The argument that the triumph of the educated class is
inevitable is of a different order. It is not a matter of scientific
generalization; it is an estimate of the outcome of a particular
situation, given the probable attitudes of the persons who will in
fact control future developments. It is very probably true. It
is equally probable that those European countries which are
not yet under the rule of dictatorships will eventually be so;
. but those who regard dictatorship as an undesirable form of
government do not feel compelled for that reason to change
their views. 'This last argument does not affect the results of
sociological analysis one. way or the other. 'To the politician
emotionally in sympathy with the aspirations of the educated
African it is a source of assurance in putting his case. To the
scientist it merely means that once again the facts which it is
his task to discover will be disregarded by those to whom they
are. disagreeable.

The Place of the Scientist in Politics.~~It seems to be widely
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believed that the function of the scientist is to enable the
politician to carry out with greater facility plans of action which
have already been decided upon. If his investigations lead him
to the conclusion that the means selected are unlikely to achieve
the ends desired, he is told that he has no contribution to make
to practical affairs, or even, wheve a policy which ignores his
conclusions has been sufficiently long established, that his
theories are out of date.

"The scientist claims at once more, and less, than popular
opinion allows him. He does not judge his hypotheses by their
acceptability to those whose interests they affect, holding that
his business is to state the facts as he sees them. Ile does
consider that action based on knowledge is more likely: to
produce satisfactory results than action taken in the dark, and
that dispassionate research is the most effective way of increasing
knowledge. When questions of actual policy are under dis-
cussion, he can supply data which should be relevant to their
decision. He does not demand that these should be the deciding
factor; it is for the politician to determine, in a conflict of
interests, which considerations are of supreme importance.
But where a line of action is proposed, which, in the light of his
data, seems likely to create further difficulties—as does the
establishment of artificial native governments to which their
subjects are bound by no ties of tradition, or the periodical
absence of large numbers of young men from their homes—
he feels justified in asking those responsible at least to count
the cost. He knows only too well that their readiness to do so
will be inversely proportioned to the interested pressure of an
uninstructed electorate. He does not claim infallibility, and
where governments have decided to pay the cost, or have acted
before it could be calculated and subsequently regretted it,
he cannot unmake their mistakes any more than a doctor can
cure a case brought to him too late; he can only advise that the
'next case be treated differently. It is no reproach to a science
which studies the functioning of social institutions if it cannot
offer a cohstructive programme for the development of popula-
tions whose institutions have been systematically destroyed; if
the anthropologist’s analysis of the nature of cultural adaptation
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leads to the conclusion that in such a situation all the conditions
requisite for successful adaptation are lacking, he cannot be
expected to go further and save the creators of the situation
from the consequences of their actions,

"The ideal union between science and policy would be one in
which action was taken only in the light of all the knowledge
available as to its probable consequences; where such knowledge
carried greater weight than the clamour of conflicting desires,
and was accepted as a reason for abandoning desires that in
achievement must be disastrous. But that is a hope that no
one who makes human nature his study would be so foolish
as to indulge.
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APPENDICES

I. ArEA AND POPULATION OF THE 'TERRITORIES DISCUSSED.
II. PrINCIPAL EXPORTS.
IT1. PopuraTIiON DENsITY IN NATIVE AREas.
IV. LaBoUR OBLIGATIONS OF NATIVES.
V. TAXATION OF NATIVES.

VI. Numsers 1IN EMPLOYMENT, WITH PERCENTAGE OF ADULT
IMALES ABSENT FROM NATIVE AREAS.

VII. MaximuM PerIOD OF I.ABOUR CONTRACT.
VIII. Waces EARNED BY NATIVES,

IX. ConstiTuTion oF LicisLative Councins IN NON-SELF-
GOVERNING AREAS.

Note—In these Appendices I have put together, for convenience
of reference and comparison, various facts and figures whose
inclusion in the body of the text would have made it rather cumbrous.
It has seemed preferable to indicate here the soutces used rather
than to dazzle the eye with an array of footnotes on every page.
For British Colonies I have referred mainly to the official 4nnual
Reports and the Statesman’s Year Book. 'The figures of population
density for South Africa are taken from those which Professor
Macmillan quotes in his Complex South Africa from the 1921 Year-
Book. I took those for Kenya from the evidence presented to the
Carter Commission, and those for Northern Rhodesia from the
Reports of the Reserves Commissions. Woage-rates and numbers
in employment in South Africa are given by the Native Economic
Commission. For South-West Africa I am indebted to Mr, Ifor
Evans’ Native Policy in Southern Africa; for the Protectorates to
the Pim Reports,,to Messts. Hodgson and Ballinger’s Basutoland
and Bechuanaland, to a private communication from Dr. Hilda
Beemer, and to Professor I. Schapera’s various articles on the
Ba Kxatla of Bechuanaland. The figures for the Belgian Congo
come from the Reports of the 1g3r Labour Commission. . The
data on labour obligations and The Period of contract are taken
from Major G. St. J. Orde-Browne’s The African Labourer; this
contains an admirable comparative analysis of labour legislation in
all African -territories to which the reader is referred for further
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AREA anp POPULATION orF tHE TERRITORIES DISCUSSED, wire LAND DISTRIBUTION
' (Areas in Square Miles)

Population. ; . Area subject to e
Territory. f:z;l A—re%g;:n ; t‘;- OZr)Tatwe Rights gr Reseffgzg?orn
Native. ZLuropsan. ’ » ’ ! EBuropsean Chenershzp.
South Africa (exclud- | 6,000,000 1628175 472,550 35984 ‘ 436,568
ing mandated area) (estimated)
South-West Africa - 241,733 31,600 317725 11,623 in Police Zone —
{plus non-delimited native
l _ tervitories outsida}
Swaziland 110,995 2,205 6,705 2, 3,767
(1921) (1921)
Basutoland 405,987 1,808 11,718 11,716 Negligible
(1921)
Bechuanaland . 150,185 6,743 275,000 102,000 7,500
Southern Rhodesia . 1, 154 500 52, 950 150,344 64,422 50,000
(includes estimated shate of (incindes estimated share of
undefermined areaj undetermined area)
Northern Rhodesia . 1,382,705 10,533 290,320 76,2 13,672
Nyasaland 1,608,023 1,817 37,596 not delimited 6,193
land arez approx.;
Renya, . 3,107,645 | wae | 2980 53,004 18700
Tanganyika 5,022,640 8217 | 340,000 : not delimited 3,125
iland area approx.’
Uganda . 3,604,135 1,854 laﬁd TT;843 300
. (land}
Nigeria (with man- 18,928,171 (total) 312,671 : not delimited 403
dated area}. . Europeans not given separately : i
Gold Coast (with 3,268,411 3,140 91,843 i not delimited 2,361 i
mandated area) {non-Africans) '
Sierra Leone . 1,546,905 5,685 28,070 H —_ _—
Gambia . "199,120 (total) 4065 | - j - |
Sudan .~ . 5,728,551 51,471 1,008100 | —_ | - i
Belgian Congo . 9,467,503 17,588 918,000 — _ ]
French West Africa. |~ 14,376,811 7,231 1,604,159 — _ |
French . Equatorial 3,318,968 4,661 912, — — i
Africa
,Mazamblque - 4,000,000 35,000 299,973 — — /
Angola . - - 8,000,000 40,000 487,788 —_ _
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information. Figures for numbers in employment appear sporadic-
ally in various departmental reports; that for Kenya comes from
the evidence taken by the Carter Land Commission, that for
Northern Rhodesia from the Merle Davis Report, Modern Industry
and the African, that for Nyasaland from the 1935 Commission on
Emigrant Labour.

I am myself responsible in some cases for working out population
densities and the conversion of areas to square miles. I do not
claim that the figures given are more than approximations.

II
PRINCIPAL EXPORTS

Sourn Arrica.~—Gold, wool, fruit, diamonds, sugar, iron and steel,
hides and skins.

SouTH-WEesT Arrica.—Diamonds.

Ni1geR1A.—Palm-oil, palm-kernels, cotton, cacao, ground-nuts, hides
and skins.’

Gamera Corony.—Ground-nuts.

Sierra LEONE.—Palm-kernels, palm-oil, kola-nuts, ginger, piassava
fibre.

GoLp Coast.—Cacao, gold, diamends, manganese.

Krnva.~—Cotton, maize, coffee, tea, hides and skins, wattle-bark.

TANGANYIKA.—Sisal, cotton, coffee, ground-nuts, hides and skins.

Ucanpa.—Cotton, coffee.

NvasaLawD.—Tea, tobacco, coffee, cotton.

NorTHERN RHODESIA.—Copper.

SovrHERN RHODESIA.—Gold, silver, copper.

BasuTOLAND.—Wool, angora hair.

BrcnuanaLaND.—Gold, cattle, dairy produce.

SwaziLaND,—T'in, tobacco, cotton, wattle-bark, hides, cattle,

111
POPULATION DENSITY IN DELIMITED NATIVE AREAS

Percentage permanently

Per square mile. resident in European
UnioN OF SouTH AFRICA: areas, Cape Province.
Transkei . . . 5859 14 -
Zuhaland ', . . 2406 —
Natal . . . = 3576 48
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TINTON OF SOUTH AFRICA:

Transvaal .
Basutoland
Swaziland.
Bechuanaland
South-West Africa

SOUTHERN RIODESIA

NoRrrHERN RHODESIA :
Eastern Luangwa
Tanganyika

" Railway Zone .
Barotseland

KrNyA:
XKavirondo
Kikuyu
Masai
Akamba . .
Samburu . .
Turkana
Suk .
Kamasia
Elgeyo
Marakwet.
Nandi .

Per square wile.

Percentage pevmanently
resident in Eur opean
areas, Cape Province.

70790 93
4244 -
38 16-6
I to 22

(Police Zone only) 75 :

. Average 20, range 2% to Go

[
N Qoo
H oo N

4
o0

1571100
200~500
35
25
I
25
78
2
40
28
66

v

LABOUR OBLIGATIONS OF NATIVES
(Periods given are legal maxima)

Basuroranp.—Duty of cultivating chief’s field when summoned.
Swazrir.ann.—Tribal obligations remain in force.
BecRUANALAND.—Ttibal obligations semain in force.

SovTHERN REODESIA~—Duty to obey orders from chiefs valid in

native gustom,

NorTHERN ‘RHODESIA.—Sixty days per annum on road maintenance

or emergency work.*

1 In these territories the .obligation is one not regularly imposed, but
: available for use in case of emergency.
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NyAsaLAND.—Sixty days per annum on public works; exemption
for two months’ previous work on contract.t

KENYA.—Sixty days per quarter on public works in native areas;
exemption for natives in employment or employed for three
months in the preceding twelve.1

TANGANYIKA —Sixty days per annum on essential public services.t

UceaNpa.—Thirty days on local works; can be commuted for cash
payment.

Nicrria.—Road maintenance for native authorities (unpaid).
Gorp Coast—Twenty-five days per annum on road maintenance.

Brrcian CoNeo.—Sixty days per annum on emergency work or
cultivation of export crops.

FrencH - Coronies—Fifteen days per annum “prestations® for
Iocal labour.

v
— TAXATION OF NATIVES

Soutn Arrica.—Poll-tax, 20s., plus ros. local rate in native areas,

SouTH~-WEST ArRica—Dog tax, 1os.

SwazZILAND.—35s. for monogamists; for polygamists, 30s.-+ 30s.
for each plural wife up to £4, 10s. ,

BECHUANALAND.—28s,

BasuToLAND.—28s,+25s. for each wife beyond one.

SOUTHERN RHODESIA—20s.+ 10s. for each wife beyond one.

NorTEERN RHODESIA—4s. 6d. to 12s. 6d.

NYASALAND.—65. - 6s. for each wife beyond one.

KeNva.—Masai, 2os. Other tribes, 12s.

" TANGANYIKA.—4S. to 128., plus 50 per cent for each wife beyond
one.

UeANDA.—5E. to 215,

Ni1GERIA.—Southern Provinces: graduated tax on incomes over £3o0.
Northern Provinces: graduated tax on incomes; amount
varies from zs. to 13s.

Gorp Coasr.—No direct taxation.

Brrcran CoNGo.—Basic tax, 25 to 75 francs. Tax per wife, 12 to
25 francs. Contribution to native treasuries, 1 to 5 francs
(in two cases there is an additional contribution per wife
of 50 c. and 2-50 francs respectively).

1 In these territorieés the obligation is one not regularly imposed, but
gvailable for use in case of emergency.
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VI

NUMBERS IN EMPLOYMENT, WITH PERCENTAGE OF
ADULT MALES ABSENT FROM NATIVE AREAS

Niumbers in Employment. 1; Z;g:’;?:ﬁ‘;ﬂ“{vfgﬁt Qfgéf
Maximiom. Latest Figures.  Maxinun:. Latest Figures.
South Africa . . 315,000 (1930) —_ 40~70 (1929)
(mining only) :
Swaziland . . . 10,000 — —
Bechuanaland . . 8,759 (1929) — 40 (1933)
Basutoland 95,864 (1926) 51,856 (1933) — 50 (1933)

S.W. Africa 7,645 (1930) 1,230 (1934) —_ —
(mining only) (mining only)
S. Rhodesia 9o,000 (1926) 79,000 (1G34) — —

N. Rhodesia 102,700 (1930) — 34°45 (1930) 10-20 (1932)
Nyasaland . . . 120,000 {1935) — 2~65 (1935)
Renya 152,346 (1926) 145,000 (1934)  — 5-62 (1927)
Tanganyika . 139~140,000 (192%) — -
Uganda . . . 49,685 (1933) — —
Nigeria . . . 45,000 (1928) — —

(tin mines and Cameroons
plantations only)
Gold Coast 16,453 (1933); 16,453 (1933) — -
mining only) (mining only)
Belgian Congo, maximum
reached in 1929 . 490,202 (192%) — —

VII

MAXIMUM PERIOD OF LABOUR CONTRACT 2
- SouTH AFRICA—
Cape Province.—Five years (written), one year (oral).
‘Transvaal —Five years (written), one year (oral).
Natal.—Three years.
Orange Free State—T'wo years (written); one year (oral).

1 In most areas the average contract is made for a shorter period than
the maximum. - In the Belgian Congo, however, it is part of the * stabiliza-

tion ” policy to offer special advantages to workers engaging for the full
term.
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Kexnva.—T'wo years,

TANGANYIRA.—One year.

SwaziLaND —Three hundred and sixty working days.
NyasaLanp.—No legal limit.

NoRrRTHERN RHODESIA.—T'wo years.

SouTHERN RHODESIA.—Three years.

Uganna.—Two years,

GoLp CoasT.—Three years (Home contract); thirteen months
(Foreign contract).

Nigeria and CaMeroONS under British Mandate.—T'wo years.
BrrgraN and PORTUGUESE TERRITORIES.—Three years.
FreENcE TERRITORIES.—Two years.

VIII ,
WAGES EARNED BY NATIVES

(Figures for 1933, unless otherwise stated. Rates per month,
*F=="unless otherwise stated)

'l

Sourr Arrica.—Agriculture, £15, 4s. to £30 per annum (includes
estimated value of squatter privileges and payment in kind
(1928 and 1929)). Mining, L1, 38. 7d. to L2, 4s. Utban
areas, /£3, 55. per month.

SwaziLanp.—Mines, 2s. 1d. per shift. Roads, Is. 6d. a day.

BrcauaNALAND —Mines, 2s. 1d. per shift.

NorRTHERN RHODESIA.—Clerks, £2 to f7. Artisans, [1, 105. to f4.
Mining, 17s. 6d. to 37s. 6d. Agriculture, 6s. to 10s.

Nyasaranp.—Unskilled labour, 6s. to zos. Skilled labour, 15s. to
1208.

KENYA —Unskilled labour, 6s. to 14s. -

TANGANYIKA.—Agriculture: unskilled labour, 6s. to 14s.; semi-
skilled. labour, z=zs. to 135s.; skilled labour, zos. to 180s.
No figures for mining.

Bergian CoNgo.—Unskilled, 22:50 to 4o francs. In urban areas
in Equator Province, 45 to 75 francs. - Skilled labour (Equator
Province), 300 to 1000 francs.

Ucanpa.—Unskilled, 5s. to 16s.  Skilled, 16s. to 150s.

GoLbp Coast.—Agriculture, £3 to £10 a year, plus rations. Mining:
unskilled, 1s. to 18. 9d. a day; skilled, 1s. gd. to 10s. a day.

Nrceria.—Porterage, 4d. to 6d. a day. Other labour, 4d. to gd.
a day.
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IX

¢ LEGISLATIVE COUNCILS IN NON-SELF-GOVERNING
AREAS

SouTH-WEST ATRICA.—12 elected, 6 nominated members.

NORTHERN RHODESIA.—5 ex-officio, 4 nominated official, 7 elected
unofficial members.

NyasaLaND —4 official, 4 nominated unofficial members.

KENYA—I1 ex-officio, 9 nominated official members; 11 elected
Europeans, 5 elected Indians, 1 elected Arab; = nominated
unoflicial to represent native interests.

TaNcaNYIKA.—13 official, 10 nominated unofficial members.

Ucanpa.—7 official, 6 nominated unoflicial members.

Nigeria.—30 official, 4 elected unofficial, 15 nominated unofficial
membeys (for the Colony and Southern Provingces only). The
unofficial members are mainly native, ,

Gorp Coasr.—15 official, 14 unofficial members, who include 6

- elected chiefs and 3 elected native municipal members.
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in Uganda, 173, 174
Moshi, 139, 141, 152
Moyne Report, 79, 99
Mozambique, 250, 252, 254, 250,
257, 250
Company, 250, 256

Nandi, 81-2
Natal, 21, 22, 25—7, 29, 31, 32, 34,
35, 49, 41, 42, 445 53, 54
Native authorities~—
in the Belgian Congo, 232, 236,
240, 242-5, 246—8
in British territories—
Basutoland, 59—-60
Bechuanaland, 6o0—2
Gold Coast, 158-9, 1647
Kenya, 92, 96-7
Nigeria, 121, 12333, 135
Northern Rhodesia, 104—6
Nyasaland, r111—12, 11416
South Africa, 40, 43, 46
Southern Rhodesia, 76—
Sudan, 181—3
Tanganyika, 144, 148, 151-6
Uganda, 169-476, 236
in French Colonies, 192, 193, 196~
198, 200~12, 243, 244
in Portuguese Colonies, 2587-0
Native councils—
in the Belgian Congo, 2434
in British territorics—
Basutoland, 61
Bechuanaland, 61
Gold Coast, 158, 164~7
Kenya, 94, 97
Nigeria, 130—3
Nyasaland, 11415
South Africa, 25, 40, 43, 46-8
Southern Rhodesia, 77
Swaziland, 59, 61—2
Tanganyika, 151, 153~4, 156
Uganda, 170
in French Colonies, 211-13
in Portuguese Colonies, 259
Native courts—
in the Belgian Congo, 2424
in British territories—
Bechuanaland, 61—2
Gold Coast, 158, 166
Kenya, g5-6
Nigeria, 125, 128-30, 132
Northern Rhodesia, To4—15
Nyasaland, x14-15
South Africa, 40, 43
'Sudan, 182

Native Courts—continued
Tanganyike, 156
Uganda, 170-2
Native law, 4043, 125, 130, 154, 156,
172, 103, 2§78, 267
Exemption from-—
in the Belgian Congo, 240-1,
246—9
in French Colonies, 190~
in Portuguese Colonies, 258
in South Africa, 40, 43—4
Native treasuries—
in the Belgian Congo, 242—3
in the Gold Coast, 166
in Nigeria, 123, 128, 1301
in the Sudan, 183
in Tanganyika, 154
Niger Valley, 195
Nigeria, 56, ros, 111, 115, 118-3%,
1490, 150, 153, 157, 158, 150,
108, 173, 175
North Charterland Concession, rox—
103, 108
Nyasaland, o, 71, 78, 100, 101, 108~
1Ty .

Orange Free State, 22, 26, 29, 31, 32,
344 30, 40, 41, 42, 44, 46, 53

Ormsby~Gore Commission, 8z, 84,
9z, 11

Palm {ruit, 16o, 201, 203, 223—4,
228~9
Pass laws, 10
in Nyasaland, 112
in South Africa, 35, 36, 44
in Southern Rhodesia, 71, 108
in Tanganyika, 148
Pondoland, 24, 46, 47
‘“ Poor Whites,” 16, 20, 30, 38, 63
Portugal, 1, 250-60. .See Angola,
Mozambique, Portuguese
Fast Afvica
Portuguese East Africa, 71, See
Mozambique
Prazo system, 252—3, 256

Recruiting. See Labour
Registration—

in Kenya, 89, 08

in Nyasaland, 112

in South Africa, 36~

in Tanganyika, 148~9
Rents—

in Nyasaland, 109

in South Africa, 24, 32, 34, 35,

39, 47
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Rents—continyed .
in Southern Rhodesia, 68
in Swaziland, 57
in Uganda, 171, 174
Reserves—
in the Belgian Congo, 225—7
in British territories—
Bechuanaland, 59
Kenya, 8o—90, 02, 98
Northern Rhodesin, 102~4, 107
Nyasaland, 110
South Africa, 26, 28, 30, 31, 34,
36, 37, 39, 46
Southern Rhodcsia, 64—y, 69—
71, 73—6
Tanganyika, 140
Uganda, 148
in Portuguese Colonies, 256
Rhodes, 22, 24, 63
Rhodesia, 9, 19, 108
WNorthernn, 19, 63, 431, 98, 100-
‘108, 109, 1106, 265
Southern, 19, 63—77, 102, 180,
6

203
Rice, 144, 236
Ross, W. McGregor, 92, 94
Rubber, 161, 176, 201—3, 222

Salisbury, 72
Sambuyu, 81, 83
Sarraut, .3.., 186, 18y, 188, 189 n,,
21
Segregation, 20, 28, 57, 64—5, 88
Senegal, 190, 191, 192, 195
Smotig, 199-200, 207, 208
South Africa, 18, 19-56, 63, 64, 263
South-West Africa, 21
Squatters—
in Kenya, 8o, 88, go
in Northern Rhodesia, 103
in Nyasaland, rog-10, 114
in South Africa, 29, 31-5, 53
in Southern Rhodesia, 67—8
in Swaziland, 57—8
Sudan, 121, 180—4
Swaziland, 21, 54, 57-8
Symes, Sit Stewart, 149

Tanganyika, 9, 12, 13,19, 56, 78, 95,
09, XI5, 116, 118, 122, 138—
157, 168, 173, 174, 175, 179,
231, 265, 267

Taxation—
in the Belgian Congo, 248
in British territories—
Bechuanaland, 61
Gold Coast, 158
XKenya, 91, 94-5, 99, 122
Nigeria, 120—3, 128-9, 136
Northern Rhodesia, 104
Nyasaland, 112, 115
South Africa, 31, 33, 47, 122
Sudan, 121
Tanganyika, 122, 145, 150
Uganda, 122, 173, 174, 177
in French Colonies, 212
in Portuguese Colonies, 250
Tax collection, 42, 115, 121, 123, 124,
131, 169, 171, 180, 182, 192,
X194, 210, 252, 259
Tembuland, 24, 46
Timber, 134, 203
Tobacco, 110, 1¥3-14, 144
Toro, 169, 175, 176
Transkei, 24, 27, 40, 41, 46, 47, 6o
Transvaal, 22, 206, 29, 32, 33, 34, 35,
30, 40, 41, 42, 44, §2, 53, 57
Trusteeship, 2, 6, 7, 9, 138, 267

Uganda, %8, 81, 99, 118, 146, 168-
180, 230
Uganda Agreement, 169, 170, 1712,

17
Unemployment, 93, 107, 14§, 149—
150, 249, 267
Union Miniére, 221, 231—2, 246, 249
Urban centres, 98, 107, 265, 272
in the Belgian Congo, 230z, 242,
246
in Northern Rhodesia, 104
in South Africa, 36—7
in Southern Rhodesia, 72
in Tanganyika, 155

Wages—
in Kenya, go
in South Africa, zo, 28, 31, 34,
. 369, 53-4 )
in Southern Rhodesia, 71

Yoruba, 119, 132, 134—5

Zambesi, 22 -
Zululand, 257, 43
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