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CHAPTER I

INTRODUCTION

The Scope of the Research

This study is an attempt to search for correlations
between British colonial policies and administrative practices
in Nigerdia and the political and social conflicts that brought
about the fall of the First Republic of Nigeria. The circum-
stances that prevailed at the time of Independence were such
that taking into consideration the prerequisites for a
functisning democracy, no one could doubt that Nigeria would
have to surnount several obstacles on her road to establishing
a workable federal system. This study is essentially an
attempt to analyze British colonial policies and their effects
on Nigeria's development, and to supply the rationale for her
developmeﬁtal problems by epplying some relevant contemporary
political and social theories.

In the past, research studies conducted on Nigeria have
tended to be historical and/or descriptive rather than
analytical, emphasizing the substance of Nigerian problems but
usually offering little of a constructive nature in the form-
ulation of general principles that have broad application to
political theory. This study takes note of this situation and
puts some weight on finding justifiable relationships between

1
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available material facts and data on Nigeria and contemporary
and sociological theories.

Emphasizing the importance of theory in the study of
social phenomena, Eugene J. Meehan says that 'Facts alone have
no meaning--a point too often overlooked by those enamored with
the accumulation of facts or absorbed in the 'pack-rat' con-
ception of research. A fact must be part of some relational
structure before it has any meaning. . . ol

Earlier, David Easton had asserted that ''a major source of
the shortcomings in political science lies in the failure to
clarify the true relationship between facts and political theory

2 1t

and the vital role of theory inm such relationship."
should be emphasized that: "in and of themselves, facts do not
enable us to explain or understand an event. Facts must be
ordered in some way that we can see their connections .">
In Nigeria in the year of Independence, 1960, the follow-
ing conditions existed:
1. A lopsided four-unit federal structure (three

"Regions" and the federal capital) with one unit larger in size

and population than all the rest put together.

1Eugene J. Meehan, The Theory and Method of Political
Analysis (Homewood, Ill.: The Dorsey Press, 1965), p. 44.

2David Easton, A Framework for Political Analysis
(Englewood Cliffs, N. J.: Prentice-Hall, Inc., 1955), p. &4.

3

Ibid., p. 4.
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2. A close correlation between political party affil-
iation or the support given to different political parties and
the basic social groupings in the federation,

3. Each of the major political parties was the dominant
party and the Government of a Region which it used as its base
unit.

L. In each of the three Regions, there was a built-in
majority of a dominant ethnic group whose population exceeds
those of all other ethnic groups in the Region put together.

5. A large and overwhelimning majority of the inhabitants
of each region was indigenous to the region and characterized
by a near-homogeneity in religion, ethnicity, language, and
culture~--the rates of integration and cultural diffusion between
the different tribes, languages, and cultures were minimal.

.6. The federal instrument (the Independence Constituticn
of 1960) establishing the federation provided for a Parlia-
mentary system of government with its characteristic penchant
for cabinet domination of both legislative and executive
functions of the government.

7. The Federal Constitution's Civil Rights provisions
were so circumscribed and hedged that the Courts iicre in effect
hampered in their primary role as protector of political
rights and liberties against the Federal and Regional legisla-
tures. |

Following Seymour Lipsett's theory of political cleavage
in contemporary society, this study advances a general thesis

that a federal system with the above conditions in existence
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cannot continue for long on a democratic basis, for it reflects
a state of conflict so intense and clear-cut as to rule out
compromise.h

An analytical study of colonial policies and their
differing impacts on the life and political behavior of tiae
colonial people is a vital field of study because no proper
analysis of post-independence or contemporary problems of
these peoples can ignore their colonial origins.

The necessity for re-examining the nature and ccntent
of British colonial policies comes from the general belief
that since British colonial Administration created the Nizerian
polity and guided the development of the pre-Independence
political infra-structure, the policies which acted as the
fundamental basis of political practices should contain some
of the seeds that bore fruit to the success or failure of the
system,

The causes of the collapse of the First Nigerian
Republic are complex. Like any other federal system made up
of a multiplicity of ethnic groups, diverse languages, and
cultures, differences in religion and political culture, and
a short period of socio-political cooperation under colonial
tutelage, Nigeria had to go through an uneasy transitional
stage before its erstwhile colonial structure could be trans-

formed into a smoothly functioning independent system.

thymour Lipset, Political Man: The Sncial Basis of
Politics (New York: Doubleday, 1903), p. 31.
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Any one of the diversities or a combination of them

5 that the system could

could have created such a heavy stress
have found it unbearable to withstand. The British did not
create the diversities; but they exacerbated them by their policies
and administrative practices. Nevertheless, the British are
credited with creating the conditions that kept these unintegrated
groups of people together until hostilities broke up this facade
of unity six years after Independence. It is not surprising that
the country suffered a setback; it would have been more sur-
prising if it did not, given to the enormity of its problems.
Each of these diversities and other attenuating circum-
stances ﬁhat led to crises could form a separate study and
some have been researched. The emphasis on this study is to
find out the part that policies and methods of colonial ad-
ministration alone played in the final demise of the structure.
The policies are described and analyzed and then a
rationalization is made on how they could have been instrumental

to certain political actions.

SFor detailed information on the nature of 'stress' on a
political system, see David Easton, Ibid., pp. 77-101. Easton
describes 'stress' as '"those conditions that challenge the
capacity of a system to persist." (p. 90) Stress '"occurs when
disturbances, internal or external in origin, threaten to displace
the essential variables of a political system beyond their normal
range and toward some critical limit.,.(and)...prevents...it from
operating in its characteristic way." (p. 94) The essential
variables referred to above are behaviors related to the system's
capacity to 'allocate values for the society and assure their
acceptance.'" (p. 96)
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This study makes use of some historical landmarks in
the Nigerian history for obvious reasons. J. R. Seeley
epitomizes the close relationship between history and Political
Science when he asserted that

History without Political Science has no fruits;
Political Science without History has no roots.6

One cannot properly explain policies and practices that
took many years to evolve without necessarily giving a brief
history of their evolution; neither can a future prediction be
made without delving into the past. It is a truism, but
nevertheless important to point out that the problems which
beset post-colonial Nigeria dated back to January 1, 1914--the
day of amalgamation of the Colony and Protectorate of Southern
Nigeria to the Protectorate of Northern Nigeria, or to an
earlier date.

A historic statement made by Sir Ahmado Bello, the late
Sarduana of Sokoto and Premier of Northern Nigeria, while
attending the House of Representatives Session during the 1953

constitutional crisis’/ supports the thesis that Nigeria's

6J. R. Seeley, Intrnduction to Political Science
(London: Macmillan Co., Ltd., 191G], p. 4.

"MacPherson Constitution broke down at the Federal level
over Chief Anthony Enachoro, an Action Group party member's
motion in the House of Representatives that "this House accepts
as a political objective the attairment of self-government for
Nigeria in 1956." Nigerian House of iepresentatives Debate,
2nd sess., March 19-4pril 1, 1952, pp. 985-993.
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problems date to the amalgamation. He asserted that "The"
mistake of 1914 has come tn light."8

An objective of the problems brought about by British
colonial policies and administration must take into considera-
tion the fact that a wide variety of factors were at work, none
of which alone could account for the eventual crisis. It is
the relationship among these various factors and their close
correlation with some aspects of policies and administrative
practices that this research is primarily oriented. However,

a researcher concerned with describing and explaining causes
of any social phenomenon runs into problems of subjectivity.
Social scientists find nothing more fundamental and yet more
difficult to explain than how one ph.nomenon or event or
series of events have caused another,

The great political thinker, David Hume, doubts very
strongly the belief that any one event or events can be validly
ascertained to be a direct cause of another. He says that when
people say that "A causes B," they mean only that A and B are
constantly conjoined in fact, not that there is some necessary
connection between them. "We have no other notion of cause

and effect, but that of certain objects which have been always

8Sir Ahmadu Bello (Oxford: Cambridge Univ. Press, 19462},
p. 133. Bello also alleged that "Lord Lugard and his Amalgama-
tion were far from ponular among us at that time (and)~~looked
tempting,”" op. cit., p. 135. However, the North resisted the
temptation to secede because their only access to the sea was
the Southern ports which also collected the bulk of Nigerian
revenue at that time. '
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conjoined together . . . we cannot penetrate into the reason
of the conjunc'cion."9 Hume believed that through association,
if "A% and ¥B" have been constantly conjoined in past exper-
jence, the impression of "A" produces that lively idea of "B"
which constitutes belief in "B." This explains why one might
believe MA"™ and "B" to be connected; the percept of "A" is
connected with the idea of "B," and so one comes to think that
there is a necessary connection between the two, though this
opinion is groundless. What appears to the mind according to
Hume as a necessary connection among objects of sociological
phenomena is only a connection among the ideas of those objects
or phenomena--the mind being determined by custom.

David Hume's logic should be taken with a grain of salt.
Consistent with this line of reasoning, nothing causes another.
Contemporary social scientists find this assertion unacceptable.lO

If Hume expected that his challenge of the universally-
accepted notion of social causation would influence his readers
to do some rethinking and maybe alter their stand on the issue,
then he is guilty of self-contradiction. All significant social
or political actions, decisions, or policies have their effect

on the life of the people, directly or indirectly.

9Lewis Amherst Selby-Bigge, Hume's Treatise of Human
Nature (Oxford: Clarendon Press, 1958}, L, 90.

For a good analysis of Hume on causation, see David F.
Pears, David iiume: A Svmeosium (New York: St. Martins Press,
1963), ch. 1, "Hume on Causation," pp. 55-56.

10Rr, M. MacIver, Social Causation (New York: Harper and
Row, 1964).
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Commenting on Hume's rejection of causality, Professor
MacIver points out that "we cannot conceive change except as
caused change."ll Social changes cannot occur in a vacuum,
They are caused. What is difficult in social research is not
to link an "effect" with a cause, although an "effect" may be
a result of many causes, What is most difficult is to predict
in the social sciences that any one phenomenon, policies, or
decisions, or a combination of them has or will have a certain
definite effect or result. Professor Maclver explains that
"the methodological investigation of the causes of social
phenomena is beset by peculiar difficulties. Any social change
we seek to explain is meshed in a tangled web of its inclusive
history. It is dependent on conditions arising within every
~order of reality—-physical, biological, psychological, and
social, "i2.

Hume's thesis, therefore, is correct up to the point
that every socio-political event is multi-causational., The
decision of a government to act in a certain way or failure to
act can produce results, in which case an effect can be directly
traced to a cause direct, indirect, or contributory. This
thesis is predicated on the belief that the cause of Nigerian
crisis is multi-dimensional, but the effect of colonial policies

and administrative practices are held as the paramount cause,

and therefore an essential subject for research,

llMacIver, Social Causation, p. 5.

121bid., p. 72.




CHAPTER II
COLONIAL OBJECTIVES

In order to comprehend more fully the British colonial
policies, one needs to inquire into their fundamental basis--
the colonial objectives. This is important because it is the
colonial objectives that give rise to policies which are the
specific courses of action designed to achieve the objectives.
Objectives are the ends, while policies are the means to
achieve the ends. It is a lot easier to determine objectives
than means because different means can achieve the same end.
Also, objectives tend to be universal and more general.

In spite of the fact that a nation's foreign objectives
as expressed in her foreign policies should be complementary
to be consistent, those of the British in Nigeria are apparently
contradictory. The difficulty of accurately assessing British
colonial objectives in general or their true motive in a
particular country like Nigeria, is underscored by the almost
proverbial saying that the British stumbled into the overseas
colonies in a fit of absent-mindedness. Based on deductions
from official statements, official exchanges and communications,
contracts and trade agreements, Parliamentary debates and
decrees, the behavior of the British official class, and the

resistance and reactions of Nigerians, the British objectives

10
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in Nigeria can be classified as commercial, philanthropic,“
and imperialistic.

The nature of the piecemeal and unsystematic acquisi-
tion of Nigeria as a colonial territory and the fact that true
motives are hard to pin down, especially when the actions of
differing personalities and governments are concerned, make it
necessary that only those objectives that can be or have been
dacumented need be emphasized. It will be a matter of value
judgement to determine which one of these motives was upper-
most in the minds of the British.

Whatever cue one uses in making this deéision, one will
most likely come up with the conclusion that there was a mixed
objective: a desire on the part of the British to help the
natives and thereby profit from their actions. This was what
Lord Lugard referred to as the "Dual Mancate."

There were no coherently preconceived plans for organ-
izing and administering the native people. Lady Lugard (the
lady who coined the name "ligeria") comments that "as in India
50 as in Nigeria we meant to trade but conquest was forced on
us. Having conquered, we are now obliged to administer and tkhke
hope that lies before us is to develop from the small beginnings
which have been made in Nigeria such another or great or pros-

< s . . . 1
perous dominion as our ancestors have created for us in India.”

The Role of Philanthropy

An official decision to end slavery and slave. trading by

any one nation or colonial power is no doubt humanitarian and

1 Lady Lugard (Flora Shaw), "Nigeria," Journal of the
Roval Society of Artgs, LII (1904), p. 370.
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philanthropic. On the part of the British, the Slavery Aboli-
tion Bill of 1807 showed a genuinely altruistic objective to
eliminate ''man's inhumanity to man.' However, British business-
men had played such a major role in creating the conditions
which the bill aimed at eliminating that British humanitarianism
became clouded by their complicity in the evil that they finally
eliminated. The meaning of their action is robbed because of
its compensatory nature,

By the Asiento Agreement embodied in the Treaty of
Utrecht, 1712, Great Britain secured the right to supply slaves
to the Spanish colonies in America. This treaty, which gave
the British a thirty-year-old monopoly in slave trading, en-
hanced British economy, prosperity, and prestige over the
west coast of Africa. British slave dealers supplied several
times more than the 4,800 slaves a year which the agreement pro-
vided. "Around 1798, slaves exported annually by Britain from
the West Coast were 38,000; by the French 20,000; by the Dutch
4,000; and by the Portuguese 10,000, totalling 72,000." 2 It
is stating the case simply to say that British traders were
among the greatest profiteers of the slave trade which the Bri-
tish government finally paid in man power and resources to abolish.?

The story of British intervention and acquisition of the

diverse tribes that later came to be Nigeria started with the

2 . A .
. B. Edwards, History of British West Indies ( 5th ed.;
London: 1819 ), p. 65.

3British Information Service, African Challenge: The
Story of the British in Tropical Africa { New York: 19457 ).
See Chapter 2, "The Abolition of Slavery'.
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enforcement of the abolition of slavery and slave trade biils
of 1807 and 1833.% The short-term objective involved no
coherent plans for a long-term political domination. Judged
in this perspective only, there was no possible selfish motive
in colonial expansion in Africa.

The British Navy patrolled the high seas tn enforce the
new act of Parliament by scaring all British slave ships out
of the seas. Any British subject found in violation of the
law was tried for every slave so purchased, sold, or trans-
ported, and any British ship which took part in the trade was
forfeited. ° It is significant that the British renounced the
slave trade on moral grounds despite its profits to the country.

The British humanitarians who led the fight to pass the

bill abolishing slave trade were bitterly opposed by vested

. interests:. Liverpool merchants whose great. wealth and pros-

perity depended on slave trade, and the West Indian colonies
who regarded slave labor as an indispensable foundation of
their colony. 6

The struggle against the abolition of slavery and the

slave trade was waged strongly on both sides. The opponents

4The Slave Trade Abolition Bill (1807) abolished, pro-
hibited, and declared to be unlawful all manner of dealing and
trading in slaves; while the Slavery Abolitinn Bill (1833%
abolished slavery in the British Empire.

SBritish Information Seryice, African Challecnge, p. 22.

Supetition from the West Indian Planters against the
Slave-trade Abolition Bill," Parliamentary Debates, 1807, Vol. 9,

pp. 65-1G1. '
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of the bill fiercely resisted what they thought was their natural
right to do what they liked with their property and contended
that all "men have a natural right to enjoy property legally
acquired," and that "slavery has always existed as a condition
of mankind in Africa." They never yielded to any pressure
from the humanitarians to improve the lot of their slaves.
There is a contention that if the condition of the slaves was
not so inhuman as to bother the conscience of all civilized
people, slavery, like all other unjust social institutions
would have died a slow and natural death. Even by 1823, the
radical anti-slavery movements in Britain had taken a compro-
mised position with the government "to effect the gradual
emancipation of slaves."8

Under the leadership of William Wilberforce and
T. Fowell Buxton in the House of Commons, and of William
Clarkson, who campaigned all over Britain to collect evidence
about the horrible condition on board the slave ships, public
pressure was brought to bear upon members of Parliament and
the Abmlition of Slavery Bill was passed on August 29, 1833.
An allocation of the sum of 20 million pounds was made as a

free gift to compensate the slave owners for their loss.9

7 Christine Bolt, The Anti-~slavery Movement and Recon-
struction (New York: Oxford Univ. Fress, 196G), p. 55.

8 Frank J. Klingberg, The Anti-Slavery Movement in
England (New Haven: Yale Univ. Press, 1926], p. 18<.

9 British Information Service, African Challenge, p. 23.
See alsn, Parliamentary Papers, Contract for the loan to be
raised for Compensatinn to Owners of Slaves, 1835, Vol. LI.
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Britain had to secure the active support of other slave-
dealing countries to bring slave trade to an end. The United
States had, as of January 1, 1808, outlawed the trans-Atlantic
slave trade, and signed a treaty with Britain "for the suppres-
sion of the African Slave Trade."1C France, Spain, and Portugal
continued to profit from the trade. Since action by both the
United States and Britain alone could not stop this abject
international traffic of human beings, Britain began a series
of diplomatic moves which resulted in the appeasement of France
and the payment of a large sum of money to Spain and Portugal
to sign treaties establishing a right to search merchant ships
for slaves and equipment.ll

The British found it difficult to obtain the right to
search American vessels. Since the interference with United
‘States shipping by the British Navy was the chief immediate
cause of the Anglo-American War of 1812, any agreement on the
part of the United States government to enforce slavery laus

was a danger to splitting the Union, as this would meet with

hostility by Southern states.

Greah Britain, Parliamentary Papers, Treaty for
Suppression nf African Slave Trade, washlngton, 7th April 1862;
1862, LXI, 373; also Convention between Her ilajesty and the
Unlted States of America, additional to Treaty signed at
Washington, 7th April 1862, for suppression of African slave
trade, dashlngton 3rd June 1870; ’?70 LXIX, 431.

lReport on Treaties and Engagements between Great
Britain, Spain, and Portugal, respecting slave trade, &c.j; with
Proceedings, Evidence, Appendix, and Index; 1852-53, XXXIX, 1.
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The British, therefore, depended on the power of thé
British Navy to blockade West African coasts and on the moral
support given her by the United States federal government and
the Northern and Western States where slavery had been outlawed,
to enforce international treaties banning the slave trade., A
major problem posed by the British inability to search American
ships was the scandal of flying under American flags by non-
American ships that feared capture by the British Navy.‘

Since both the international treaties banning slave trade
and the activities of the British Navy in enforcing the ban had
become ineffectual; the British decided to carry the campaign
to stop the trade right to its source--the "slave coast" of
West Africa.

- In 1860, the British Counsul at Lagos, G. Brand, advised
- the British government that the occupation of Lagos either as
a "possession" or a Protectorate was the most effective way to
suppress the slave trade in the interior of Nigeria. "The
occupation of Lagos with a proper force on the lagoon will do
more to suppress the slave trade than all the ships we could
muster along the coast."}‘2

At first, the British government was reluctant to follow
the advice of Counsul Brand to colonize Lagos. However, the
continued increase of slave trade along the swampy inland shore
of the Lagos Lagoon initiated events which led towards not only

the occupation of Lagos, but the colonization of Nigeria. First,

\

12 great Britain, Parliamentary Papers relative to the
occupation of Lagos, House of Commons, Vol. LXI, 1862,
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a usurper King, Kosokn, who refused to sign a treaty banning
slave trade, was deposed. Then the King, Akitoye, was made

to sign the treaty and was reinstated King of Lagos. Due to

the fact that Akitoye was a weak ruler and could not effectively
deal with the slave raiders, the British government decided to
take over the administration of the colony and declared Lagos

a crown colony in 1861, with H. S. Freeman appqinted as its

first Governor.

The Role of Commerce

The middle of the 19th century was the height of the
Industrial Revolution in Britain. While the British government
was'engaged in a campaign to erradicate slavery and the slave
trade, British economy was undergoing a structural change.

With the rapid change at this time from a mercantile to an
{ndﬁstrial.ecoﬁéﬁy; Bfitish colonial objectives were greatly
affected. It became important to find new markets for the
disposal of surplus manufactured goods. The yet-unexplored
regions of Africa, especially the fabulous rich hinterlands,

the mysterious banks of the Niger, and its tributaries attracted
colonial speculators.13

Critics of European Imperialism are skeptical and cynical
about the said role played by philanthropy in the evolution of

British Imperialism in Africa.l% These critics question the

13, .
W. L. Langer, The Divplomacy of Imperialism (New York:

Macmillan, 1956).

Ligernard Porter, Critics of Empire (New York: Macmillan,

1968).
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sincerity of the humanitarians, and point out that the reforms
for which they were given credit--the abolition of slave trade
and slavery, are not properly ascribed to them. They believe
that the slave trade was outlawed because it suited the economic
interest of the majority of the governing class in Britain, not
because of any genuine disinterested humanitarian feeling.
Halford L. Hoskins put it differently: "It was not philanthropy
which took the white man to Africa, and he has not remained
primarily for philanthropic reasons.'

No one can deny that there were people who supported
the abolition of the slave trade from purely selfish motives;
the East India interest, for example, saw a chance of beating
their rivals, West Indian producers of sugar. Up until the
last part of the 19th century, most Englishmen were more aware
of the great contribution the slave trade was making to the
economic prosperity of Britain than the inhumanity involved.
One of the leading opponents to the bill, James Boswell, attacked
the activities of advocates of the bill as "wild and dangerous
attempts to procure an act to abolish so very important and
necessary a branch of commercial interest."l7 For all those
who were well aware of the facts, the mode of feeling was

different.

15&eorge R. Miller, British Imperial Trusteeship, 1783-
1850 (London: 1951), pp. 7-8.

L6y, L. Hoskins, European Imperialism in Africa (New York:
Russel and Russel, 1967), p. 100.

17k, 0. Dike, Trade and Politics on the Niger Delta, 1830-
1885 (Oxford: Clarendon Fress, 1958], pe 12.
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George R. Miller emphasizes that "no one who is familiar
with the literature of the subject, with the Parliamentary
debates, the evidence given before commissions of inquiry, not
to mention the newspapers, can really make a mistake in the
matter. The dominant motives were not selfish.”

The humanitarian motive for penetrating into Nigeria
and for attacking slave trade from its major source was mixed
with an equally compel;ing motivation--economic imperialism.
These two apparently conflicting motives operating to suppress
slaving were intimately connected, in that an increase in one
tended to lead to a decrease in the other. Therefore, while
the humanitarians emphasized the encouragement of legitimate
trade to suppress slave trade, others encouraged legitimate
trade as the best means of suppressing slaving.

. - +.As early as 1788, an African Association had been formed
in Britain for a systematic geograrhiczal exploration of the
"Dark Continent."™ The declared objective of the association
was scientific research, but subsequent events showed that the
predominant objective was commercial.

With the very significant discovery and mapping of the
course of the River Niger, an important era of trade relations
developed between Britain and the regions along the lower Niger,

later called the 0il Rivers.19

18 Miller, British Imperial Trusteeship, pp. 7-8.

l9Federal Ministry of Information, Lagos, Nigeria's
Constitutionsl Development, 1861-1960, pp. 12-13.
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By the middle of the 19th century, British commercial
interest along the Niger Delta was on a collision course with
those of other rivaling European powers and therefore needed
regulation. In 1849, a British Consul, John Beecroft, was
appointed to regulate trade between the European merchant
traders and the natives of the Bights of Benin anq Biafra,
"and to assist in thevsuppression of the slave trade which,
despite all efforts, continued to flourish.

In an effort to outrival the French and German compe-
titors, the British traders combined to form the Niger Company.

At the approach of the Berlin Conference of 1885, George
Goldie, as head of the Niger Company, and John Beecroft waged
very vigorous and highly successful campaigns to sign "protec-
tion treaties" with chiefs and local leaders. These treaties,
accepted as valid by the Berlin Conference of 1885, won Britain
recognition of a "sphere of influence" over the Niger Basin.
By the terms of the agreement at this peak of the "scramble for
Africa," Britain secured an international license to rule an
undemarcated chunk of land that later came to be known zs
Nigeria.

Britain was ambivalent about her new role. From the very

beginning of British connection with West Africa, members of the

20
Federal Ministry of Information, Lagos, Nigeria's

Constitutionsl Development, p. 7.

2l p, H. M. Kirk-Greene, "Who Coined the Name *'Nigeria'?"
West Africa szondon, December 22, 19667, p. 1035; C. K. Meek,
"The Niger and the Classics: The History of a Name," Journal
of African History, I, 1960, pp. 1-17.
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House of Commons were skeptical about any benefit of British
rule in this part of the continent. The Report of a Select
Committee of the House in 18565 recommended that although it
was not possible for Britain to withdraw wholly or immediately
from any settlements or engagements on the West African Coast,
Britain should prepare for eventual withdrawal from all West
African possessions except Sierra Leone, and put an end to

further expansion.22

Undecided about the best method of eliminating slavery
and ensuring free trade short of annexation, the British
Parliament resorted to a tried and successful approach of the
chartered company. In 1886, it gave a charter to the Niger
Company to "administer, make treaties, levy customs and trade
in all areas in the basin of the Niger and its affluents. 23
The Company then became the Royal Niger Company, with George
Goldie as President.

The use of the Royal Niger Company in the earliest
administration of HNigeria was an ingenious device. The company
was both successful as an imperial agent and as a trading company.
However, around the turn of the century the dual role involved
the company in a conflict of interests., It was criticized for
using its influence as the Administration in setting up a

trading monopoly on the liger in violation of one of the

22 Great Britain, House of Commons, Sessional Papers, 1665,
V, "Report from the Select Committee, on Africa (Western Coast)
together with Proceedings of the Committee, Ilinute of Evidence,
and Appendix.”

23Xﬁargery Perham, Administration in Nigeria (London:
Oxford Univ. Press, 1937), p. 3.
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principal clauses of the charter, which says that "Nothinghin
this our charter shall be deemed to authorize the Company to
set up or grant a monopoly of tr‘ade."zLl

According to A. F. Thornton, critics of the imperial
system "object to this entire principle of chartering companies
of men who often confused the desire to make money with the
desire to govern men, and whose officials indulged in gasconad-
ing in the name of the English people."25

In the company's dual role of trade and administration
the latter suffered. Moreover, the company found itself

incapable of matching up with French rivalry in this yet-

uncharted sphere of influence.

The Role of Imperialism

In11897, the British government sent Brigadier (later
Lord) Lugard to form the West African Frontier Force from the
existing Royal Niger Company's Niger Coast constabulary.

At the Anglo-French Convention of June 14, 1898, the
Western and Northern boundaries of Nigeria were set, and the
agreement of the Berlin West African Conference of 1885 that
"a claim of sovereignty in Africa can only be maintained by

real occupation of the territory claimed," was reiterated and

26
agreed upon. Following the convention, the British Parliament

2k The principal clauses of this charter are reproduced
in Alan Burns, Sir, History of Nigeria (London: Allen and
Urwin Ltd., 1929), pp. 152-3,

25 5. P, Thornton, The Imverial Idea and Its Enemies
(New York: Macmillan, 1959), p. 15¢€.

26 Lugard, The Dual Mandate, p. 13.
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revoked the charter of the Royal Niger Company as of January,
1900.27 For compensation, the company was paid 450,000 pounds
for administrative expenses, 115,000 pounds for its property
taken over by the new Administration, and it passed down a
public debt of 250,000 pounds which was incurred during the
period the charter was in force. Also, the British government
promised to pay the company for a period of 99 years half of
the royalties collected on minerals extracted within its former
territory. However, the Nigerian government paid the United
Africa Company, Limited--successor of the Royal Niger Company--
a sum of two and one-haif miilion pounds in 1949 "as full com-
pensation for the surrender by it of its right to a moiety of
royalties for the unexpired perind of fifty years."28

In announcing the revocation of the charter, the colonial
Secretary, Joseph Chamberlain, said that the terms of the
"Anglo~French Convention . . , make it incumbent on Her Majesty's
government to maintain an immediate control over the frontier

and fiscal policy of British Nigeria, such as cannot be exercised

e o o by a company."29

great Britain, Parliamentary Papers, Royal Niger Zct,

1899, VI, 697.

28
Chief Obafemi Awolowao, The People's Republic (Ibadan:
Oxford University Press, 1968), p. 15.

9

" An Announicement by the Colonial Secretary, Joseph
Chamberlain; cited in W. Ademoyega, The Federation of Higeria
(London: George Harrap Co., 1962), p. 102.
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The history of British involvement in Nigeria clearly
indicates that their motives were neither categorically defined
nor consistent. There was a mixture of objectives which are
hard to extricate. The question of what the overriding objec-
tive was can never be objectively answered in view of numerous
evidences to support many contrasting views. However, the
official position of members of the British Parliament was
unmistakable., They were initially reluctant to annex Nigeria
but later decided to do so because they realized the advantage
te both countries.

It is only fair to conclude that even with the best of
intentions, the British did not initially plan to build a strong
and unified Nigerian nation and this tradition of "no planning"

continued until World War II when the rapid trend of events

created the‘urgency'for development planning.



CHAPTER III
COLONIAL POLICIES

The central purpose of this analytical study of
British colonial policies and their implementation in Nigeria
is to bring into focus the causal relationship between bolo-
nialism and post-colonial developments. It needs to be pointed
out from the beginning that it is difficult to assess. the real
merit of any policy out of context to the environment in which
it was applied. This is so because a numnber of inconsistencies
run through the gamut of implementing colonial policies; mainly
because the British government relied heavily on the "men on
the spot!" for interpreting these policies.

The British colonial policies relevant to this research
will merely be described or explained in this chapter, together
with a shnrt history of their evolution and the nature of their
application., In subsequent chapters analysis will be madec to
find out to what extent these policies put into operation were
consciously devised for a definite objective and what their
effects were on the functioning of the post-cnlonial system.

A nation's foreign pnlicies reflect what the nation's

foreign decision mckers acsume to be in their national interest. !

’Thc unpopularlt, of a nation's forelgv pollcy at any his-
toric time does not contradict tie fact that the fareipgn policy
makers presume to bc acting in their national irterest, part of
which [50L10d710 based on classified information not available
to the public.

25
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They do not necessarily reflect the popular opinion or a con-
sensus of the peoples?! opinion, especially where the issues
involved do not affect the people directly, or do not become
election issues. This study therefore takes for granted that
British colonial policies were based on Britain's national
interest and might not have been to the best interest of
Nigeria. Nevertheless, there is no assumption that Britain
did not have the best interest of Nigeria at heart, or that
what is to her best interest could not be to the best interest
of another country.

It can rarely be said that any one of these policies
began in a certain year, but for the purpose of analyzing them
and tracing the effects back to their origin, it is convenient
to start from the years in which they found shape and expres-
sinn in official documents. Most of what passed as the British
policies in Africa "began as improvisation.“2 Although mostly
improvised at the initial state, most of the British policies
made applicazble to Nigeria date to the perind of Lord Lugard!'s
administration in Nigeria, 1900-1907 and 1914-1919, and have
been well documentedr3 Supporting the view that British ’

policies originated from precedents, Thomas L. Hodgkin asserts

2 3 3 . *N .
Vincent Harlow, British Commonwealth and Zmpire:
Origins and Purpose (London, 1944), p. LU4.

3 The records of Lugard himself are the most informative
of these documents. See Lugard, The Dunl Mandate (London:
Faber and Faber, 1965); Folitical kemoranda; innual Reports;
Repart nn the /Amalgamation of lHorthern and Southern Nigeria
(London: H.M.S5.0., 1920).
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that they are "normally developed piecemeal, in relation to
specific situations or even as a means of solving specific
L
problems,"

Another colonial expert says that:

British practice doubtless pivots on precedents
rather than on principle--but both precedents and
principles lead their addicts to much the same
destination in the long run, and, as often as not

in the short run. Precedents end upSin systems.
They are only principles in reverse.

The Dual Mandate and Indirect Rule

Perhaps the most nutstanding aspect of British colonial
administration in Nigeria is their system of Indirect Rule.
This system grew out of what Lord Lugard envisioned as the
"dual mandate" ® --3 natural right of the civilized European
nations to exploit the social and ecoromic resources of Africa
with a consequent obligation of helping the African people to
advance their level of civilization. Lugard feared that one
aspect of the "dual mandate" would prove a stronger force than
the feeling of obligatinn to rebuild and modernize the African
society which would be destroyed in the process of exploitation.
Therefore, he advanced the Indirect Rule doctrine which in his

opinion could accomplish the dual role of European penetration

“Thomas L. Hodgkin, Nationalism in Colonial Africa
(New York: ©New York Univ. Press, 1957), pp. 40-1.

SE. W, Evans, "Principles and Methods of Administration
in the British Colonial Empire," (Colston Papers), cited in
Thomas Hodglkin, Hationalism in Colonial Africa, p. 40.

6Lugard, The Dual landate in British Tropical Africa
(London: Faber and raber, 1905].
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into Africa. In his own words:
Let it be admitted at the outset that European brains,
capital, and energy have not been, and never will be
expended in developing the resources of Africa from motives
of pure philanthropy; EBurope is in Africa for the mutual
benefit of her industrial classes, and of the natives in
their progress to a higher plane; and the benefit can be
made reciprocal and it is the aim of civilized administra-
tion to fulfill this dual mandate.
It is important to generalize that whether Indirect Rule
grew out of an improvisation or whether it is part of a
consciously devised general administrative policy, its applica-
tion in Nigeria was unique. This view is strongly supported
by many authorities on this subject, including a perceptive
British anthropologist, Professor Lucy Mair, who, after survey-
ing colonial policies in Africa, concluded that "For an
understanding of the Indirect Rule policy in all its implica-
tions, no area is more instructive than Nigeria, its original
home.," &
Indirect Rule in Nigeria differed significantly f{rom
the indirect administrative systems operative in India and
in the older British and French colonies. As a matter of fact,
in the theoretical rationale advanced by Lugard to support
this improvisation, Indirect Rule assumed a distinct status as
a British administrative policy.

In spite of the distinctive nature of its application

in Nigeria, some respected Imperial officials have doubted

7Lugard, The Dual landate, p. 617.

8Lucy Mair, Native Policies in Africa (Londén, 1936),

p. 118.
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whether the British could be credited with originality in
initiating Indirect Rule as a policy. Captain Robert
Sutterland Rattray (late provincial Commissioner, Colonial
Civil Service, Gold Coast) has argued that:
What we have come to regard as essentially British
innovation had actually been put successively into
practice by the French in Annam as far back as 1894,

The concept of Indirect Rule is of course older than
Nigeriae: « « »

Sir Richard Palmer, Lieutenant Governor of Northern
Nigeria from 1925 to 1930, contended that Indirect Rule was
nothing new in history, but an application of an old theory.

He alluded that "it was the normal system of the Byzantine
Emperors in North Africa,™ but he conceded that "it was not

of one universal pattern."lo A former British Governor of
Uganda, Sir Philip Mitchell, pointed cut that "every group

of people must possess some form of natural authority, normally,
of course, symbolized in the person of some individual or

nll He then adds that it is up to any colonial

individuals.
power that wants to utilize indigenous traditional authority
to ascertain who the persons or the traditions are which the

people concede natural authority.

9 R. S. Rattray, "Recent Tendencies of African Colonial
Government," African Society Journal, XXXIII (1934), 25.

10 sir Richard Pulmer, "Some Tendencies of African
Colonial Government," African Societv Journal, XXXIII (1934),

38. 11

Sir Philip Mitchell, "Indirect Rule," Uganda Journal,
Iv, No. I (July, 1936); cited in Irving Markovitz, African
Politics and Society (Hew York: The Free Press, 1970), p. 27.
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In view of the above, and other similar influencial
opinions, a concession must be made about the novelty of
Indirect Rule as a colonial policy. It must be admitted that
the British did not originate a completely new idea. Instead,
they gave added emphasis to a long accepted principle of
ruling subject people--the employment of previous rulers,
traditions, and customs as a bridge to iatroduce a new
system; and which were only used insofar as they served the
interests of the new leaders.
The new system as concisely expressed by Lord Lugard

envisages the native chiefs as constituting

an integral part of the machinery of the administration.

There are not two sets of rulers--British and the native--

working either separately or in cooperation, but a single

government in which the native chiefs have well defined

duties and an acknowledged status equally with British

officials /in theory only/. Their duties should never

conflict, and should overlap as little as possible. They

should be complementary to each other, and the chief

himself must understand that he has no right to place and

pover unless he renders his proper services to the state.l?
Though the "chief"13 is the unquestioned ruler of his people,
Lugard made it clear that sovereignty lay unquestionably with
the British government. Both the Northern Emirs who lost their
power by defeat and those who acceded to British authority by
consent and not as a result of conquest, as well as Southern

chiefs who signed protection treaties, were delegated authority

12Z,ugard, The Dual ilandate, p. 203. See also Lugard,
Political Memoranda, lo. 9, Paras. and 7.

13 411 through the paper, the term "chief" represents
the title of a traditional ruler. The Native Authority Ordin-
ance, 1933, promulgated by the Governor, Sir Donald Cameron,
defined a chief as '"any person recognized as a chief by the
Governor." See para. 2.
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and powers not by right but by grace of the Imperial govéfn-
ment. In connection with this complete British overlordship
and with particular reference to Northern'Nigeria, Lugard
emphasized that, "This suzereignty involves the ultimate title
to all land, the right to appoint Emirs, and all officers of
state, the right of legislation and of taxation."lq

It is important to differentiate Lord Lugardts Indirect
Rule theory and the theory of Indirect Rule practiced by
previous British Administrations and other colonial powers.
The British applied Indirect Rule as an official policy in
India in a very limited way. Except in the "native states,"
the great bulk of India was under direct British administra-
tion, aided by a British~patterned system of local governmentals
According to C. A. G. Wallis, "this of course meant continued
direct control by /British/ district officials right up to
1908."16

In spite of the vastness of India, the British had
little difficulty in Indian colonial administration, chiefly

because the vast majority of the people took little interest

14 vugard, Annual Reports (Lagos, 1902), p. 25.

L5 por a good comparison between Indirect Rule in Africa
and in India, see Lord Hailev, "Local Government Institutions
in India and Africa," Journal of African Administration,
Vol. IV, No. I, January, 1952, pp. 2-6; G. P. Lloyd, "Local
Government in India," J.A.A., Vol. IV, No. 2, April, 1952;
C.dAAfG. Wallis, "The Fougdat%on of Loc?l Government %n India
an rica," J. A. A., Vol. VII, No. 1 {January, 1955), pp. 2-11;
Lord Hailey, "iative Administration in the Brig{sh Territories in
Africa," Reviewed by Sir Pnilip Mitchell, Governnr of Kenya,
Jo A, A., Vol. III, No. 2, April, 1951, pp. 55-65.

16 wallis, p. 4.
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in public affairs and were remarkably tolerant of colonial
administration /until the rise of nationalism in the 1900's/,
and, secondly, because there was ample supply of volunteers
recruited through competitive examinations for service in
India, in contrast to Africa where volunteers were too scant
to make competitive examinations necessary. In the "native
states" of India, the maharajas were permitted a more or less
despotic rule while under British protection. It is in part
the British experience in these states, together with her
experiments in local government in the rest of India that

influenced British conception of Indirect Rule in Nigeria.

The Bases of Indirect Rule in Nigeria

As in India, the British made use of traditional
rulers where they existed, provided that they commanded a
large following. Where the traditional system had recognized
the rule of elders or a council of men, th+ 3ritish either
experimented with local government or created "Warrant Chiefs,"l7
or made use of both in carrying out local administration.

In application and practice, Indirect Rule was less

successful in Western Nigeria than it was in Northern Nigeria,

17 wWarrant Chiefs" were local people who became chiefs
by warrant {rom the Provincial Commissioner because they
were considered influencial or representative of their local
communities in the absence of recognized traditional rulers.
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but it was a failure in Eastern Nigerial8

, where the condi-
tions for its cxistence were deficient. For Indirect Rule
to succeed on a grand scale, there must be strong bases for
administrative and judicial systems and a hierarchy of tradi-
tional rulers.

In Northern Nigeria, the Emirate system had all the
markings of an organized administrative system. There were
Moslem courts of laws and judges and a system of direct
taxation. Each Emir was in direct control of an Emirate
which later became not only a religious unit but a political
entity as a result of British support of the pre-existing
system.

In Western Nigeria there existed Yoruba kingdoms with
powerful hereditary rulers--Obas--who ruled in conjunction
with native councils. Of the Yoruba political system,

Jo De Lloyd says that:

There has always been a delicate balance of power
between the chiefs who make . . . policy, and the Oba
vhose sacred status commands such authority and will
ensure obedience. If the Oba misused his powers, he

might be deposed by his chiefs who would 'ask him to
die,'19

18 For details on the comparative lack of success of
Indirect Rule in Eastern iligeria, see Ndukwe N. Egbuonu,
Indirect Rule and Tts Aprlicatinn in Snutheasgstern Nigerias
A Studv in tne Tecnnigue of britisn Colonial Administratisn
{unpublished Ph.D. dissertation, ann Arbor: University of
Michigan iicrofilm), 1964. The success or failure of
Indirect Rule in Eastern Ligeria is not as important for this
study as its huge success in the Northern Region, firom where
the principles pertinent to this study were derived.

12 P. C. Lloyd, ¥oruba Land_Law (London: Oxford
University Press, 1964}, p. 40.
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In Eastern Nigeria there existed tribal groups who
lived in comparably primitive isolated societies, and were
ruled by what sociologists call "high achievers"--successful
farmers, businessmen, fishermen, warriors, and noted public
speakers. Political powers among these Eastern tribesmen
showed a pattern of dispersed tribal authority. The political
structure required popular participation in the community
political decision making. There were village chiefs who
summoned village councils and often presided at the meetings
of the village groups, but their powers were limited. A man's
status in these societies was based on his achievements. The
titles he earned in his life were buried with him and never
inherited by his heirs. In religion they were animists and
non-believers.

In view of these cultural differences before the
British established a Protectorate over Nigeria, it is self-
evident that expediency demanded the use of different admine-
istrative skills for each cultural grouping. As early as
1900 Indirect Rule had become policy in the administrative
system of the North. By 1914 when the Northern and the
Southern Provinces were amalgamated, Indirect Rule was applied
in the western half of the Snuthern Provinces. By 1928 it had
been extended to the Eastern half of the South in such a
modified form that some writers of ligerian constitutional

. s 20
history prefer to describe the system as local government |

20 For details on the early history of Indirect Rule in
the Southern-Zastern Provinces, see article entitled "Local
Government Renrganization in the Zastern Frovinces nf Nigeria
and Kenya," Journsl of African Administration, Veol. I, No. I,
January, 1949.
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and limit the terms, "Indirect Rule" or "Native Administration"

to the more or less personal rule of powerful natural rulers

like Obas and Emirs.

The British Concept of Indirect Rule

The major difference between British use of traditional
rulers in local administration in Nigeria and her use of the
same elsewhere lies in the philosophical rationale advanced
to support their use and the manner in which these authorities
were used--the relationship between the native ruler and alien
political officer, In the Lugardian conception,21 the auth-
ority of the chief is paramount. He is nnot a substitute for
a colonial master, He is the unquestioned boss of his own
peoprle, not a mere agent of a colonial power. He is only
appninted by the Imperial power after he has been duly
selected and qualified, and therefore is not remnvable by it
except where the chief failed to carry out his oath of
allegiance or misused his traditinnal powers; in which case
natural justice demanded that he be relieved of his position.
He did not owe loyalties to the British officer but to the
people whom he represented ancd who selected him according to
customary procedures. The chief, as head of an administrative
unit, collected his own taxes which were paid into the local

treasury.

21 Lupard's versinn is of the greatest impnrtance to
this study, since his was the dominant influence in two
important perinds of administration in Nigeria (the conguest
(gglgoig?ern Nigeria (1900-6) and the amalgemation of Higeria
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Unlike the French system of Indirect Rule which is
the most akin to the British system, the British snought to
preserve the indigenous political institutions of authority.
In a monumental speech at Sokoto in 1902, Lugard recounts

that:

The Fulani in old times under Dan Fodio conquered
this country. They took the right to rule over it,
to levy taxes, to depose xings, and to create kings.
They in turn have by defeat lost their rule which has
come into the hands of the British. . . . All these
things which I have said the Fulani by conquest tonk
the right to do now pass to the British. . . . The
Emirs and the Chiefs who are appointed will rule over
the people as of o0ld time . . . but they will obey
the laws of the Gnvernor and will act in accordance
with the advice of the Resident.22

The role of the British officer was theoretically
advisory only. The Imperial agent arrogates to himself the
sovereign right to rule but then delegates the same right
back to the conquered ruler as a trust.

In the French system, the role of the "chief" was
subordinate to the role of the political officer. The former

did not head a loncal government unit, nor did the area
which he administered on behalf of the government
necessarily correspond to a pre-colonial unit. . . .
Mnst of all, chiefs were not necessarily thnse whn would
have been selected according tn customary procedures:
more often than not they were those who had shown
loyalty to the French or nad obtained some education.
While the British were scrupulous in their respect for
traditional methods of selection of chiefs, the French,
conceiving of them as agents of the administration, were
more concerned with their potential efficiency than
their legitimacy.

2zl.u.gard, "The Speech at Sokotn," ed. by A. HM'Kirk-
Greene, in The Principles of Native Administration: 3alected
Documents (London: Oxford Uaiv, FPress, 1965), P. L3.

23 Michael Crowder, "Indirect Rule - French and British Style,"
in African Politics by Irving Markovitz (¥ew York: The Free Press,
1970), p. 29.




37
Unlike the British and like all other colonial powers,
modern and ancient, the French used indigenous native rulers
in situations that advanced their cause, not because the
institution was part of a general public policy.
The fundamental objective of the Indirect Rule system
as stated by Lugard is
to make each Emir or paramount chief, assisted by his
judicial Ceuncil, an effectual ruler over his own
people. He presides over a 'Native Authority' through-
out as a unit of local government. The area over which
he exercises jurisdiction is divided into districts
under the control af 'Headmen' who collect taxes in the
name of the ruler.24
The authority which -an Emir exercises over his own people is
"personal and absolute and the profession of an alien creed
dnoes nnt absolve a native from the obligation to obey his

orders.25

The British Officer,26 the "Resident" or his "District
Officers" act as advisors and counsellors to the native chief.
On matters of general policy, the latter strictly followed
the advice of the former but issued his orders and instruc-
tions to his own people in such a way as if they originated

from him. The Resident maintains a delicate balance by

2L*'Lugard, The Dual ilandate, p. 200,

2% Ibid., p. 202.

26 According to the cnlnnial administrative grid, the
Governor was at the apex of rational administration, assisted
by two Lieutenant Governors /later three, excluding Lagns/,
one fnr the Ssauthern and the other for the Northern Frovinces.
Each Province was under a British officer called "Resident"

who is assisted by District officers.
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issuing orders indirectly and "being careful not to interfere

in the way they are carried out for fear he might "lower his

. . . 2
prestige, or cause him to lose interest in his work." 7

In many important respects, the system was modified
and modernized by Lugard's successors. Sir Donald Cameron
(Covernor of Nigeria, 1931-1935) issued a memorandum explain-
ing the new and more modernized conception of the Lugardian
principle. He preferred the term "Native Administration®
which he defined as

based on several principles . . . to adapt for the
purposes of local government the tribal institutions
which the peoples have evolved for themselves, so

that the latter may develop in a constitutional manner
from their own past, guided and restrained by the
traditions and sanctions which they have inherited,
moulded, or modified as they may be on the advice of
the British nfficers, and by the general control cof
those officers. It is an essential feature of the
system, that, within the limitations and in the
manner that will be discussed here, the British
government rules through these native institutions
which are regarded as an integral part of the
machinery of government . . . with well defined powers
and functions recognized by government and law, and
not dependent on the caprice of an executive officer.

Lord Cameron had a more progressive view of Colonial
Administration. He saw the Indirect Rule system as a prelude
to local government, whereas Lugard saw the authorities
“"essentially as agents for the maintenance of law and order,"
and dispensation of justice to the natives in accordance with

local tradition.29 Sir Donald Cameron's Administration aimed

27Lugard, The Dual Mandate, p. 201.

' -283ir Donald Cameron, The Principles nf Native Admin-
istration_and Their Applicavion (Lagos: Government Frinter,
19347, p. 7.

g

29 .
R. E. Robinson, Journal of Public Administration,
Vol. II, No. 1,(January, 1950), p. 140.
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at relaxing the rigidity of Indirect Rule:
In some measure we have departed from the intentions
and principles of Lord Lugard . . . in drifting into
the habit of mind that a 'feudal monarchy! of this
/Northern Nigerian/ kind . . . is the be-all of Indirect
Administration. . . . It is the avowed intention of the
Government that the natives should not stay put. 30
It should be stressed that the system was not of one
universal application. Its intensity differed from one
Native Authority3l to another, and by 1950, political aware-
ness had caught up with the people, thereby creating a
condition which made way for modernization and reform. It
no longer meant "preserving and stereotyping indigenous
institutions in their traditional form" but rather lsoked
to "their evolution towards representative organs of demo-
cratic lncal government." 32
Indirect Rule as an administrative system is a neutral
device. Its central principle is the recognition and preser-
vation of indigenous institutions and administrative machinery
and the use of the same by an alien power in governing the

inhabitants. This system of administration is described as

"indirect™ because the real power behind the administration

30 ..
Sir Donald Cameron, quoted in Perham, Ibid., p. 331.

3L he /Nigerian/ Native Authority Ordinance, 1933,
defines Native Authority /KA/ as "any Chief or other native
of Nigeria or nther person, or any native council or group
of such natives or other persons appointed to be a native
authority under this Ordinance for the areca concerned,”

See para. 2.

32 R. E. Robinson, "%hy 'Indirect Rule' has been replaced
by 'Local Government! in the Nomenclature of British Native
Administration,"™ Journal of African Administration, Veol. II,
No. 3 (July, 1950), p. li. :
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is not indigenous but alien. For the system to be effective,
there must be a high degree of cooperation between the alien
power and the traditional authority. Indirect Rule as a
system of administration is an ancient imperial expediency.
In Nigeria it was systematically applied and elevated from
an expediency to an imperial policy. DMuch credit for this
goes to Sir Frederick Lugard who introduced it to Northern
Nigeria when he became her first High Commissioner (1900-1906)
and tried its extension to the rest of the country when he
became the first Governor General of Nigeria, 1914-191E&.
Although there were differences in the method of application
of Indirect Rule, Nigeria was ruled indirectly by the British.

In its practical implication, Indirect Rule can be
progressive if the leaders are taught the techniques of
modern administration and the bases of their authority are
democratised. On the other hand, it can be an impediment to
progress if the leaders, backed by British support of their
legitimate rule, resort to autocracy. Where this is the case,
as actually it turned out to be in Northern Nigeria, Indirect
Rule becomes a "divide and rule" policy. Indirect Rule was
viewed by western educated Nigerians, as an alliance made
between the colonial power and the traditional rulers to
restrain nationalistic pressure for popular participation in

local government, and was relentlessly attacked as such. 33

33:5ee a summary of the contributions of Africans to a
discussion on Indirect Rule at the Roval Society of LArts,
March 27, 1%34, in Institute nf the 2nval Society of Arts,
May 18, 1934, Vol. LXLX1I, pp. 702-10.
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Although the system was based on legitimacy according
to tradition, some political cultures based on feudal aris-
tocracy will tend to resist change and modernization,
especially when backed and reinforced by an alien and superior
political power. Therefore, tolerance of such a social system,
partly because it was in existence before a foreign occupa-~
tion and partly because it has the capacity of maintaining
law and order by brute force, amounts to endorsing responsible
autocracy contrary to the more universalized imperial doctrine
of trusteeship.

Irrespective of all the modifications made in the
application of the theory, administration continued to be the
key word, to the neglect of politics. When politics began to
assert its primeval role in the affairs of Nigerial polity,
the clash between traditionalism and modernism produced a

mode of restlessness and tension.

Education and Evangelization

The British educational policies in Nigeria reflect
British general policy in that country, which at best can be
described as tailored to the immediate needs of colonial
administration. Like the general policy from which they cannot
be divorced, the educational policies initially aimed at train-
ing the indigenous people to fill up those positions in cnlonial
administration reserved for Africans in order to carry out the

. . . - . 3
mechanics of imperial administration.

3% H, S. Scott, "The Development of Education of the
African in Relation to Western Contact," Yearboonk of Education,

1938, p. 737.
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As several commissions have reported and academic
studies indicated, the improvised educational policies on
which the British officials in Nigeria acted were short-term
oriented but had long-term effects--they neglected the funda-
mental basis of long-term man-power planning for future
scientific and technological development. Sir Eric Ashby
alludes that even in later years when the consciousness of
Nigerian Independence influenced the implementation of policy,
the British failed to adapt education to local environment,
primarily because school results and diplomas on which
employment and future progress depended, were based on
British-sponsored external examinations. 35

The responsibility for the formulation of a general
education policy in the Colonial Empire lies with the
Secretary of State for the colonies. Until the 1920's this
responsibility was left primarily to the Christian Missionary
Societies or Christian Missions--the only agent of imperialism
primarily concerned with education, which was considered a
prerequisite for understanding and appreciating Christian
religion. There was no attempt to formulate a general policy
or at least make it public until World War I shook the world's
conscience and the Mandates of the League of Nations roused
the British to their moral responsibility to the dependent

territories.

35 Sir Eric Ashby, African Universities and the Western
Tradition., (Mass.: Harvard Univ. Press, 1%04), pe 50.
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As a result not only of the tide of rising public

opinion criticizing educational inadequacy in the overseas
territories,77 but also of the increased revenue at the
disposal of the Colonial Office, the Secretary of State
for the Colonies on November 24, 1923, appointed an Advisory
Committee on Native Education in the British African Dependen-
cies with the terms of reference:

To advise the Secretary of State on any matters of

Native Education in the British Colonies and Pro-

tectorates in Tropical Africa which he may from time

to time refer to them, and to assist him in advancing

the progress of education in those Colonies and

Protectorates.78
The Committee submitted its final recommendations in the form
of Memoranda which were deposited with the Colonial Office and
when approved by that office they became the Official Education
Policy and then were forwarded to all governments concerned.
Not until the Committee made its first recommendation in a
memorandum entitled "Educational Policy in British Tropical
Africa,"79 published in 1925, was there any official document

on educational policy applicable to British colonies and

protectorates in Tropical Africa.

77The most effective stimulus to formulate an education
policy was a memorial submitted by the Conference of Missionary
Societies of Great Britain and Ireland which was discussed at a
conference in the Colonial Office on June 6, 1923. See African
Pamphlet No. 47 Colonial Office.

78Memorandum of the Advisory Committee on Native Educa-
tion in Tropical Africa (1925) (London: H.M.S.0., No. 62901).

79command Paper, No. 2374, H. M. Stationery Office, 1925.
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The memorandum contained general broad principles,
which the committee believed should form the basis of sound
policy. It proclaimed the need for partnership between gov-
ernment and evangelical missinns in education and encouraged
the former to give more aid to the latter, who then should
come under general government supervision and work alongside
government-sponsored schools. It recommended the establish-
ment of Advisory Boards with the "missions" represented and
emphasized the central position of religious and moral
instruction in the educational system. The relevancy of
education to the current need of the African was recommended:
"Education should be adapted to the mentality, aptitudes,
occupations, and traditions of the various peoples, conserving
as far as possible all sound and healthy elements in the fabric
of their social life."39
Lord Lugard, then a retired Governor of Nigeria and
Secretary to the Advisory Committee, commented on the merits
of the memorandum:
A future generation may look back with amazement at
the comparative apathy of the British people today . . .
and may regard the little noticed White Paper . . . as
one of the principal landmarks of imperial policy in
the twentieth century. 40
The memorandum of 1925 was followed by other significant memo=-

randa published in pamphlet form in 1933 and 1935. That of

1933 stated the grounds for justifying the system of grants-in-

]
“Educational Policy in British Tropical Africa, Cmnd.
2374, p. L.

O asl = . ' R . . .

OS}r rrederick Lugard, "Education in Tropical Africa"
(1930) African Pamphlet Ho. 1135, cited by . Perham, Lugard:
The Years of sutonrity (Londnn, 1960), p. 661.
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aid to schools, while that of 1935 underlined the importance
of education of African communities.41

As in every other aspect of British administration,
educational development in Nigeria took a very slow pace. It was
affected partly by economic scarcity and partly by the nineteenth
century political thinking in Britain. The colonial government

was neither able nor willing to finance all education from its

meagre finances, The dominant political thought in the 18th and

19th century England was laissez faire which put too much em-
phasis on the virtues of érivate enterprise. Just as the British
governnent had shifted administrative responsibility by granting
a Royal Charter to the MNiger Company, similarly it shifted educa-
tional responsibility to the Christian Missions. However, it was
felt that education was a necessary aspect of fulfilling the "DUAL
MANDATE," and therefore could not be left solely to non-govern-
mental agencies. Influenced partly by the stated objectives of
British colonial administration to prepare the colonials to
eventually take over the management of their own affairs, and
partly by the trend of socialist thinking in Britain and else-
where in the 20th century, the Advisory Committee on Native
Education recommended government support of the missionary en-
deavors. However, the British did not traditionally

believe in mass education for all people as a prerequisite

418@@ Fiemoranium on the Education of African'Communitios
(H.M.S.0.: Colonial Mo. 84 (1933); and Colonial No. 103 (1935).
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for political, social, and/or economic development. Hence,
the schools which they built or supported financially aimed

at educating the elite of their various communities.

Educational Policies in Southern Nigeria

In the Sogthern Provinces of Nigeria, the colonial
government thoﬁéht it expedient to leave the bulk of both
primary and secondary education to missionary bodies, while
keeping a minimal control of all schools through a system of
grants-in-aid. The determination of which schools should get
government grants was based solely upon the report of govern-
ment inspectors. All assisted schools must conform with an
Education codelﬂzwhich prescribes the subjects to be taught
by such schools, and the standards of efficiency they must
maintain. For guidance in computing the standard of efficiency,
government inspectoré considered the "tone, discipline, organ-
ization, adequacy, and efficiency of the staff, sanitation,
and the quality of the class work as well as the result of
periodic examinations.™ +

In spite of the fact that only a few schools received
financial support from the government, the number of schools
and school enrolment continued to increase. Since the govern-
ment cannot effectively control all schools, there was a wide

range in the quality of primary schools operating in the

b2 .aws, Vol. I, ch. 65.

B3otonti Nduka, ¥Western Education and the Nigerian
Culturzl Background (Ibadan: Oxford Univ. Press, 1904}, p. 33.
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TABLE 1
PRIMARY EDUCATION IN SOUTHERN NIGERIA 1926-19.,7

Government & Native Voluntarya/A%ency Voluntary Agency
Administration {assisted (unassisted)
Average Average Average
Year No. Attendance Mo, Attendance No. Attendance
1926 59 3,984 91 11,732 x 20,000

1937 108 12,183 339 69,464 3,086 136,963
1947 183%k  26,040%* 473 153,759%% 4,328 358,592

Source: Nduka, Western Education, Table II, p. 73.

* Figures not known.

*kAverage attendance figures not available., Figures shown are
for enrolment, '

a/All schools not run directly by the government or Native
Authority are classified as Voluntary Agency.

country. Most of the unassisted schools were located in the
rural areas while most of the "assisted" ones were located in
the suburban or "townships." Since the "township" schools
were more likely to be assisted and had better facilities and
better qualified teachers, graduates from these schnols were
prepared to go to secondary schools which were also located in
the urban and suburban towns, Secondary schools, Technical
and Vocational schools run by Voluntary Agencies also fell under
the two categories of "assisted" and "unassisted." Since the
same criteria were used for determining which schools got
government support and those that did not, it followed that
schools located in urban and suburban areas were favored in

distributing government amenities.
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THe close correlation between the efficiency of schédls
and their location in the community had also another unfortunate
correlation with places of employment as white-collar workers.
In the villages and rural areas, agriculture was the most pre-
dominant occupation. Until recently the few industries or
businesses and social services were located in the large urban
towns. Because they were areas of higher income their systems
were better financed and more efficient; and since grants-in-aid
were awareded primarily on the basis of efficiency, the urban area
drew a larger proportion of the grants at the expense of the
agricultural communities.

rducational Policies in Northern Ni i
Educational Policies in Northern Nigeria

s}

Education in the Northern Provinces of Nigeria was,
except for pagan areas, primarily in government hands because
the colonial government wanted to control the disruptive impact
of Western culture, especially its religious and educational
aspects on a predominantly Moslem society. Unlike government
"administrators, Christian Missions did not seek to preserve
traditional society, but rather to transform it.

When Lugard conquered the Moslem Emirates of Northern
Nigeria, he promised the Emirs that British administration would
not interfere with their religion. 1In fulfillment of this pledge,

he granted authority for missionary societies to open stations

and schools in Muslim Emirates if invited by the Emirs.
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The, Government will offer no objection if the ruling
chief tudcurse « « o For the reason I have given, it is
necessary that the prior concurrence of Government should
be sought before a Mission is established in either a
Moslem or Pagan district. There can be no fear that a
British administrator would withhold consent unless for
some very cogent reason. If his reasons appeared insuf-
ficient, there is probably no class which commands a
wider means of influencing public opinion through the
press and Parliam%it .« « » than the Missionaries and
their supporters. =

Judging from Lugard's own writings alone, there was no
legal commitment that Christian missionaries and European
traders whose presence might undermine the influence of the
Emirs or cause some political instability were to be excluded
from Northern Nigeria. However, due to the strong influence
and authority of Lugard, his pledge became a cornerstone upon
which future iucerpretations of educational policy hinged.
There was a loose and a strict interpretation of Lugard's
pledge depending primarily on the attitudes of the colonial
administrators, most of whom favored a very gradual intro-
duction of Western culture--rather than a quick transition fro..
traditionalism to modernity.

In order to establish, the Christian Missions found it
less difficult to get the approval of the Emirs than to ac-
quire a landed property. During a diocesan synod held in Lagos
in 1924, the Anglican Bishop of Lagos said:

Had the chiefs been left altogether to themselves,

with the assurance that the British administration
would not object to their receiving lMissionaries,
tact{ful Missionaries would have won their way and
gained permission to enter these Zmirates, even as
they did in the days when Sir Frederick Lugard was

High Commissioner. How that the anti-missionary
policy of the Government has been so firmly fixed in

b Lugard, The Dual Mandate, pp. 594-96.
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the minds nf the native rulers nf these Mnslem
states, I fear I must agree with His Excellency
that permissinn is nnt likely tn be granted by
any Emir tn a Christian missinn to establish
itself in his territory. In my experience, the
attitude nf a chief in such a matter is almnsi
whnlly dependent on the view which he believes
the British administratinn takes with regard to
it, and in the past, the latter has made its
pnliey in the matter very plainly felt, that

no Emir would dare tn allnw a missinnary to
settle in his territory.

On this issue Lugard had said that:

An alien mission is, of course, 'non-native,!
and as such would be bound to obtain the Gnvernnr's
sanctinn for the acquisitinn of land. . . . Like
any nther applicatinn, it would be investigated by
the District Officer, and, in particular, he would
ascertain whether the preople were desirous of the
establishment of a missinn among them or hnstile
to it. 46

The differences in educational development between the
North and the South seem cnrrelated with the intensity of
missinnary activities in both halves nf the conuntry; and has
been the subject of many comments and criticism on British
educational prlicy in Nigeria. Commenting on the several
npininns concerning this pnlicy, Margery Perham said that:

The Fhelps~Stokes Commissinn referred tn the
'indifference and even the hostility »f the Grvern-
ment' tn missinnary enterprise, and recommended that
the Gnvernment shnuld grant religious freednm in
Nigeria.

An npen attack was made in 1929 by Victor Murray,
whn interviewed the authnrities at fann upnn the
subject. His experience ied him to z critical
analysis nf the whele zyszstem AL indiract rule »f
which this policy nf exclusinn secmed a part. &7

4§ fhe Right Rev, F. lMelville Jnnes, Repnrt of the
Second Synnd nf the Dincess nf Lasns, 1924, p. 30.

L6 Lugard, The Dual landate, pp. 342. y

47 Perham, Hative Administratinon in Nigeria, p. 288.
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In suppnrt of Victor Murray and Margery Perham, the denial
nf Christianity from freely operating in the North contra-
dicted British pnlicy of freedom nf wnrship and religion
even though it helped stabilize their system of indirect
fule by ensuring the undisputed authnrity »f the Islamic

traditinn.

The Effects nf the Dual Educatinon Pnlicy in Nigeria

In the Snuthern Prnvinces where gnvernment had
little contrnl nf missionary activities, educatinnal
institutinns increased by leaps and bounds. The pnlicy
nf grants-in-aid tn schnols had much effect on the quality
nf educatinn imparted but very little on the numerical
growth nf schnnls., The missinnaries managed tn keep their
schnols npen in spite nf meagre financial suppnrt because
the lncal communities cnoperated with the Missinns by
dning communal work for the schnnls. Mnrenver, many
unassisted missinn schonls operated at very low cnst,
employing an "unqualified" staff and paying them minimal
salaries. Based on the three R's (Reading, Writing, and
Arithmetic) which were conducted vrimarily in English
(after the first three years) and did nnt require expensive
equipment to teach, and which satisfied the Churches!
nbjectives, the foundatinns fnr the sciences and technical

educatinn were lacking.
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The Northern schools operated by the government or
the Native Authorities, like their counterparts in the South,
maintained a very high quality of education. Unlike the
Southern schools, they were few and far between and had a
high concentration of expatriate staff. From the elementary
schools to the teacher training schools, emphasis was placed
on training the leaders and perpetuating Islamism. This view
is strongly: supported by a historic speech made by
Sir Hugh Clifford, the Governor of Nigeria, at the opening of
Katsina College (the first and most popular teacher training
college in Northern Nigeria) in 1922. He stated that:

This College is designed to serve all the Muhammadan
Emirates in Nigeria, and, as youare aware, the young men
who will receive in it their training are drawn from
every part of the Muhammadan States. It was necessary,
however, tn select some place at which to establish this
College; and it was for two reasons that I selected
Katsina as the most appropriate place for the purpose.

The first of these reasons is that Katsina in ancient
days was held in high repute throughout the iluhammadan
Emirates as a seat of learning and of piety; and it is
good, I think, that this tradition should be perpetuated.
My second reason was that Katsina, though it is an
important town and the administrative capital of an
important Emirate, is not as yet so close to the railway
and to the commercial centres of Nigeria as to make it
unsuitables « ¢ &

It is very necessary that the youths who will receiv'e
their training in this College, and who will thereafter
carry the torch of learning and knowledge to all parts
of the iivhazmmadan Emirates in order thereby to enlighten
the ignorance of their countrymen, should concentrate
all their energies and all their attention upon the task
that is set them during their perind of training. . . .
Wnile living in this College the ordinary lives of young
Muhammadan men of birth and standing, they should be
subjected to no influences which might tend to make them
careless about the observances of their religicus duties,
forgetful of the customs and traditions of their fellow
countrymen or lacking in the respect and courtesy which
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they owe to their parents, to all who occupvy positions
of authority, and to all old people. « . .48

Commenting on the Governor's plan to exclude non-Moslems
from attending the only government teacher training college
available in the North in 1922, the late Governor of Northern
Nigeria, Sir Ahmadu Bello, said that

This was perhaps a fault; it might have been better

to have had more varieties of men in the College,
Anyhow, a similar conllege should have been estabtlished
for non-Muslims but that was not part of Sir Hugh

Clifford's plan. He had in mind the special colleges
for princes, I think, which they had in India.49

In spite of the very favorable attitude which colonial
administration had towards the Muslims and British concerted
efforts to train Muslim leadership in modern ways, there was
a tendency to resent this attitude and react against it.
Whereas Southerners aped British manners, and customs and
everything attributable to VWestern culture, the Northerners
despised the Western culture with all its refined institutions.
Commenting on this contrast in orientation, Perham noted that

When we turn to the lNorth, it is a widely different

situation. . « . They wanted none of our instruction,
They were alert to protect their culture from infidel
communications and were well satisfied with their
25,000 Koranic schools where in courtyards or under
trees little boys in shrill repetition learned a few
Arabic texts. Those who wished to gn further with
their studies would attach themselves to a wandering

scholar or an alkali of one of the courts and pick up
a smattering of Arabic. 50

48 Extract from speech by Sir lHugh Clifford, G.C.M.C.,
on the Opening of the Training College for lichammadan Teachers
at Katsina on Sunday, the 5th March, 19223 cited in 3Sir Ahmadu
Bello, My Life, Cambridge Univ. Press, 1962, p. 28-9.

43 Bello, MNv Life, p. 31.

50 Perham, lative Administration, p. 285,
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TABLE 2

SCHOOL ENROIMENT IN NIGERIA, 1875 - 1957:
AN INDICATOR OF DIFFERENTIAL IMPACT OF

EVANGELICAL MISSIONS

Southern Nigeria
(Eastern and Western regions)

Northern Nigeria

t Pupils Pupils
Schools in Schools in
! Attendance Attaﬂdance
1’ Second+ Jeconds Seconds Second-
i Primary! ary | Primary ary | Primary ary Prlmary ary
1906 | 126 | 1 11,872 20 1 0 a 0
1912 | 150 | 10 35,716 67 34 0 954 ; 0
1926 | 3,828 | 18 138,249 518: 125 0 5,210 0
1937 i 3,533 ¢ 26 218, 1610 4,285 539 1 20, 269 ! 65
1947 | 4,984 ¢ 43 538 391 9, 657 1,110 3 70, 902 251
1957 i 13,473 i 176 2,343,317 28,208 2,080 { 18 {185, h84° 3,643
Sourcé: James S. Coleman, Nigeria: Background to Nstionalism
(California: Unlver51ty of Calif. Press, 1958), p. 134.
& Number unknown.
¢ Figures for 1956.
TABLZ 3
VARIATION OF LITERACY RATES IN NIGERIA, 1952/53
Region Total Standard of Education Population
Popula- % and Literacy 7 yrs. of age & over
tion 'L yrs. of | All others L yrs. | ALl
7 yrs. formal school! including [ of { others
of age "(Roman Script) literates ! formal | incl.
& over i in Arabic ! school | lit. in
: | Seript Total! (Ro.Sere«)Ar.Scr.
Number in '000 Percentages
Nigeria | 22,500 L1300 © 1,400 100.0. 6.0 | 6.0
East 5, 139 51,6 i *2¢8 100.0;10.6 6.5
West 4 256 404 i 261 100.0: 9.5 6.1
North 112,164 114 793 100.0°' 0.9 I 5,6
Lagos ' 213 i 72 ; 33 . 100.0 .33.7 P 154
Cameronns 561, L 37 ' 20 L 100.0° £.5 P 3.6
Source: Nigeria Dept. of Stat. Population Census of Nigeria, 1952-3,

Lagos, Survey Dept., 1953, p. &.
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TABLE 4

SCHOOL AGE POPULATION IN NIGERIA & ENROIWMENT
IN PRIMARY, SECONDARY, & TECHNICAL SCHOOLS

School Age Primary Technical
Territory Population™@ Year School Secondary & Voca.

Enrolment  Enrolment Enrolment

Lagos 67,400 1957 56,688 L,5910 1,578b
Northern Region 3,608,600 1957 205,769 3,651 872
Western Region 1,347,200 1957 982,755 46,810 220
Eastern Region 1,585,400 1957 1,209,167 12,242 3,100

3Estimated at 207% of the total population,

bFigu

Souvrce:

res for 1958,

UNESCO, Edncation in Africa, 2 Paris, 15 January 1960,

What this chapter and the included data have tried to
illustrate is that there is a close relationship or correla-
tion between British colonial policies in education and
evangelization, and educational developments in the two major
divisions of Nigeria,; and this has immense conseguences on
reginnal developments and jealous rivalries that culminated
in a crisis. The close correlation between enrolment in,
and number of educational institutions in the country and the
disparity of literacy rates of the North and the South indicate
how colonial education policies were geared consciously or
unconsciously, to keep Nigeria divided.

Various Commission Reports and academic studies have
indicated the ennrmity in the disparity of educational develop-

ments in the various regions of Nigeria to warrant a further
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examination of the issue as a possible contributor to the
problems that led to crisis.51' One of the most influencial
of these Nigerian Commissions on education, the Ashby
Commission, stated unequivocally that "The chief deficien-
cies of the /Nigerian/ educational system are lack of
balance, both in structure and geographical location . . "
and warned that this "very unevenx dictiribution throughout
the country" should be corrected.52 The lack of balance
in structure is a result of lack of proper foundation for
science and technological advancement, whereas the lack
of balance in geographical location is a result of British
protectionism of the Islamic culture. However, further
research necds to he cciducted into the continued disparity
between the Northern Nigeria expenditure on education and
those of the Southern Regions. In 1962-63, both the Eastern
and Western Regions of Nigeria spent over 40 per cent of
their annual budgets on primary education and teacher

training, while the North spent barely 20 per cent.

51 see Chapter Four for further discussion on the impact
of policies to the political system.

S2gric Ashby, et. al., Investment in Education,
Report of the Commission on Post rrimary School Certificate
ang Higher Education, Federal Ministry of Education, Lagos,
1960.




57

Regionalism

"Regionalism™ as applied in this study refers to the

division nf the Nigerian pesple into three sub-systems called
53

Regions for administrative convenience,

(281,782 sq. miles)

NORTHERN NIGERTIA

30,4547
sq.mi. /
1 West ern ~ //
Region ) /
. Mg TN T
3 [ Mid- |
: N pestern; postern
27 sq.mi. \(Reglo?/ Region ... 29,484 sq.mil.
Il -
14,922
SQ.mis

3At the time of Independence, Nigeria had three semi-
autononmnous regions and the administrative capital of Lagos.
A fourth region was created in 1963. The British Cameroons,
formerly administered as an integral part of Nigeria (1919~
1960) was purposefully left out of the discussinns since the
southern part of this mandated territory voted in a U.N.
supervised plebiscite to join the Republic of the Cameroon
to form the Federal Republic of Cameroon, while the Horthern
part voted to join Northern Nigeria on October 1, 1961.
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AThe British were the architects of the Nigerian
Federation. Before their arrival, there was no Nigerian
nation, much less the political infrastructure known as
"regions." Nigeria comprises about 250 ethnic groupings.
Before the British arrived and improved the means of
transportation and communication, there was little or no
contact with the different tribal groups.

During the 19th century European "Scramble for
Africa™ the British succeeded in cutting out for themselves
the big chunk of territory containing these diverse tribal
groups that later became Nigeria. Lord Hailey, one of the
most enlightened British colonial experts, had remarked
that, in creating HNigeria, Britain had created "perhaps
the most artificial of the many administrative units
created in the course of European occupatioﬁ of Africa."54

Faced from the beginning with almost irreconcilable
diversity, the British at first decided to unify the people
by amalgamating the colony and the protectorates into one
admini strative unit.f-"5 This was in 1914 when Lugard became

the first Governor General (this title was personal to him)

of Nigeria. Before the amalgamation, the Northern Provinces

S 1ord Hailey, The African Survey (London: Oxford
University Press, 1957], p. 307.

55F. D. Lugard, Report on the Zmalcamation of Southern
and Northern Nigeria and Administration, 1912-1919 (London:
H.M.5.0., 19207,
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and the Southern Provincesfﬁswere administered as two separate
entities with border guards between the two.

With the amalgamation, the Imperial government fused
the administrative and judicial systems of the two Protec-
torates under one central authority. In principle, the new
nation that came into being in 1914 was organized as a unitary
system of government with a headquarters in Lagos.

For forty years, 1914 to 1954, Nigeria had theoretically
a unitary system of government. However, a number of built-in
circumstances had operated at the same time to alter the
system and create a federation of Nigeria greatly influenced
by the pre-existing condition in 1914. It was economic
reasons firstly and administrative convenience secondly that
forced the merger of the North and the South. Long before
the merger of the two territories, their long isolation and
separate administration had developed and consolidated
different political cultures. In spite of the centralized
administration and a universalization of indirect rule, the
peoples of the two halves were not brought up to believe and
work for common symbols and a unified Nigeria.

An emergency administrative system devised in response
to the shortage of personnel resulting from the onset of

World War II created a big impact on the Nigerian

56Officially, the Colonial 0ffice designated the two
halves as: "Protectorate of Northern Nigeria™--(1900-1914)
and "Protectorate of Southern Nigeria"--{1900-190%) and later
"Colony and Prntectorate of Southern Nigeria'--{1906-191L).
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political system. Four administrative units--the colony,

[

the Northern Provinces, the Western Provinces, and the
Eastern Provinces--were created within Nigeria and a sub=”
stantial devolution of administrative power was given to
the three regional headquarters. By the end of the war,
the degree of administrati&e devolution had been of such
magnitude as to endow the three regions with an individuality.

In 1946, Sir Arthur Richards introduced a new cdnsti-
tution which in effect set the future pattern for the
political history of Nigeria. For the first time in Nigeria,
three Regional Houses of Assembly were established--the
first step towards establishing a federal system. The
Richards! constitution brought about not onlyv further admin-
istrative devolution but strengthened and formalized the
division by adding budgetary regionalization as well.

After severe criticisms by Nigerian rationalists,
especially the newly emerging educated elite, the constitu-
tion was revised in 1951 and 1954. The new constitution of
1954 (the Macpherson?'s) gave semi-autonomous powers to the
regions, creating a federation of three regions and the
capital city of Lagos.

There are strong arguments for and against a federa-
tion of three units (later, four in 1963) as the most
feasible that the British could devise, taken for granted
that the federal system was the best solution to the‘country's

ills. There may be doubt that Sir Arthur Richards acted in
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good faith by providing a system of government in which
regional interests would be better taken care of on a regional
basis; but there is no question that all the major political
issues in Nigeria since Independence have reflected a conflict
57

connected with the {ripartite division.

TABLE 5
AREA AND POPULATION OF NIGERIA BY REGIONS 1952-53; 1963

1952-53 Density 1963 Density
Regions Area  Population  (Persons Population (Persons
(sqemi) (thousands) per sq.mi)(thousands) per sq.mi)

North 281,782~ 16,835 60 29,809 106
East 29,484 7,215 245 12,394 420
West 30,454 4,595 151 10,266 337
Mid-West 14,922 1,492 100 2,536 170
Lagos '

Township 27 267 59,889 665 24,630
TOTAL a

Federation 356,669 30,404 85 55,670 156

4Total does not include the 1952-53 figure in respect of ex-
Province of Southern Cameroons.

Source: Annual Abstract of Statistics, Nigeria, 1964.

37.The three major political parties were formed and have
operated in response to the three regional power bases; the
Census controversy conserved the relative numerical strength of
these regions; the election boycott and its attendant conse-
quences portraved the fear of regional domination; the mass
killings in 1966, the two military coups and the civil war have
regional annotations. Experience snows that the fewer the units
in a federal system, the deeper the polarization among the units.
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In a speech delivered at Calabar on July 13, 1546,

the former President of Nigeria, Dr. Nnamdi Azikiwe, at
that time an active ponlitician, forecast that:

The Richards!' Constitution divides the country into
three zones which are bound to departmentalize the
political thinking of this country by means of the
block vote. Whether Richards intends it or not, it is
obvious that Regions will now tend towards Parkistani-
zation than ever before, and our future generations
will inherit this legacy that is born out of official
sophistry. 58

One of the major objections to the Richards Constitu-~

tion was that it was introduced without consulting the

people. >9 However, this constitution which laid the frame-
work for Nigerian regionalism was a prompt response to popular
demands for constitutional improvement after the war. In his

prophsals for the revision of the constitution®®

submitted
to the Colonial Office in December, 1944, Sir Arthur admitted
the fact that he consulted only the three Chief Commissioners
in Nigeria.

The proposals hurriedly and unanimously passed the
Nigerian Legislative Council in March, 1945 and was ratified

by the British Parliament in 1946.6l

58 Dr. Nnamdi Azikiwe, Zik; Selected Speeches, Cambridge
University Press, p. 100.

59'By 1946, when there was no representative assembly of
the Nigerian people, the educated elite regarded themsslves as
the mouthpiece of the people and Richards "seemed to have a
special knack for antazonizing (these) educated elements.™
Coleman, lLigeria: Background to_Nationaliszm, p. 275.

80 provnsals Far the Revision of the Constitution of
Nigeria, Cmnd. 0599, H.ie5.0., 1945 (London).
61

Nigeria (Legislative Council) Order in Council, 1946.
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Although the Constitution set a pattern for a futufe
federal system, it was not meant to introduce a radical change
in the British policy of a peaceful evolution towards inde-
pendence. The Governor saw the problem as how best
to create a political system which is itself a present
advance and contains the possibility of further orderly
advance~-a system within which diverse elements may
progress at varying speeds, amicably and smoothly towards
a more closely integrated economic, social, and political
unity, without sacrificing the principles and ideals
inherent in their divergent ways of life.62
In Sir Arthur's conception, regionalism was an essential
first step to unity. Its aim was "to promote the unity of
Nigeria; to provide adequately within that unity for the diverse
elements which make up the country; and to secure greater par-
ticipation by Africans in the discussinn of their own affairs."63
Granted that the Governonr had the unity of the country
at heart and that the diversity of the country made both admin-
istrative and political unity difficult, it would seem a
contradiction "that proposals framed with this object (the
achievement of unity) should have had as their main feature a
measure of legislative, financial, and administrative
devolution." One of the central arguments in support of
federalism is the advantage of decentralization of government
powers and functions. However, where powers are decentralized
to an insufficient number of units, their exercise will be

polarized and the result will be anything but the desired

unity.,

62 1ijgeria {Legislative Council), p. 5. 6'3-Ibid., p. 6.

64 xalu Lzera, Constitutional Developments in Nigeria,
Cambridge University Press, 1950, p. 74. (For details on the
appropriate number of units, see Chapter Four).
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A constitutional revision took place in1950-51 after
65
a long and extensive consultation with the people. The

official document that resulted from this cooperative endeavor
was a Federal Constitution for Nigeria. It confirmed and
consolidated |

what has since become the official view in favor of

regionalism, namely, that the best way to strengthen

in the long-run the unity of the country was 'to

encourage the regions to develop each along its

characteristic lines' and 'by that very ggocess the
unity of Nigeria will be strengthened.®

At the time that Sir John Macpherson's constitutional
proposals were being considered, the Regions were not repre-
sented by political parties. With the introduction of the
Constitution, the political party system arrived, together
with elective representation.

The drawing of a Federal Constitution from a unitary
constitution was not as easy as the change from a
unitary system to a federal system. The committee that
drafted the Federal Constitution complained that

the problem which confronts us is not an easy one. The
federal governmentsnf the United States, Canada, and
Australia, for instance, have been built nn the basis of
separate states surrendering to a federal government

some of their powers for the benefit of all. The reverse
process on which we are engaged--that of the creation of

65 .
Obafemi Awolowo, Thouchts on the Hiserian Ceanstitu-
tion (New York: Oxford University Press, 1950), pp. Ll-22.

f
Colonial lo. LOLA of July 15, 1650, Dispatch of the
Cnlonial Secretary to the Governor of Nigeria. Quoted from
Ezera, Ibid., p. 74.
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federal government by devolutinn, is a political exper-
iment for which there is no precedent to guide us and
we are very conscious of the dangers inherent in such
an experiment.67-

The Colonial Policy of separate regional development
leading ultimately to national unity cannot be fully explained
without admitting the fact that the Colonial Administration
followed the line of the least resistance. Nigeria could
have been directed towards the evolution of any number of
political units that the British wanted, but they chose the
three-unit regional system as the most convenient.

The focus of this chapter and the major emphasis on
this study is that the division of Nigeria into two Protec-
torates and later into three Regions primarily for economic
reasons and for colonial administrative conveniencewas the
worst disservice colonialism did to Nigeria. It is upon
these major divisions that separatist tendencies have veered.
The proportional representation of the Reginns at the Federal
Legislature which has remained the dominant issue in Nigerian
politics is a result of the imbalance in the size and popula-
tion of the Regions. At the 1953 Constitutional Conference
in Lagos, the delegates from Northern Nigeria threatened "that
unless the Northern Region was allotted 50 per cent of the
seats in the Central Legislature, it would ask for separation

from the rest of Nigeria on the arrangements existing before

1914, 68

67 Report of the Drafting Committee on the Constitution,
Lagos, p. 3. <Quoted from Ezera, Ibid., p. 151.

68 Proceedings of the Conference on Review of the Consti-
tution, January, 1950 (Lagns, 1950), p. 218.
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At the 1959 [Tndependencg7 Constitutional Conference
in London, delegates from the two Southern Regions made the
creation of more Reginns nut of the original three, their
number one priority. In agreement with the Northern Peoples!
Congress which represented the North, the Colonial Secretary
refused to alter the arrangement before Independence. The
unusual compromise to accept Independence in spite of the
existing Regional system is accounted for by the helpleésness
of the Southern Regions who could not do anything about
changing Regional boundaries /without the consent of the NPC/
short of violence. The 1963 census which some thought was
the best hope of legally altering Regional representation
showed more people in the North than in the Seuth. With hope
of peacefully changing the Reginnal balance of power by
reapportionment dissipated, the Regional arrangement cast a
dark shadnw on Nigerian pnlitics.

The twn Military governments have each drastically
grappled with the colonial Regional arrangement, each offering
a diemetrically opposed snlutinn. Yet a lasting compromise

has to be reached. 69

Parliamentarism

Parliamentarism as a principle of British colonial
administration went on side by side with the better publicized
principle of Indirect Rule and finally replaced it. A Parlia-

mentary system of government does nnot become fully entrenched

69 sec Chapter Six for further discussions.
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until a responsible government /a government responsible to
the people or their representatives/ is formed. In Nigeria,

the Parliamentary system of government is also called the

"Westminster Expnrt-Model."7o As a model, its actual appli-

cation reflected local conditions, and accommndated conflicting
interests and loyalties and was flexible enough to make room
for adaptatinn.

A Westmiﬁster system comprises the main features of
the British Constitution. S. A. de Smith defines it as

a constitutinnal system in which the head of state is
not the effective head of government; in which the
effective branch of government is a Prime Minister
presiding over a Cabinet composed of Ministers, over
whose appointment and removal he has at least a sub-
stantial measure of control; in which the effective
branch of goverarent is parliamentary inasmuch as
Ministers must be members nf the legislature and in
which MHinisters are collectively and individually
responsible to a freely elected and representative
legislature., 71 .

The above definition fits the Nigerian political system
at Independence, and with the exceptinn of the name and a few
minor changes, the Republican Constitution of 1963 remained the
same.72 Without further clarificatinn, one gets the impression

that since the Nigerians when they had a chance to amend an

0.5, 4, de Smith, "Westminster Export M»rdels: The
Legal Framewnrk nf Responsible Government," Journal of Common-
wealth Studies, Vnl., I, No. 1, November, 1961; also 3. D.
Tansey and U. G. Kermode, "The Westminster Mndel in Higeria,"
Parliamentarv iffairs, Winter, 1967-&; Henry Bretton, "The
Westminster-Lxpary kodel,”" Power znd Stability in Nigeria, ch. 2
(New York: Praeger, 1962); Sir alan Burns, ed., Parliesment as
an_Export (London: Allen and Urwin, 1966).

7L Ibid., p. 3.

‘728y declaring a Republic, Nigeria ceases to recngnize
the British Sovereign as the "head of state."
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inherited political system, decided to continue with it, that
logically, the inherited system was the best of several
alternatives that might have been considered.

The primary reason for adopting a Parliamentary system
of government in the first place and continuing with it after
Independence is because it was the system mnst familiar to
both British colonial officials and Nigerian politicians.
Although several indigenous forms of governments had existed
in Nigeria, none seemed to have been acceptable to all parts
of Nigeria, let alone function more effectively under a
British-guided "infra-structure." 1In spite of the fact that
unlike Britain, Nigeria was a federation and that the United
States Presidential system could have been considered a better
alternative (judging from the fact that it has lasted longer
than any other constitution in history), Nigerian politicians
seemed more concerned with the best way of improving the
existing system than in changing it. John P. Makintnsh notes
that:

While there was much reluctance and even scoffing at
the possibility of the varinus tribes in Nigeria settling
down tn vwnork a parliamentary system with all its cnrm-
promises and conventions, there is no evidence that any

one nf these critics or doubters set down to work out an
alternative development, 73

Probably it wnuld not have mattered what form of govern-
ment Nigeria adopted at Independence; the end result would have

been the same. The fault did not lie with the constitution

73John P. Makintosh, Nigerian Government and
Politics (Londsn: Allen and Urwin, 1966), p. 20.
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alone, but with her (Nigeria's) colonial experience and with

contradictory colonial policies.

The Cabinet System

One of the cardinal principles of parliamentarism--
the "Cabinet System"--ensures that while Parliament is supreme
in lawmaking, it is the Cabinet which directs and controls
Parliament, and makes the final determination of policy tn be
submitted to Parliament.

The Cabinet (or the Council of Ministers) combines
both the executive and the legislative powers of the state.
The Opposition can have its say, but the government must almost
always have its will, In a political system, where the "Outs"
feel that they have a chance of becoming the "Ins," and vice
versa, "rules of the game" are observed and both Government
and Opposition respect each other's rights., This principle
of reciprocity is not Jjust established by a constitution, it
is learned over a period of years.

A1l through the colonial period, the "Indirect Rule"
System was so greatly encouraged because of the ease with
which it cnuld be administered, that there was a natural
tendency to delay its ultimate conversion into local govern-
ment--a stage which embodied the principle of participatory
democracy and itself a prerequisite to parliamentarism.

While the Imperial gnvernment stressed the importance
nf local gnvernment in all overseas colonies, her agents in

Africa saw no sense of haste. Lugard attributed this tendency
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tn the fact that the authnrities in Africa were "unanimous
that the era of cnmplete independence is nnt as yet visible
an the horizon nf time,m’™

Iord Hailey thought that there was a fundamental
conflict between the conceptinn of Indirect Rule and lncal
gnvernment whic: made the development of parliamentary
institutions difficult. 73

Lugard felt that local gnvernment, with its attendant
Parliamentary Rules and procedures were appronpriate nnly tn
the towns where there were educated Africans who could profit
from Parliamentary institutions, but that it should be kept
separate and isolated from the rural areas and all areas
where Indirect Rule was already in progress. 76 However,
British policy, after Lugard, veered towards extending lncal
gnvernment to rural areas and demscratizing Native Authorities
as a basis te self-government in the distant future.

At the central government level Parliamentary demncracy
did nnt exist until develnpments after Wnorld War II made it
imperative. With the growth of nationalism ushered in by the
new spirit of freedom, all colnnial penple including Nigeria
started to agitate for self-gnvernment.

Since the Labour Party, which was in sympathy with

Cnlonial penple and stnnd the 1945 electinn an the platform

74 Lugard, The Dual landate, p. 198.

73 1nrq Hailey, An_Aifrican Survey (1st ed., 193&),
pp. 134-5.

76Lugard, The Dual Mandzte, pp. 570-57k.
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of decolonization came to power after the war, a change in policy
followed. A clear and concise statement of the new policy
stated that:
The central purpose of British colonial policy

is simple. It is to guide the colonial territories

to responsible self-government within the Common-

wealth in conditions that ensure to the people both

a fair standard of living and freedom from

aggression from any quarter./7

In view of the rapid change in policy, it is evident that
Parliamentary democracy would not have to wait for the per-
fection of Indirect Rule. However, before full Parliamentary
procedures were finally entrenched in the Nigerian system, the
country had experimented with tutelary parliamentarism. The
British had placed great emphasis on change towards responsible
government or Parliamentary democracy. Side by side with In-
direct Rule, they had established the Legislative Council’8 as
a Parliament in embryo for the administrative officials of
the country, the educated intelligentsia, and the elite.

The first Nigerian Council was instituted by Lugard
with the amalgamation of the two parts of Nigeria, in 1914,
It consisted of thirty-six members--twenty officials and

thirteen unofficials. The officials include the Governor's

Executive Council, the First-class Residents,79 the political

7TThe Colonial Empire 1947-48 (London: Colonial Office,
1948 (Command 7433).

781rving L. Markovitz, African Politics and Society.
New York: The Free Press, 1970, p. 1l6.

79The Colonial officer in charge of a Province was
called a "Resident."
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Secretaries, and the Secretaries of the Northern and Southern
Provinces. The unnfficial members were seven Europeans
representing the Chambers of Commerce, Shipping, Banking,
and Mining, and six Nigerians comprising two Emirs from the
North--the Sarkin Musulmi and Sultan of Sokoto, and the Emir
nf Kano; one O .a from the West--the Alafin of Oyo--and one
chief each representing Warri-Benin areas (Mid-West) and
Calabar (East).80 In effect, this Council was the First
Nigerian Parliament, but unlike a parliament, it had no
legislative powers and contained a token of indigenous
Nigerian representation. Its power was deliberative and

81 . . .
advisory only. Its main function was the discussion of

]

the Governort?s annual address and a few members! motions.

G

The unrepresentative nature of this assembly was confirmed
by Lugard himself, when he asserted that

Before many years are past, I hope and believe that
this condition will have changed, and I, or my successors,
will see at the meetings of the Council a number of
intelligent native cniefs representing the vast masses
of the population and able to voice their thoughts.

Until that time arrives, they can only be represented by
the Governor, by officials who are in daily touch with
them . . . and by a few representative chiefs,

Although most of the native chiefs that qualified for
appointment to the HNigerian Council could not profitably

part.icipate in the deliberations of the Cnuncil because of

80 Federal linistry of Information, MNigeria's Consti-
tutional Development, 1£561-60 (Lagos, 1960), p. &; Takena
Tamuno, Nigeria and ilective Representation, 1923-47 (London:
Heinemann, 1966), p. 16. \

81 Nigerian Council Order in Council, para. XVIII,
1913; and Statutory Rules and Orders, 1913, p. 241.

82 Proceedings, First Meeting of the Nigeriah Council,
December 31, 1914.
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their educational incapacitation, the educated elite were
not appointed in their place. Lugard wrote in defense of
this policy that:

It is the cardinal principle of British Colonial.
policy that the interests of a large native population
shall nnt be subject to the will either of a small
European class or a small minority of educated and
Eurnpeanized natives who have nothing in common with
them, and whose interests are often opposed to theirs.,
e « o A Council in such circumstances, as Sir C. Dilke
observed in Parliament, 'is not a liberal institutinn,
but a veiled oligarchy of the worst descrivotion,! and
responsible autocracy is preferable . . .83

Sir Hugh Clifford, who succeeded Frederick Lugard in 1919,
was equally opposed to a popularly elected representative
assembly for all Nigeria. Instead, he abolished the

"Nigerian Council" and created a Legislative Assembly for

8%  and assumed the right

the colony and Southern provinces
to legislate for the Northern provinces by proclamation.
Between 1922 and 1946, there was no constitutional
advance preparatory for the day of full independence.
Joan Wheare describes this perind as a time of "unchanging
stability which some might call stolidity."85
With the return of Dr. Nnamdi Azikiwe from the United
States, in 1937, and his establishment of a chain of news-

papers in Nigeria, nationalist activism moved into a high

gear. The West African Pilot, which became the champion

83 Lugard, Repnrt on the Amalgamation nf Northern and
Southern Nigeria ana iaministration, 1yi2-i516, Cmd. 468, p. 19.

8 . . . .

4 Nigeria (Legislative Council) Order in Council,
Noveg?er, 19225 and Statutory Rules and Orders (Lagos, 1922),
p. 291.

85

Joan wheare, The Nigerian Legislative Council
(London: Faber and Faber, 195C), p. 206.
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of nationalist expression editorialized the inadequacy of
the Legislative Council of Nigeria. It stated:

The existence of the Legislative Council of Nigeria
is not only anachronistic but also it does not hald
out to the peoples of Nigeria any hope for a better
status under the aegis of the British Empire.

If the pronouncements of British statesmen in
respect to the welfare of the native races both before
and during the Second inrld War should not be taken
cum grano salis by enlightened African opinion, then it
is our submission that the time is overdue for these
high ideals to be translated into practical reality.
There is no need to soothe us with the promise of Caanan,
when we are yet in the stage of our Exndus from Egypt
and are wandering blindly in the wilderness of Kadesh-
Barnea, not even able to cross the River Jordan, to
witness the fall of Jericho, before reaching the promised
land. That is how the African feels about these pro-
nouncements which are germane to the policy of trustee-
ship in British tropical Africa. 86

All through the_ duration of World War II criticism
against the Legislative Council continued. The reluctance
of the British in introducing a governmental system which
would provide Nigerians more participation in the politics
and administration of their country was denounced. "The
Ex-Service Men's Union" was formed at the end of the war to
support the nationalists' demand for self-government. This
movement became a political force to be reckoned with.

Before Governor Bernard Bourdillon left the country
in the middle of the war (1943) he had promised the people a
new constitution at the end of the war and that they would
all be consulted before any new constitution took effect.
When Artuur Richards came to office as Governor in 1943, he

saw the need for a new constitution, but he failed to consult

86 west African Pilot, March 2, 1940,
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the people before issuing one. Criticizing this extremely
paternalistic action, Bourdillon said:

I should like to suggest that there are three things
essential in any constitutional organization be it the
Government of a large cnuntry or that of a small town.
It must not be a mere piece of machinery of purely alien
manufacture; it will break down unless those who have to
work it can feel familiar with it and think of it as
something belonging to them. Nor, to go to the opposite
extreme, must it be a fossil, excavated from some museum
and polished up for the occasion., What it must be is a
living organism, capable of growth and adaptinn to new
circumstances and suggest it can only be that if the
people whom it concerns have had a considerable say in
ity formation, and if it is suited to the soil in which
it is intended to grow.

The Richards! Constitution, in addition to establish-
ing three Regional Houses of Assembly, reintroduced a central
legislature which represented all the Regions. However, he
failed to see the need for direct election and popular
representation. Although for the first time in Nigerian
history the number of unofficials was greater than the
officials °° only four of the twenty-eight unofficials were

elected, 89 The rest were appointed from the list of the
respective regional councils, members of which were nominees
of Native Authorities,

The British consistently ignored the elective principle

which is fundamental to a democratic system. Nigerian

87 sir Bernard Bourdillon, "Nigeria's New Constitution,"
United Empire, Vol., XXXVII, 1946, pp. 76-80.

88 Takena N. Taguno, Migeria and Elective Representation,
1923-1947 (Londoen: Heinemann cducational Books, 1960).

89 Ibid., pp. 116-117.
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nationalists-#nsisted that the nominated members of a legis-
lature did not represent the interests or opinions of the

people. Chief Awolowo commented that:

The retention of the system of nomination cuts the
people to the quick. It is wrong in principle. It is
believed that it is a subtle device aimed at reducing
the unoffigial majority of one to a minority by the
number of persons nominated. This belief is reinforced
by the fact that in the past the Government has con-~
sistently shown itself incapable of impartial judgement
and wise discernment in the nomination of members.

The Richards! Constitution which set up regional
advisory councils aimed at providing "greater participation®
in the discussion of the nation's local affairs but without
attendant responsibility failed to satisfy nationalist
ambition.

The Richards' Constitution was brought to an abrupt
end in 1951 and replaced with the Macpherson's Constitution
which entrenched the federal principle into the Nigerian
political system., The new constitution provided for a central
legislature--the House of Representatives and three regional
legislatures and governments all with a majority of elected
representatives. The balance of power between the center
and the regions was heavily weighted in favor of the former.
However, in contradiction to what the nationalists had earlier
called the "divide and rule" policy of previous British admin-
istrations, "the regions proved less anxious to foster the

development of Nigeria as a self-governing nation than to

advance their separate interests, with the result that the

9C 0. Awolowo, Path to Nigerian Freedom (London:
Faber and Faber, Ltd., 19456), p. 129.
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constitution had to be recast.”9% The federal constitution
of 1951 redressed the balance of power in favor of the regions
making them semi-autonomous entities and free to advance
constitutionally at their own rate within the federated
system.92

Parliamentarianism was gradually entrenched into the
Nigerian governmental system. It was not altogether a new
idea when it was provided by the independence constitution.,
However, it would be inappropriate to talk of the colonial
legislatures as fully parliamentary since their officials
were not responsible to the legislatures and since the
outnumbered unofficials could only debate but not overturn
the gnvernment's policy.

A close analogy can be made between colonial legis-
latures and the legislatures of those new nations where
Parliémentary institutions exist only in principle nnly to
be abrogated at the whim of the ruling party.

With the introduction of elective representation in
1951, the emergence of political parties and party govern-
mental system,and the consequent possibility of defeating
the Government on policy matters by a negative or no-confi-

dence vote, parliamentarianism became fully entrenched in

Nigeria.

91 George H. Kimble, Trovical Africa, Vol, II
(New York: The 20th Century Fund, 1950), p. 243.

_ 92 Both the East and the Vest in 1957, and the North
in 1959 achieved internal self-government and independence
was granted Higeria in 19¢&0.
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The Parliamentary system of government is a neutral
and flexible device of responsible administration. Like any
other system of government, one or some of its essential
variables can be overstressed or suppressed to the disadvan-
tage or advantage of others and therefore cause a malfunction-
ing of the system. This chapter does not, therefore, pretend
that it was the Parliamentary system that was at fault in
Nigeria, but it does point out some factors which due to their
developmental history became a source of conflict, and therefore,
lent weight to the demise of the system.

In this chapter we have examined the historical develop-
ment of Colonial policies in Nigeria and factors that
conditioned their implementation. In succeeding chapters,
these will be analyzed and we shall try to find out how they
fit into, contradict, or conflict with existing theories of

the political system.




CHAPTER IV

THE IMPACT OF COLONIAL POLICIES
ON FSLITICS AND ADMINISTRATION

The political and administrative issues of post-
independence Nigeria, the crises and compromises, the collapse
of the civilian government and its replacement by a military
government have thgir»;oots in the British colonial policies
and administrative practices and are therefore a legacy of
colonial tutelage. There seems to be no break with continuity
in the political system and political institutions inherited
from the British on tne day of Independence, October 1, 1960
until the first Nigerian Republic met its doom at the hands
of the military on January 15, 1966. However, it seems a
paradox that in spite of the continuity in the pnlitical
tradition, practical politics was moving downhill towards a
cataclysm. The reasons are not hard to find. As often
repeated by most commentators on Nigerian politics, Nigeria
is an artificial creation of the British. & The major factor

that bound the diverse groups together and which was severed

"Lliord Hailey described iigeria as "perhaps the most
artificial of many administrative units created in the course
of European occupation of Aifrica." See Lord Hailey, African
Survey (rev, ed.; London and New York: Oxford University
Press, 1957), p. 307.
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after Independence was their common British overlordship.
It is a fact of life that as soon as the binding tie cut
loose, there would follow a re-shuffle in the balance of
power leading possibly to a constitutional crisis or to the
abrogation of the inherited system and its consequent replace-

ment or at worst to the total dismemberment of the country.

Party Politics and Consensus

Party politics was one of the most fundamental tradi-
tions Nigeria inherited from the British system of government,
Its introduction in Nigeria was disruptive to traditional
African cultures. In spite of the fact that the diverse
cultures that existed in Nigeria before the British had very
little in common, they all conformed with the "consensus"
thenry in African politics, which holds that Africans of all
cultures arrive at decisions by a compromise or consensus and
not by a single majority decision; and that "the idea of a
permanent and critical opposition . . . /is/ alien." 2

According to Gray Cowan, the concept of consensus is
derived from the traditinnal African political system of
"village" meetings which "provided for limited popular decision

making." 3

2 N
) © carl Rosberg, Jr., Democracy and ilew African States,
in ?8. Anthony's Papers, No. XV (London: Cnatto & windus, 1903),
p. .

L. Gray Cowan, The Dilemmas of African Independence
(New York: Walker & Co., 1058), p. © .
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Traditional % African societies, the indigenous African
societies before European pacification of the continent, were
communal societies made up of small tribal groups, who, except
in very few cases were never effectively organized into large
towns, cities, or states. The tribe was a cohesive social
grouping because of the community of language and culture
which it provided, but it was never a political or administra-
tive unit.

These traditional societies held political meetings
and reached decisions by consensus in a "democratic" and non-
partisan manner. According to Cowan, "Few if any traditional
rulers in Africa governed as autocrats; usually they were
sur'rounded by councils of some type without whose consent no
important decisions could be taken.” > Politics in a tradi-
tional African society was akin to what Pendleton Herring
referred to as "the politics of the committee room and council
chambers" where discussants "ponder and seek agreement rather
than to think that counting nnses necessarily dispose of

political differences."

% professors Gabriel Almond and G. Bingham Powell, Jr.,
noted authors in the field nf Comparative Politics, have for a
"developmental"classificatinn purpnse defined "traditional
differently. They designate as "traditional system' only those
societies or systems with "differentiated governmental-pnlitical
structures" yet lacking "differentiated political infrastructures"
and those withnut these they dub as "primitive systems." See
Almond & Powell, Comparative Polities: A Developmental Anproach
(Boston: Little, Brown & Co., 1965), pp. 213-5%4.

5 . .
cowan, The Dilemmas of African Indeoendence, p. 8.

6 s . - ~ ' . o .
) 2endleton Herrln%, "The Future of Demncracy in Nigeria,"
in R, Tillman and T. Cole (eds.), The Nigerian Pplitical Scene
(Durham: Duke University Press, 1962), p. 250.
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Cowan+sirdicates that:

Provisions /made_for reaching decisions in these
traditional systems/ did not normally involve expressions
of majority and minority opinion tabulated as votes. . « .
The decision-making process in these meetings is based
upon discussion, which because of its length and fullness
gives everyone concerned a chance to express his opinior.
The consensus finally reached is shared by all those
present, thus obviating the necessity of a vote which
would leave the coemmunity sharply split; it should also
be added that under these circumstances, everyone also 7
shares in the consequences of a decision, good and bad.

Professor Melville Herskovits has testified before the
Senate Committee on Foreign Relatinns, that:

In the aboriginal /African/ system, groups were, of
course, smaller than today, but when a group could not
arrive at uranimiby, the minority wnuld simply walk away
out of the meeting, and that viould mean taere would be
more talk informally until a unanimous decisinn was
reached. DNow this is something that is quite difficult g
for us to uhderstand; yet it works, and it is democratic.

Commenting on the African belief in the merit of

unanimity, Rosberg asserts that:

The terms of this theory of demncracy do not provide
for a continuing and critical opposition, as such oppnsi-~
tion is cnnceived as motivated by particularistic motives.
This high value given to unanimous affirmation of public
interest means, in effect, the state must either convert

oppositinn tn its_cause or repress it as inimical to the
general welfare.

It is important to point out that by the 1860's when
the British took over the administration of some parts of
Nigeria, the different political systems they encountered were

at different levels of political development.

7 Cowan, The Dilemmas of African Independence, r. 8.

8 3ee Statement by llelville F. Herskovits in U, S.
Congress Senate Committee nn Foreign Relations, Hearings,
United States Foreign Policy - Africa, 86th Cong., 2nd Sess.,
1960, p. 117.

Rosberg, Demncracy and Jew African States, p. 33.
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At this time many coastal chiefs had grown rich and
autocratic as a result of the slave trade. The southward
spread nf Islam which the British presence halted had also
fostered centralized and feudalistic communities in the North
and parts of Western Nigeria. Therefore, the ideal type
communalistic societies with their characteristic consensus
decisions ¥ere already on the wane when the British took over
the administration of Nigeria. Nevertheless, the idea of
party politics or the existence of a government and an opposi-
tion were absent, They came with the introduction of Parlia-
mentary government into the indigenous systems.

However, we need not speculate what would have happened
if the party system was not introduced into African political
systems, The party system comes naturally with palitical
development. The "Founding Fathers" of the United States of
America wished the union was not divided by "the spirit of
party"--which George Washington attacked as having baneful
effects, in his Farewell Address. James bMadison is noted for
his famous attack on "faction'" in "Federalist" No. 10. He
used the term "faction" interchangeably with party, interest,

sect, division, and group. 10 1n spite of what may be the

10 professor Dahl cites lMadison's article entitled
"A Candid State of Parties" published in the Philadelphia
Natinnal Gazette in 1792 where kHadison said that "those who
espouse the cause nf independence and thnse who adhered to the
British claims, formed the parties of the first period." Con-
cerning "divisions' Madison wrote: "The Federal Cnnstitution
« + o gave birth to the second and most interesting division
of the people . . . those who embraced the constitution. « « «
those who opposed the constitution. . . « This state of parties
was terminated . . . in 1788," See Robert A. Dahl, Pluralist
Demncracy in the United States: Conflict and Consent (Chicago:
Rand and wiclally, 19677, p. 207{f.
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baneful effects of the party system of politics, it has c&he
to stay as a vehicle of modern government. Whatever benefit
attaches to small societies as units of government, the modern
state system will of necessity be made up of large communities.
However, the idea inherent in reaching decisions by consensus
has been transferred to the one-party state theory in African
politics. The most representative exponent of this thenry,
Julius Nyerere, asserts that: ‘

{
‘Where there is one party, and that party is identified

with the nation, the foundations of democracy are firmer
than they can ever be where you have two or more parties,
each representing only a section of the community . Ll

President Nyerere and other apologists for the one-party
system emphasize that African governments need unity and
undivided lnyalty in order to withstand the centrifugal fnrces
engendered by the amalgamation of several tribal groups into
pluralistic states. In support of the one-party system as
democratic (as nppased to popular views held by political
scientists of the Western tradition) Prnfessor Emerson says
that :

While it is evidently nnt necessarily the case that
twn or wmore parties shouid prejudice or disrupt the
insipient national unity, it is reasnnable tn expect
thap they will nnt promote unity to the same extent as
a single party, dedicated to that purpose, and national

unity is regarded as a more real and dsgirable gond
than a pluralistic political freedom. 12

11lJulius K. Nyerere, Demncracy and the Partv Svstem

éngr es Salaam: Tanzania Standard, Ltd.] Published witnout
ate.

12 - ‘s .
Rupert Emerson, "Political Modernization: ' The Single
Party System," in Pnlitical Puarties, ed. by Roy C. Macridis
(New York: Harper & Row, 1967}, p. 261,
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Although Professor Emerson supports the "African view"
of the necessity of the one-party system, he regrets its
tendency towards authnritarianism which he characterizes as
"deriving from the lack of national unity rather than the
expression of ig.n 13

The central issue for the one-party state system is
the achievement of national unity through the assurance of
consensus, L4 which is easier to reach where all people
politically aware, belong to the same party instead of two or
several. A keen student of the political system, Claude Ake 1>
sees the unity and stability of the political system as
dependent on pnlitical integration which is facilitated more
by a consensus of the elite decision makers than consensus by
the mass public. In suppart of Professor Ake, Christian
Patholm asserts that "if the elite of a variety of societies
and regions suppnrt the system as a whnle, a wide spectrum of
territorial or value malintegration may be tolerated.” 1V

Much as consensus is important for the survival of a
political system in the absence of strong integrative forces,

it is equally as difficult to achieve as political integration

13 fmersnn, "Political Modernization,”™ p. 262.

14 'Consensus" in this study is defined as an agreement
approaching unanimity. Political scientists dn not yet agree
at what point a majority becomes a consensus. See James V.
Prothrs and Charles i. Griff, "Fundamental Principles nf Democ-
racy: Bases nf Agreement and Disagreement," Journal of Pnlitics,

15 Claude Ake, The it i
[llinois: Dasag ke, In agg7gf Political Integratinn ( Homewood,

16 christian Potholm, Four African Systems (New Jersey:
Prentice-Hall, Inc., 1970), p. 12.
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in a plural snciety where the legitimacy of a newly inherited

system has yet tn be tested and proved by the passage of time.

Party Politics in a Federal Parliamentary System

British colonial policies and the colonial administra-
tive system have direct effect on the origin and functioning
of the Nigeria party system. The nature, origin, and growth
of the three major political parties that existed in Nigeria
exhibited an unmistakable response to the creation of a three-
unit self-governing or semi-autonomous subsystems within a
federal Nigerian system. The Regional System engendered a
psychological and philosophical need for each political party
to secure a region as its home base, which in turn makes the
formation of, or the existence of national political parties
very difficult. -

Professor Carl Friederich points to the fact that in a
federal system of government "parties tend towards paralleling
the governmental setup,"l7 that is, the number of parties
tend to correlate with the number of units in the federation.
This is quite natural since political parties are formed for
organizing and winning elections and controlling a government.
Professor Friederich emphasizes that "if the government is
federally structured, parties must adapt themselves to such a

structure." 18

17 Carl J. Friederich, Trends of Federalism in Theory
and Practice (New York: Praeger, Inc., 1968), p. L7.

lSIbido ’ po L‘-7.
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Consistent with Professor Friederich's theory about
party adaptation to the federal structure, one can logically
argue that the number of federal units, their size, relative
wealth, and population have a direct influence on party
politics and pnlitical participation. For example, if a
federation is made up of say four federal units (or four
Regions to use the Nigerian designation) instead of twenty or
thirty, and assuming that major interests fall on the grooves
of reginr 1 boundaries, then decisions of the central govern-
ment will approximate those of the biggest units. This becomes
clearly evident when one of the units is known to account for
more than half of the federation, both in size and in popula~-
tion. Given these circumstances, parties will tend to be
regionally based in order to protect regional interests.

Federal states have more problems of party unity than
unitary states because the nature of a federation demands the
decentralization of power and of influence; therefore, when-
ever there are conflict situations between the policy makers
at the national level and those at the regional level, there
is a conflict of party loyalty which threatens a split in the
party. Party discipline is most in danger when the party is
the government at the Regional level, but an Opposition or a
junior partner in a coalitionl? at the federal level,

Two of the largest federations in the world--the United
States and the Soviet Uninn--also the two major world powers,

have learned to cope with their federal problems. Each has

19 The crises in the Action Group in 1962 and in the
NCNC in 1964 clearly illustrate the point.
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built-in devices that counteract federal centrifugal forces.
In the Soviet Union the Communist Party supersedes and trans-
cends the formal federation of the governmental structure.
In the United States the large number of federal units (states)
counteracts the centrifugal effects of "local par'cies'*20 and
makes a national party a "must" for the purpose of winning
Presidential electinns. Other successful federations--West
Germany, and Australia -- have strong cohesion in
their national party organizations because they have to their
advantage such fundamental unifying factors as language and
common culture, which are lacking in many plural societies.

The parliamentary form of government inherited from
colonial administration prescribes that a political party or
a coalition of parties that wins a single majority forms the
government and others take the place of the opposition.
Because of its pnlicy of concentrating both the legislative
and executive power on the government and therefore on the
ruling party, the parliamentary system almost always mal-
functions in a largely underdeveloped federal system. In a
non-parliamentary system, for instance, the Presidential
system, the concomitant principle of separation of powers
protects national interests from being subsumed by regional

interests.

st .~ - .

20The two major pnlitical parties in the United States
are in effect a federation of "state parties." The low degree
of party discipline is cited as an effect of this decentrali-
zation of the party machine.
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TABLE 6

DISTRIBUTION OF NON-AGRICULTURAL
EMPLOYLMENT IN NIGERIA

Employer No. of Emplnyees % of Total
Federal government 47,500 9.9
Regional governments 71,100 15.1
Local goverrnments

and others 87,000 18.1
Public corporations 95,600 20.1
Total public

employees 302,200 63.2
Private, commercial,

and other 176,100 36.9

Total 178,300 100.0

Source: Federal Office for Statistics; Report on Employ-
ment and Zarning Enguiry, Lagns, 1958; Taylor
Cole, "The Independence Constitution," ed. by
Tilman and Cole, The Nigerial Pnlitical Scene
(Durham, N.C.: Duke Univ, Press, 1962), p. 90.

Since the government is the greatest employer'Zl in an
underdeveloped state, in spite of all the provisinons in the
constitution to ensure equal opportunity for all citizens,
politicians in power will give their supporters an economic
advantage nver non-supporters of the party in order to bolster
their support and ensure re-election. This situation is not
necessarily peculiar to parliamentary governments. Given the

same conditions, it would be true of all governments. Yet

21 See Table 6 sbove.
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this is not the same as saying that all kinds of governments
are equally susceptible to corruption. What we are trying to
establish is that looking at government from the view of its
legislative and executive roles, one sees these two roles in
the same hands in the parliamentary system. On the other
hand, the two roles are in different hands ( even though the
chief executive may be elected from a majority party ) if the
system is Presidential. All things being equal, a party with
an entrenched support of a Region, which is larger than the
other Regions combined, will necessarily increase its domina-
tion of the affairs of the federation more than it would if
the system was Presidential rather than parliamentary. How-
ever, a Presidential system might not have solved Nigeria's
problems as former President, Dr. Azikiwe ( who had advocated
a strong Presidential system ) and the late Prime Minister,
Sir Abubakar, had come to realize.22
A strong Presidential system might also leave both Exe-
cutive and Legislative powers in the hands of the same party
that dominates the parliamentary system. From whichever side
one views the Nigerian situation, one will, no doubt, see the
anomally of British policy in helping to build an inherent dom-
ination of a federation by a constituent faction. By the nor-
mal process of expending political patronage, awarding con-
tracts, and even performing necessary duties, the govern-

ment in power lulls the most

22 pr. Nnamdi Azikiwe, "Essentials for Nigerian Survival,"
Foreign Affairs, Vol. 43 ( April, 1965 ), pp. 447-461,
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influencial members of the public to its side. In the case
of an undeveloped country where the means of communication
are poor or inadequate, the party in power uses state appar-
atus and instrumentalities in propagating its views and
winning adherents, and controlling and/or suppressing the
opposition. In general, a ruling party in any system of
government stands a better chance of winning re-election,
than a party ouﬁ of power unless there is a break in party
unity or a break in the party-coalition.

In a country where each of the major political parties
is rooted in a federal unit or Region and each Regional legis-
lature is dominated by members nf one party, a psychological
situation is created where parties will become identified with
the Regions they govern and cnnsequently efforts to build
strong trans-Regional party loyalty will meet with failure.

If party inter-Regional loyalty is lost, then national inte-
gration will be difficult teo achieve.

The one-party trend which has becerme the most striking
feature of the political structure of most African states
focusses attention on the problems nf political integration
and nation building. This trend has affected Nigeria only at
the Regional level. The Regional system nf Nigerian federalism
would make a nne-party Nigeria state almost an impnssibility.
For the same reasons that a nne-party Nigerian state would be

undreamed of, a strong national party with nverall national

23 The Actinn Group suffered a defeat in the Western
RegiQn in 1962 because of an internal crisis. In spite nf the
crisis, the minority factinn of the party--then called the
U.P.P.—allegedly rigged the election to retain control of the
government.



92

interest and identity would be hard to build, except by

extra-legal means..

The Origin of the Major Political Parties24

The National Council of Nigeria and the Cameroons 23

started in 1944 as a national. party. Before:the party
came into being, there had existed in the country nationalis-
tic associations--the Nigerian Union of Students, the Nigerian
Youth Movement, the Nigerian Trade Union Movement, and some
professional groups, as well as some tribal'unions.26
As the end of World War II was in sight, most of these
national groups, as well as some tribal groups, pulled their
sources together to form the NCNC in order. to press on the
British government to revise the existing constitution, which

they denounced as unrepresentative ard unresponsive to nation-

alist aspirations.

24 See Ricliard Sklar, Nigerian Political Parties ( New
Jersey: Prentice-Hall, 1963 ); Nnamdi Azikiwe, The Develop-
ment of Political Parties in Nigeria ( London: L1957 ); James
Coleman and Carl Rosberg, Jr., Political Parties and National
Integration in Tropical Africa ( Berkeley: University of
California Press, L96o ).

The historical aspect of political parties in Nigeria
has been well covered. Emphasis here is on the connections
between tribal and regional rivalries, the origin and develop-
ment of parties, and how these were affected by colonial poli-
cies - or other influences that might be a source of future
conflict.

the NCNC became The National Council of Nigerian
Citizens in 1960 when Southern Cameroons broke off from Nigeria
to join the ameroonRepublic.

6 See African Affairs, Vol. 44, No. 17 ( October, 1945 ),
p. 165. This publication gives a comprehensive list of 105
member unions, including some 60 tribal unions representing the
major tribes of Southern Nigeria--the Ibo, Yorubo, Edo, and Efik.
Only the Tiv Progressive Union came from the North.
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Herbert Macaulay was elected President and Nnamdi‘
Azikiwe the Vice-President of the NCNC. 2’ The almost
immediate introduction (1945) of the Richards' constitution
provided a rallying force to the militancy of the party.
The new constitution, far from satisfying the new champions
of nationalism, created an atmosphere for open revolt. A
general strike went into effect two months after the consti-
tution was approved to protest the ever-increasing cost of
living. The strike was very effective~-the first of its kind
in Nigeria--lasting 37 days and invnlving 30,000 public
employees and resulting in the banning of Dr, Azikiwe's two
Lagos Dailies--the West African Pilot, and the Comet--and
press censorship during the interlude. A commission of inquiry

was set at the end.28

The NCNC party leaders exploited the
situation and launched nation-wide meetings of protest and
fund raising. At the death of Macaulay, Azikiwe succeeded to
the presidency of the NCNC, and headed the party's delegation
to London to present their grievances to the Colonial Office.
But the Colonial Secretary refused to alter the constitutinn
and to receive the delegation. Dr. Azikiwe recalled that the
Secretary of State for the Colonies, Arthur Creech-Jones,

"treated our National Delegates and the national cause we sent

them to represent in a mnst summary, unpleasant, unfavorable,

27 . -
" finamdi Azikiwe, The Development of Political Parties

in Nigeria (London, 1957}, p. 10.

28 "Enquiry into the Cost of Living and the Control of
the Cost of Living in the Cnlony and Protectorate of HNigeria,"
Col. No. 204 (Londen: 1G46). .
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and disappointing manner which we regard as a great insult
to our entire Nation."29

The Macpherson Constitution of 1951 placed Lagns under
the jurisdictinn of the Western Reginn and provided for
indirect election te the three Regional Hpuses, which in turn
elected the members of the central legislature. Elections
were conducted on a three-stage electoral college system in
the East and in the West, and on a four-stage system in the
North. That is, elections were first held to choose repre-
sentatives at the local level. These in turn met and elected
representatives on the provincial level, who in turn elected
the Regional representatives, who finally chose members of
the federal House of Representatives. Therefore, Regional
representation was at large or on a multi-member constituency
basis. Surprisingly this system of indirect election created
an atmosphere for expressing tribal differences and tribal
hatred. The strong party support by some tribal unions, chiefly
the Ibo National Union and the Egbe Omo Oduduwa (a Yoruba
Cultural Organization) embittered relations between supporters
of the NCHNC who were Ibo and those who were Yoruba and caused
the NCNC tn be regarded as an Ibo tribal party. As a result
of this, the popularly known Ibo and leader of the NCNC,
Dr., Azikiwe, who had represented Lagns at the Legislative
Council, failed to be elected from Western Nigeria to the

House of Representatives at Lagos.

29Quoted in West African Pilot, April 7, 1948.
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The Action Group party emerged from a Yoruba cultural
organization--The Egbe Omo Oduduwa ("Society for the Descen-
dents of Oduduwa'" --the mythical progenitor and cultural hero
of the Yoruba people) which was organized by Chief Obafemi
Awolowo in 1948. It claimed the support of traditional Yoruba
leaders and called on all Yoruba people to support a party
dedicated tn their welfare. Because of the late start of the
Action Group and the fact that it was dedicated to protect
Yoruba cultural heritage, the party came out in strong support
of the Regional system and the indirect electoral system
which the NCHNC had opposed. At the conclusion of the West
Regional election in 1951, nn party had a clear majority, but
some members of the NCNC successful candidates, together with
some "independent" candidates, declared for the Action Group
to concede that party the majority and government nf the Region.

The Northern Peoples! Congress (NPC) was formed in 1948
by Dr. A. R. B. Dikke, the first medical officer of Northern
origin, and lMalam D. A. Rafih, a senior employee of the
Nigerian Railways. The Congress did not become a pnlitical
party until 1951, It started as a social and cultural organ-
ization with a declared intention of warring against ignorance,
idleness, and oppression in the North.3o Coleman and Rosberg
considered that the NPC declaration of intention emphasizing

progressive political reforms was a guise which "was considered

30 lichard Sklar and C. 3. Whitaker, "Nigeria," in
Coleman and RAnsberg (eds.) Pnliticsl Parties and National
Intgggation (Berkeley: California University Press, 19606),
p. 6006.
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prudent to adopt because nearly all its members were govern-
ment or native authority employees for whom political activity
was proscribed or discouraged.3l At this time, all the high
Native Authority posts in Northern Nigeria were occupied by
hereditary rulers and high status people in their communities,
and therefore any political organization formed by sucH'people
would tend to be conservative and any changes advocated would be
understandably sympathetic with the existing social and political
order of the day.

Unlike the NCNC and the Action Group, and the minority
political parties in each of the three Regions who organized
in protest to some aspect of British colonial administration
or with a view to forming the government of their Region, the
NPC was formed by moderate progressives who wanted conservative
reforms from the traditional feudalistic system to the parlia-
mentary system, yet not abandoning the traditional authority
system with its status symbols. The party, while restricting
its membership to people of Northern origin, had as one of its
primary objects, 'to prevent Southern domination.™3% Two of
the most distinguished members of the party, the late Sir
Ahmadu Bello, the Sarduana of Sokoto, and the late Sir Abu-
bakar Tafawa Balewa entered the party in 1951 and were elected
president and vice-president of the party, respectively, which

posts they retained until their assassinations in 1966,

31 sklar and Whitaker, 'Nigeria," p. 606.

32 [piq.
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Two rival parties to the N?C, the Northern Elements
Progressive Union (NEPU) and the United Middle Belt Congress
(UMBC) were formed to oppose the Native Authority System and

the status qunj; and therefore earned the hostility of the

traditional Fulani aristocracy. Being in the minority in a
parliamentary system, both allied with the two Southern-based
parties--NEPU with the NCNC, and UMBC with the Action Group.

In both the East and the West, several local parties of minority
groups were formed, each aligned with the majority party in

the other Region. None was in alliance with the NPC until much
later.

The election to the Northern House of Assembly in 1951
was not contested on party tickets and the government was not
organized on party basis, nor were ministers so apponinted.
However, the predominance of the Native Authority officials
in the newly elected House created a merger between hereditary
authority and delegated power; which in turn deepened the
distinction between supporters of the existing Native Authority
system and its opponents. The former retained control of the
House until the government officially acknowledged in 1953 that
the NPC was in control.

. Because nof the close connection between the traditinnal
Native Authority system and the elective parliamentary system
and the fact that Sir Ahmadu Bello, who was the religious
leader of the predominantly Mnslem North, was chosen as the
\orthern Premier, the gnvernment of the NPC became rooted on

a solid foundatinon. The Party continued to maintain solidarity
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with the traditional rulers, both in government and out of it.
Richard Sklar and C., S. Whitaker, Jr. describe the partyts
close relationship with the administrative apparatus of the
Region as symbiotic: "The party acts‘in defence of traditional
authority, and traditional authority sustains the party." 33

In all the constitutional conferences that preceded
Independence, the NPC insisted that the North should remain
an unbroken governmental unit within a federal Nigeria and
that residual powers should be left with the Regions. It
might look contradictory that a party which expected to
dominate the federal government had consistently favored a
weak center and strong Regional powers, and had threatened
to pull out nf the federation if this arrangement was not
accepted., The simple logic of the NPC is that given time to
organize and minimum interference from outside the Region, the
party would consolidate the North under its administration,
after which it would be fully entrenched to dominate the

politics of the federation.

Rival Nationalism: National vs. Regional Lnyalty

Nationalism as a political theory, creed, or doctrine
is capable of many different interpretations. This is more
so in a plural soclety where the term "nation" can be applied
to the sovereign state or its constituent parts., If "nation-
alism" is hard to define, it is even more difficult to define

a "nation." "Most writers," according to Frederick Hertz,

33 5klar and VWhitaker, "Nigeria," p. 625.
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"who have attempted to define the concept of a nation have
pointed out objective factors as the decisive criteria, i.e.,

34 The most

factors independent of the will of individuals.”
frequent and obvious criterion according to Hertz is language.
Other writers have stressed the importance of race, religion,
culture, and geography. However, any one definition based
exclusively on one or several of these factors is inadequate,
because "none of them fits all cases of recognized nations
and none explains the typical aspirations called national.t 32

Many other theeorists see nationalism not as a fixed
concept, but a varying combination of beliefs and conditions.
Boyd Shafer says that "nationalism is in part founded on myth
but myths, like other errors, have a way of perpetuating

36 He believes

themselves and of becoming not true but real.”
that myth, actuality, truth, and error are inextricably inter-
mixed in modern nationalism. "The only way then that one can
get at the true nature of nationalism would be to determine
what beliefs--however true or false--and what conditions--
however misinterpreted--are commonly present.”

Historically, several things are known to determine how

nationalism is expressed or practiced. Among these are the

nation's social structure, physical environment, geographical

34, . e . . .
“rrederick Hertz; Natinrality in Historv and Ponlitics

(New York: Oxford University Press, 1941), p. li.

33 1pid., p. 12.

36 Zoyd Shafer, Nationalism: Iyth and Reality (New York:
Harcourt, Brace and Co., 1955}, p. 7.

37 Tvid.
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location, and ponlitical culture. A contemporary theoretician

38 traces the history of the funda-

on nationalism, Hans Kohn,
mental belief of nationalism to the old Biblical concepts of
"the chosen race" and "the promised land," (i.e., the concepts
of a distinct people, specially marked out for a distinct end
or role). The principles and practices derived from these
concepts (which may be conscious or unconscious) create an
attitude or feeling of oneness among the people. How the
common feeling or attitude is channelled depends upon the
issues nf the moment, the political, military, and intellec~
tual leadership of the time,. and common historical experience--
especially the most recent, However, in spite of the different
variations of expression, there is always that element of
national conscinusness which demands loyalty and devotion to
the nation and an exaltation of the nation above all others.
There is an emphasis on the culture and common interests of

the nation as opposed to subordinate areas and supranational
groups.

In Higerian politics, nationalism is expressed on three
levels~-the tribal, the regional, and the national level. The
expression "one state, many nationalisms" fits the Nigeria
situation. Rupert Emerson's definition of a nation as being
"the largest community which when the chips are down effec-
tively commands men's loyalty, overriding the clans both of

the lesser communities within it . . « %39 gives credence to

38 Hans Kohn, NMatinonalism: Its Meaning and History
(New Jersey: Prentice-Hall, Inc., 1955).

39Rupert Zmerson, From Empire to Nation: The Rise of
Self-Asse;tinn of Asia and_atrican Peoples (Boston: Beacon
Press, 19<0), pp. 95-0.
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the view that tribal loyalty plays a greater part in Nigerian
politics than loyalty to the Region or the state. However,
the major national issues (excluding intraregional problems)
that constantly faced the politicians and finally brought them
to their knees were expressed regionally or nationally. Since
the federal units are regions and not tribes; national issues
revolved on more or less concessions to the Regions, more or
less power to the Regions, fair or unfair allocation of
resources to the federal units. Expressinns indicate tribal
overtones simply because of language 40 and because the three
major tribes had become so predominant in each Reginn that the
"Region" is equated with the "tribe." 1In spite of the multi-
plicity of languages, there is strikingly no correlation
between linguistic and cultural differences. Instead, a high
degree of cultural homogeneity existed in each Reginn, espec-
ially in the North and in the West and less sn in the East.
Akin Mabongunje explains that:
Part of the reasnn for this has been in snme areas

conquest, in nthers the impositinn of a new religion

and a new way of life, and still in nthers to pnlitical

contrnl and organizatinn. Nonetheless, there are areas

where cultural homngeneity has been achieved through

more peaceful means nf interaction, strade and rellglous

proselytization.

Relationship between the Regions were marked by rivalry,

distrust, and lack of cnoperation. Remarks made by most of

4O Abnut twn-thirds of the penple speak nne nf the three
major languages--Hausa, Ibo, Yoruba--between them.

bl Akin Mabogunje, "Land, Penple, and Traditinn in
Nigeria," in Franklin Blitz, (ed ) Politics and Administratinn
of klyer an_Onvernment (Londnn: Sweet and Maxwell, 1905), p. 1&.
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the leaders of thought in Nigeria on the question of Nigerian
unity support this view. The strained relationship is more
clearly marked between the Southern Regions and the Northern
Region. Sylvester Whitaker clearly illustrates the reasons
for the RNorth's hostilities towards the South:

Past animosity tonward Southern Nigerians was a
product of the latter's special positinn in the
North in combinatinn with the enormous cultural
gulf existing between the twn peoples, in language,.
religinn, social situations, and customs, and
perhaps mnst fatefully of all in traditional orien-
tation towards pnlitical authority. There had been
just enough commercial activity in the North to
attract colonies of Southerners who operated either
as private entrepreneurs or as agents nf expatriate
firms which naturally preferred them ton Hortherners
because nf educatimnal qualification and experience.
It had similarly been the habit of the cnlonial
administration in the Neorth to recruit snutherners to
seconcary clerical posts and the like. The Snuthern-
er's superior knnwiedge, tngether with the legal
authnrity and powvers he snmetimes enjnyed, by virtue
of his official duties, inevitably exposed him to
temptatinns nf abuse end arrosance towards the
illiterate Northern peasant,

The rivalry and hostility between Westerners and
Easterners on the other hand are imbedded in their history
and early development. Because of the dominant role which
the Ibos and the Yorubas play in the Eastern and the Western
Regions, respectively, Regional natinnalist entailed tribal
hostility between the Ibos and the Yorubas.

The Ibns, by dint of necessity, have learned tn be
hard-working and success-nriented. They were in contact with

Western educatinn and influence much later than the ¥Ynrubas,

42¢. sylvester Whitaker, Jr., The Pnlitics nf Tradi-
tion: Continuity and Choinge in Narthern mireria, 10L0-1505
(Princetnn, N. J.: Frinceton University Press, 1970), p. 63.
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and therefnre trod the latter in the number of educational
institutions and their concomitant benefits until the 1960's
when they caught up with the Westerners, thereby redressing
the balance between the East and the West and tilting the

balance between the North and the South. h3.

TABLE 7

REGIONAL DIFFEREICES IN POTENTIAL
AND SKILLED MANPOWER, 1963

Potential Manpnwer Skilled Manpower
(School Enrolment) (excluding teaching & research)
Intermediate Senior

Region Primary Secondary Category Category
North 410,706 9,881 North 11,549 2,220
East 1,278,706 39,938 East 6,341 2,640
West 1,099,418 60,630 West 8,713 3,132
Lagos 107,552 11,372 Lagos 17,560 5,738
Source: Federal Office of Statistics, Econsmic Indicators

(Lagos, 1966).

The figures above indicate a wide gap between the North
and the South in the amount of available and pntential man-
power. While not in themselves an indication of rivalry or
competition, the unevenness of development abnve suggests a
source of future conflict which cnuld arise when the least
develnped Reginn, acquiring political power, might use it
ruthlessly--as it actually turned out to be--to offset the
imbalance.

As a result of high density of populatinn in the Eastern
Region, and greater economic znd educational opportunities in

the urban areas, the Ibos migrated in great numbers and spread

433ce data on prtential and skilled manpower above.
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all over the urban areas of the country. The greatest emigra-
tion of the Ibns to the other Regions of Nigeria was between
1940 and 1950, when there was the greatest opportunity for
business enterpreneurship and the greatest demands for tech-
nical competence and white collar jobs, both in government and

business,

Effects of the Regional System on Constitutinnal Development

The develnpment of Nigeria's constitutional structure
was based on cultural and Regional nationalism rather than on
Nigerian nationalism. The separate development of the Regions
had the effect of sectionalizing both the people and the
institutions they adopted, and as years passed each Region
tended to maximize its own security. Thus, there appeared a
three-dimensinnal struggle for power among the three consti-
tuent parts of the country, championed by the three major
political parties.

Around 1950, when the North realized its ecnnomic
position vis-3-vis the South, it started to push for a federal
system of government with a weak centre and threatened secess-
ion if this wish was nnt granted.”h A very strong factor
which had conditioned national pnlitics from the formatinn of
the Northern and Southern Provinces had been the Nnrthern fear
nf Southern dominatinn in a unitary system of gnvernment, where
employment opportunities could be based on academic qualifica-

tions, which /situstion/ would reserve an inferinr status for

. hh 5ee Tekena M. Tamunn, "Separatist Agitations in Nigeria
since 1914," The Journal nf !ndern African Studies, Vnl. 8
No. 4 (1970),7ppe 5063-5¢%. ’
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Northerners. In order to counteract this socio-economic
advantage of the South over the North, the latter capital-
ized her numerical strength which was translated into
prlitical power. The lacphersnn's Constitution conceded the

North half of the 134 seats in the central legislature in

order to appease her ana prevent secession. Thus political power

was balanced initially between the North and the South.

Both the decisions to use the Native Authorities as
the basis of representatinn under the 1946 constitution and
the use of an electoral college (made up of successive tiers
of indirect electinn) to elect members of the House of Repre-
sentatives in 1951 strengthened the basis of Indirect Rule
and the forces of traditinnalism as oppnsed to Nigerian
nationalism. Richard Sklar argues that:

The entire course of Nigerial's post-war constitutional
develnrment~--the movement from the essentially unitary
structure nf 1946 to 'strong'! federatinn in 1951 tn t'ueak!
federatinn in 1954--was determined largely by the attempt
to perfect a parliamentary system at the center waile
keeping ajer Bhe door to survival of traditional forms in
the emirates.

The system of indirect electinn was a compromise to the
principle of elective representation. Earlier in 1948, during
a debate on local government at an African Conference held in
London, Abubekar Tafawa Balewa had observed that:

The system of electinn is a democratic instrument.

The system of indircct electinn %o the central legisla-
ture is recngnized as an immediate compromise in view
of the hign propartinn »f illiteracy nnw prevailing in

the African conlonial territories. It is not acceptable,
e « » as a final methoad nf chnice and we hope that the

10 1 . v . . v 3 a4 3 oy
w5an1taker, The Politics ~f Traditinn, p. 53
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ultimate policy must aim at the polls and the ballot
box as the final methnd of choice for selection of
members of the central 1egislature.”6

With equal representation of both South and North and
their interests polarized, confrontation was unexpected. In
1953%, the House reached an impasse over a motion by a repre-
sentative from VWestern Nigeria, Chief Akintola to demand self-
government in 1956. All delegates from the Southern Regions
were in favor of the motion and all Northern delegates opposed
it; the impasse created a constitutional crisis which led to
convening a constitutional conferencé in London.

The 1953 cemstitutional conferences culminated in the
adoption of a federal constitution for Nigeria. Based on the
1953 census, the reconstituted House of Representatives in
1954 contained 18 elected members--92 from the North, 42 from
the West, 42 from the East, six from Southern Cameroons, and
two from Lagos. "7 The balance between the North and the
South was still retained.

All through this chapter, the central focus has been
on representation as the basis fnr power. It is important to
emphasize this polarization between the North and the South
because it was artificially created by the British policy of
long separation between the two Protectorates. The rivalry

between the East and the West came only after the federal con-

stitutinn of 1954 gave residual powers to the Regions and

46 The Figerian Gazette Extraordinary, Vol. XXXVIII,
Nn. 35, July 6, 1951, cited by Tamuno, Hiseria and Zlective
Representating, p. 117.

47 = cra o . .
_ _See I'ederal iinistry of Information, Nigeria's
Constitutinnal Develovment, p. 20, -
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diverted the attention of politicians from the federal to the
Reginnal Legislatures. The leading politicians, including the
leaders of the three major political parties, decided to stand
elections at the Regional level to head their Regional
governments,

Rivalry between the NCNC and theA.G. started with the
introduction nf party politics in the West Regional election
in 1951 as discussed earlier. The Action Group emerged to
challenge the leadership of the NCNC which had already estab-
lished in the West. With dynamic leadership and good
organizational structure, appeals to Yoruba cultural hnmo-
geneity, and adoption of a platform advocating the Federaliza-
tion of Nigeria to insure that a Yoruba-born leader was the
head of at least one constituent part of Nigeria, the Action
Group won in the West. In his autobiography, Chief Awolowo
devotes two chapters on the development of Federalism in
Nigeria. He claims that:

Until 1951, when the Actinn Group proclaimed its

slngan of Unity through Federation, the questinn as

to what type of constitutinn Nigeria should have 18
was nnt at all an issue in the countryt's pnlitics.

When the Action Group established roots in Western
Nigeria, rivalry between the party and the NCNC turned into
rivalry between Ibns and nther non-Yorubas in the West on one
hand, and Yorubas on the nther. On becoming the Opposition in

the Western House, the NCNC championed the cause of the

48 Obafemi Awolown, Awn (Cambridge: Cambridge University
Press, 196C), pp. 140 plus.
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minorities and capitalizing on their support farced the
creation of the Midwest Region out of the Action Group con-
trolled Western Reginn. The party was not able to do this
until it went into coalition with the NPC at the national
government level.
It is contended by many critics that although the
federal gnvernment acted within the letter of the law when
it declared that a state of emergency existed in the VWestern
Reginn in 1962, the NPC-NCKC federal conalition was influenced
by a motive to crush a "disliked" opposition. James O'Connell
contends that '"no objective circumstances existed that would
have justified the declaration of a state of emergency¥”9
The institution of a state nf emergency and the subsequent
appnintments of a civilian administrator and a commissinn of
inquiry into the affairs of the statutory services of the
Viest Reginnal government are series nf events that helped
crush the political power of the Action Group. Prnfessor
O'Connell regards these series of actions taken by the Federal
government not as a breach of the law or nf the constitutinn,
but a breach of the "rules of the game"--
those willed restraints on competitinn that prevent
politicians from destreoying one another, . . . there is
implicit in the action nf those cnncerned an appeal to

manipulation of law and contrnl of situatinns through
superinr force.

It is a matter beyond the scope of this research te

say what the gnvernment shnuld or shnuld not have done under

49 James 0'Cnnnell, "Tne Fragility of Stability: The
Fall onf the Nigerian Federal Gnvernment,™" in Robert I. Rosberg
and Ali Mazrui (eds.), Protest and Power in Black Africa
(New York: Cxford University Press, 1970), p. 10l1E.

0 [bid., p. 1019.
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the given circumstances, but evidences show that both the
NPC and the NCNC increased their vnlitical power while that
of the Actimn Group was literally obliterated as a result nf
government emergency measures.

Events and the trend of pnlitics leading from the
1963-4 census to the 1965 federal electinn brought the NPC
and the NCNC in confrontation with each other and the old
North-Snuth rivalry re-emerged.

Suffice it tn say in summary that a two-front and a
three-front struggle fer power was endemic in Nigerian pnlitics
because nf the historical develnpment nf the twn Prntectonrates
which later became three Reginns. If the lncus for power,
that is, the number of constituent units in the Kigerian
Federation had been several instead of twn, polarizatinn for
power would have been on several fronts instead of twn or
three as more pnliticians wnuld have been crhntent to exercise
power at the several Reginnal levels, rather than to take the
place of perpetual nppnsition.

Minnrity Fears and Pro~blems--
The Case inr linre otates

The problem of the minorities is nnt a new invention
in the pnlitical dictisnary nf Nigeria. It has behind it
what cnuld now be regarded as history. 51 The natinnal minority
problem, while endemic in Nigeria, is nnt peculiar to Nigeria

alnne., It is the characteristic nf every multi-national state.

SlPrablems of Wigerian binorities (Pacific Printing and
Publishing Vinrks, 1957, p. 1.
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A contempnrary scholar on national minorities, Carlyle
Macartney, asserts that "wherever more natinns than one are
joined in a single state, a natinnal problem of minarities
will exist, and wherever a natinn is divided between more
states than one, there is at least a pontential international
problem.52 Both situations were present in Nigeria during
the period that this study covers. The many tribal groups

could very well be regarded as distinct natinnalities or

nations.53 The tri-partite division of Nigeria, so

TABLE 8
MAJOR ETHNIC GROUPS CONSTITUTING
MINORITY AREAS IN 1958
North Last est

Ethnic : Ethnic Ethnic

Group Papulatinn Grnaup Prpulatinn Grnup  Pepulatinn
Hausa~ .
Fulani 8,500,000 Ibn 5,000,000 Yoruba 4,300,000
Kanuri 1,175,000 Ijaw 250,000 Edn L1,6,000
Nupe 347,000 Efik 71,000 . Urhobn 243,000
Yoruba 536,000 Ibibin 747,000  Ibn 250,000
Tiv 772,000 + Tjaw 65,000
Others 5,000,000 - Itsekiri 21,000

Sources: Nigeriz. Report of the Commissinn appointed to inquire
into the fears »of linnrities and the means of allaying
them. Cmnd. 505 (Landon: H.M.5.0., 195€; Coleman,
Nigeria: Background to Iatisnalism, p. 15; Henry L.
Bretton, Pnwer and Stability in Nigeria (New York:
Praeger, Inc., 19¢2), p. 12€&.

32 Carlyle Iacartney, atinnal 3tates and llatinrnal
Minnrities (ilew Ynrk: Russel and iussel, 195&), p. 4&C.

53 . . . .
Obafemi Awolow0} Thoughts nn the MNigerian Chrnstitu-
tinn (Ibadan: O.U.P., 190%), pp. 91-92; wrnamdl izikiwe,
"Essentials for Nigerian Unity," Foreign Affairs, 1965, p. 457.
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illogically dene, split some of these nations thereby creéting
a potential inter-reginnal problem.
It is an administrative blunder to have part nf the

Ijaws in the Vestern Region, while the nther part is in

the East. It is equally unthinkable why there shnuld

be Yorubas in the North when the VWest is its prnper

place. The same applies to the Ibns ir the West when

the Ibos actually belong to the East, 3

Such administrative bungling as indicated above was
defended in the name of creating viable and stable institu-
tions which Nigeria needed at the earliest age of its develop-
mental histnry and which was gnod for its shnrt-term effects,
but its long-term effects were supportive of the increased
restlessness nf minnrity elements that plagued the post-
Independence federal system.

It was one of the mnst difficult tasks of the British
colonial administratinn te devise a pnlitical structure which
would keep the more than two-hundred ethnic groups in Nigeria
as a pnlitical unit and yet assure to each group protection
from domination by the more powerful ones. A new state com-
prising many ethnic and cultural groups and also divided by
religion confronts problems more acute and quite different
from those of another state where virtually everynne speaks
the same language or belnngs tn the same religinn.

Nigeria's minnrity problems became more complicated by
the intrnductinn of administrative systems which tended tn
perpetuate the differences rather than eradicate them. The

British were caught in the middle between conflicting interests

and loyalties: whether tn allow each recognizable ethnic nr

ShProblems nf Nigerian Minorities, Ibid., p. l.
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cultural group tn constitute a distinct unit of the state or
whether to form larger units (regions) out of the multiplicity
of ethnic-linguistic groups.

Another variation of the administrative dilemma was
whether to organize Nigeria on a unitary or federal govern-
mental system., On the first dilemma, the British decided on
the regional system. On the second question, both the British
and an overvhelming majority of the Nigerian elite decided on
adopting a federal over a unitary system. It is remarkable
that althnugh mnst African nationalists, especially Nigerians,
condemned colonial palitical boundaries yet they very strictly
stuck to these pnlitical boundaries after Independence. With
regards to Nigeria, the reasons are not hard tn find. The new
regional system created "a hierarchy of new loyalties each
supreme in its nwn sphere and perfectly 'natural' because all

are traditional." 53

It is hard to judge whether the British
promotinn of reginnalism in Nigeria was a deliberate attempt
tn prevent an nverall Nigerian national consciousness or as
Burke put it /this was the British popular conception/,
"a necessary preliminary to the love nf an extensive country
or natinnality." 56
Strong fears nf pnlitical incapacitatinn and dnminatinn
were expressed for the first time in each of the three Reginns

in 1951, Since then the minnrity pronblem has becnme a permanent

pnlitical issue in Higerian politics.

SSCarLUx1Hayes, The Histnric Evolutinn of HNatinnaligm,

p. 98,
6 Cited by Hayes. Ibid., p. 98.
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In each nf the three regions, one of the'three dominant
tribes was in contrnl of the government, and in course of time
the party in pnwer became associated with the majority tribe,
and later with the gnvernment. Naturally, the minority ethnic
groups regarded themselves as the potential opposition of the
government., Because . the "rules of the game" had nnt yet
been fully developed, bnth the Gnvernment and the Opposition
saw each other as natural enemies. !

In the late forties and early fifties, many tribal
unions were formed in different urban areas where accultura-
tion and detribalization were taking place. The mnod of the
time was tn maximize political power by nrganizing tn support
or oppose the Reginnal government.,

The few years of separate administrative experience had
created some sense of identity among the people nf each Region,
Suggestions for changes after the Regional legislatures were
given pnlitical power in 1951 were resisted by the dominant
ethnic group who stood to lose if further devolution of power
nccurred. On the other hand, the minorities of each Region
were in doubt of their rnle in the fast-changing society where
an entrenched majority cnuld perpetuate its power and make any
demncratic change nf gnvernment impnssible. They feared mnst

that they would be discriminated ageinst in emplnyment and the

97 David E. Apter, "Some Reflectinns on the Rnle nf a
Pnl;tlcal Opposition in New Nations" Comparative Studies in
Socinlogy and History, Vel. 4, No. 2 (January, 1902), pp. Lih=-180.
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distributinn of other amenities. Some natinnality groups who
were split by the 1946 tripartite division demanded changes
in the regional boundaries which would re-unite them. All
minorities demanded the creation of more states as the only
remedy to allay minority fears and problems.

As early as 1950 a number of movements had begun to
pressure the colonial administration to carve out more states
from the original three or to make each tribal nr ethnic group
a separate governmental unit. The two major political parties,
the NCNC and the AG with entrenched majorities in the East and
the West, respectively, came out in support of minority agita-
tion in each other's area of entrenched support, and in the
Nortn as well. DBoth were ambivalent and inconsistent in their
demands for new states., Cross alliances were made between
each of the two major parties and minority movements for the
purpose of winning the vntes of dissident minnrities. The
NPC was about the most consistent of the major political parties
with regards to the creation of more states. It persﬁstently
ogposed the creation of any new states because it benefitted
most from the existing system. The three majnr parties were
consistent in only nne respect: each opposed the creation nof
more states from the Region where it is the government.

Whenever and wherever the problems of Nigeria's minor-
ities are discussed, the alternative solutions to allay the
minority fears expressed veer from creating more states to
making more majorities out of the minorities, tn retaining the
existing system and including constitutional provisions to ensure

safety and protection of minority rights.




115

The major item on the agenda for the constitutional
conference held in London from May to June 1957 was how to
snlve the minority problems in Nigeria. All pnlitical parties
and interested minority movements sent delegates and position
papers.
The discussions 5% proved beyond doubt that there
existed deep-seated fears whether well or ill-founded among
minority elements that their future in an independent Nigeria
was at stake. However, it was realized that the creation of
new states would not solve 2ll the structural problems of the
country since each time a new state is created, a new group
of minorities will also come into existence and minorities
will continue to exist as long as more than one ethnic group
were joined in a state. It was therefore decided to appoint
a comnissinn of inquiry tn ascertain the fears of these
minorities and make recommendations to a resumed conference
to be held in 1958.

The British have found the use of Royal Commissions
very beneficial and inevitable where problems cannot be solved
by an imperial command or majoritarian vote. Commission members
are generally disinterested experts in their field of inquiry
and command much respect among British subjects because of their
objectivity, but in the case under consideration they were

heavily influenced in the report of their findings by the

official British attitude towards the transfer of power.

58 The Minutes of the discussions were published as
Cmnd 207, 1957. '
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The terms nf reference given to the commission enjoined
them from recommending the creation of more than one new state
in each of the three existing Regions if the creation of a new
state was unavoidable; and to make detailed recommendations
specifying the area to be included and the governmental and
administrative structure mnst appropriate. This proviso
illustrates the fears of the British government that if the
new states were nnt viable both from the economic and adminis-
trative pnints of view, the British would be involved in further
policy and administrative problems.

On November 23, 1957 members of the Minorities Commission
--Sir Henry Willink, Sir Gordon Hadow, Mr. Philip Mason, and
Mr. J. B. Shearer arrived in Lagos. The first policy problem
of the Commission was the decisinn on whn or what group tn
recognize as speaking for what minority group. This was not.
an easy decision since there were contradictory testimonies
and nnt all who wanted to appear before the Commission could
possibly do so. Many were afraid of being victimized if they
testified against the government since the British gnvernment
failed to provide judicial protectinn or legal immunity to the
witnesses or their counsels, and the relatinnship between the
different groups that presented their cases before the Com-
missinon became mnre strained than ever before. The government
of each Reginn could easily cover its deficiencies by prnducing
counter-witnesses against thnse of minority movements.

The Minnrities Commissinn Report 59 was submitted to the

reconvened Constitutinnal Conference which was held in Londnn

59 Smmd. 505.
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in 1958. The Commission recommended that

while there remained a body of genuine fears, the
creatinn nf separate states would not provide a
remedy for the fears expressed--(it) placed in the
forefront of its recommendations to meet this situa-
tion comprenensive prnvisinn in the constitution
concerning human rights and the maintenance of a
single Police Force for the country, with arrange-
ments to enable the Reginnal gove§%§ents tn partic-
ipate in the management of Force.

The Commissinn tried to justify its recnmmendatinn by
asserting that their members "were deeply impressed by the
fact that it is seldom possible to draw a clean boundary which
does not create a fresh minority.” 61

The Repnrt made it sound abundantly clear that the case
for the creation of more states had not been made out. 62 It
cited minority charges of exploitatinn and discrimination in
the distributinn of amenities as statistically inaccurate, and
that a closer analysis indicated that many minority districfs
were favored out of proportion to their general contributinn

to the revenue of the reginnal governments.63

Fears Expressed by Regional Minnrities

In each of the three Regions (in 1958) the fears

expressed by the minorities before the Commission were different.

60 Repnrt by the Resumed Nigeria Constitutinnal Conference,
H.M.S.0., London, 1958, p. 21.

6L cmmd. 505, p. 8&7.

62 The cnnditions necessary for the creation of a new
state included amnng nther things "self-determinatinn, ethnic
nr linguistic affinity, geongraphical proximity and econnmic
viability." unted in Prnblems of HMigerian ilinnrities, ». 19.

63 Cmmd,. 505, p. 49.
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Whereas in the East and the West the fears bordered on etﬁhic
discrimination, in the North the fears were firstly religious
and secondly ethnic.

In the Eastern Region where the Ibos are predominant,
minority group fears were ethnic in character. Since Iboland
had a high density of population (See Table 5) the Ibos acquired
a natural tendency to mobility both within the Region and
outside the Reginn, but they were resisted. The ethnic minsr-
ities in the Region saw Ibo emigration as an expansionist
tendency to engulf the Region. The gnvernment of the Region,
the NCNC, was accused of packing public posts and services
with Ibos, manipulating the legal system in favor of TIboas;
administrative discrimination; by-passing and reducing in
rank and impnrtance the chiefs and local gnvernments not in
support of the ruling party 64 and discrimination in the awafd
of scholarships and distribution of amenities generally.

According tn a study made by a perceptive Nigerian
scholar, Professor Omolade Adejuyigbe, the basic problem is
the claim of every ethnic nation to be the equal of others.05
According to this reasoning, minnrity groups claim that govern-
ment services and amenities shnuld be distributed on ethnic
group basis and not on populatinn basis. Prnfessor Adejuyigbe

found nut that of the 2,048 schnlarship awards for secondary

64 See Bretton, Power and Stability, p. 129.

635 . 0molade Adejuyigbe, '"The Problems of Unity and the
Creatinn of States in Nigeria," Nigerian Gengraphic_ Jnmurnal,
Vol, II, Mo, I, 1968, p. 49.
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education and 491 awards for post-secondary education between
1958 and 1962 Ibo recipients numbered 1,344 in the first cate-
gory and 352 in the second. On percentage basis this amounts
to 66 per cent and 71 per cent of total Regional awards. At
the time that this study covered, the Ibos formed mare than
68 per cent of the pnpulation. Following the basic argument
of the minnrities that "the Ibos form only one of four or five
ethnic nations and should not therefore take a larger share
of awards,"” o6 one finds minority claims of injustice and
discrimination illogical and unfair to the majority ethnic
group. "Other aliegations of discrimination," Professor
Adejuyigbe claimed, "can be explained on lines similar to
that of schnlarship awards.” 67

Before the Minorities Commission in 1958, the Ibibios,
who constitute the next largest group in the Eastern Region '
submitted a petition demanding a separate Region to be called
Calabar-Ogo ja-Rivers state /C.0.R. state/. However, this
proposed new state would include the Ijaws who then would have
exchanged Ibo domination for Ibibin domination. The govern-
ment of the Eastern Regional government testified against any
subdivision of the Region. In view of all the evidences, the
Minorities Commission decided not to recommend the creation
of a new state out of the Eastern Region.

Ethnic Minorities in the Northern Region where the

majority is Hausa-Fulani, expressed fears of preferential

66Adejuyigbe, p. 49.
©71hid., p. 49.
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treatment accnrded to Islam and the Hansa language, neglect
of minority areas for public services and development,
abandnnment of democracy for autncracy and of tenlerance of
non-Mrslems, the impnsitinn of lMoslem rules concerning women
or/and nther grnups, and the use of the pnlice and the
judicial system tn oppress the minorities.

The prednminance of Islam in Northern Nigeria and the
fact that leadership in the Islamic religinn is almnst coter-
minnus with leadership in the Northern Penples! party (and
incidentally with governmental authority), singles religion
out as a major basis of minority fears of discrimination.
While some of the fears nf the Northern minorities are genuine
and the size of the North may justify the creation of nore
states from the North, the MHinnrities Commissinn failed to
recommend the splitting of the Reginn. It held that some nf-
the alleged discrimatinns may be justified on the grounds of
expediency and efficiency. For instance, the elevation nf the
Hausa language as the official language nf the Reginn to the
neglect of more than thirty nthers was prompted by the fact that
a large majority of Northerners speak the language and it can

be developed to be the national lingua franca, whereas some

nthers do not even have alphabets. The major argument against
the creation of mnore states in the North was supplied by the
Northern Reginnal gnvernment which argued that the Nnrthern
Reginn was linked by histnry and could be better develnped if

it continued t» be one unit. Therefnre, the appeal of the

68 See Bretton, pp. 128-9; Adejuyigbe, p. 49,
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Middle Belt movement for a Middle Belt Region_on the grnund
that it was non-Moslem and religiously discriminated, was lost.

In the Western Region the basis of minority fears was
ethnic. The dominant party of the Region was Yoruba in its
origin and predominantly Yoruba in its compositinn. Members
nf minority groups feared Yoruba political dnmination,
economic discriminatinn, fraudulent election procedures, use
of Reginnal apparatus against minorities, administrative
nppressinn, under-representatinn in parliamentary bodies, and
discrimination in local gnvernment. *? As in the nther twn
Regions, the Minority Commissinn, despite all evidences, did
nnt see ennugh justificatinn to recnmmené the creatinn of a
Mid-West state which was Strongly demanded by the nnn-Ynruba
speakers of Edn, Ibn, and Ijaw.

Actually, the Commissioners whn were well aware of
charges against the British nf "divide and rule" and
"balkanizatinn," were mnved mnre by a desire to preserve the
status qun and ensure an nrderly transfer nf power at the
earliest pnssible time than the prntection of liberty and
rights of self-determination. As a matter of fact, a member
of the Commission voiced fear of disruptinn that cnuld
accompany the dismemberment of any Reginn alleging that:

Ennugh has to happen in Nigeria between nnw (1958)

and 1960 withnut adding the turmnil that would arise
from splitting the civil services--already strained

tn breaking-pnint, chnnsing new capitals, setting up
new cabinets of inexperienced ministers--.

69 Bretton, p. 128,

70 Phillip Masnn, "Cnnference and ilinerities. Commission,"
West Africa, November 22, 1958, p. 1115.
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Pnlitical Effect of the Minnrities Report

Based on this Repnrt, the Secretary of State, Alan

Lennnx-Bnyd, advised the Nigerian delegates nnt tn disregard

the unequivncal conclusinns of the Minorities Commission.

He warned that:

If the United Kingdnm government were asked after
the electinn next year (1959) by majority npinion in
Nigeria to provide for the creation nf new states
forthwith, he could nnt regard it as consnnant with
his responsibilities tn transfer power in 1960 while
new governments, lacking experience, trained staff,
and a proper framework of administratinn were as yet
unestablished. 71 .

He gave the delegates two choices:

On the one hand to abandon the regquest for independence
in 1960 and instead to put the gquestion nf new states to
the test at the next electinn, nr a series nf plebiscites
next year (1959) followed by a fresh Cnnference there-
after tn consider whether new states shnuld be created,
and if so, what provisinn was nceded; nn the other hand
to accept that if there was tn be early independence, nn
new states cnuld be created either nnw {(1958) as a result
of next year's (1959) election, so that the present
structure nf the federatinn wnuld cnntinue in existence
at lea%; until the strains of independence had been
taken. /2

The desire by members of the resumed Constitutinnal

Conference that Independence should not be comprrmised with

was as unmistakable as the position af the British gnvernment

against the creation of new states. It was therefnre decided

that the political structure of Nigeria shnuld be left tn the

Nigerians themselves to snlve after Independence, althnugh

provisinns were written intn the propnsed Independence Cnnsti-

tution for a procedure for changing Reginnal boundaries and

creating new Reginns after Independence.

7L Report nf the Resumed Nigeria Cnnstitutinnal Confer-

ence, pe¢ 22.

72 [bid., pp. 22-3.
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By 1958 the British were willing to hand over power
to the Nigerian pnliticians under any pretext, provided the
atmnsphere was cnngenial tn peaceful transfer, sn that they
can bow nut gracefully. An opinion by a former Gnovernor of
Nigeria bears out this assertion: Lord Milverton (formerly
Governnr Richards) explaining the plight of the British in
responding tn the World War II activated wave of nationalism
in British Africa said:

Wnether Africans are ready or nnt for self-govern-
ment, whether independence is reasonable or nnt has
become irrelevant. Africa is in a hurry and is in no
mood te wait. . . . The nascent nations of Africa dn
not accept Western time-tables of the proper nr
prudent timing »f{ independence and when we talk of
premature self-gnvernment, the adjective presuppnses a
point of view which is nnt admitted by Africans.

Nigerian pnliticians were greatly committed tn seeking an
immediate and peaceful transfer of ponwer, hence the pre-
independence electinn »f 1959, althnugh hntly contested,
was nnn-vinlent.

The effects of the British decisinn tn rule Nigeria as
twn separate pnlitical units and later as three, and the
failure tn create more Reginns nut nf these nriginal three
when pressured to dn so are reflected in the twn coups that
have changed the face nf Nigeria. It is hard to see hnw bnth
the British and the Nigerian pnliticians failed tn read the
lines on the wall., If minority elements failed tn be carved

nut nf the artificial three Reginnal units during the time the

British cnuld have used their influence tn remedy the situation,

73 Speech by Lord Milverton. Cited in H. Cnoper,
"Pnlitical Preparedness f{nr Sclf-gnvernment," Annals nf the
American Academy nf Politics and Sncial Science, Vnl, CCCVILI
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it is most unlikely that the dominant political powers wodid
alter their pnsitinn after Independence. However, the Mid-
West Reginn, the creatinn of which the (nmmission did not
recommend, came into being in 1963 because the Western Regional
gnvernment had permitted its creation in 1957 when the Action
Group, desirous to show its concern for the plight of the
minority all over the country, supported its creation. How-
ever, when the Mid-West Bill came up for discussion at the
House nf Representatives in 1961, the Action Group tried to
recant its position, making the creation nf the new state
contingent upnon a prinr agreement that the creation of nther
new states would follow. The NPC-NCNC Cnalitinn gnvernment
gave the Bill a quick passage because it served their purpnse--
tn dwindle the pnwer nf the Actinn Group Opposition at the
Regional level, the rniew Region having an NCNC majority.

The resumed Constitutinnal Conference adnpted a
resnlution accepting the recommendations of the Minority
Commissinn and called on the Secretary of State tn provide
draft clauses of a Bill nf Rights to be included in Independence

Crmsti’outirm.7LF

75 did not snlve the

The provisinn of a Bill of Rights
minorities' problems as practical experience has proved. That

the Minmrities Cnmmissinonts recommendations were based nn false

74 Report of the Resumed Constitutional Conference,
Ibid., r, 21.

75 this provisinn is discussed mnre fully in‘Chapter Six
nf this paper.
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premises was borne out by the fact that the Mid-West Region,
the creation of which the Commission failed to support, proved
to be viable both politically and economically. Also, the
abolition nf the federal system by the First Military Govern-
ment and its subsequent resurrection and expansion of the
existing number*nf federal units by the Second Military Govern-
ment indicates that the federal system under the civilian

government left much tn be desired.

Administrative Transfer

British administrative policies were more short-tern,
stability-orieﬁted;'éﬁd integrative of colonial administration
than they were nf long-term political integration and of par-
ticipatinon. This attitude is reflected in the strong bias of
Lugard and his successors who were as much in favor of the
traditinnal authnrity system, as they were against the early
introduction nf lncal government.

The British are noted for the neglect of pnlitics in
all their nverseas territories. They believed that in building
prlitical communities, the legal and administrative order
preceded pnlitical order. Professor Lucian Pye mildly shared
this pnint of view when he stated that: "Nn state can presume
to be *developed' if it lacks completely the capacity tn manage
public affairs effectively, and whenever new states do have
cnmpetent admiristrative institutions, many problems are made

76 .
manageable.” However, Professnr Pye admitted that improved

Lucian

P Aspects nf Pnlitical D ne A e
Little, Brown, 196 E 1cal Development (Boston:

’ v T
» P« 36,

Y
o
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administratinn alene is not enough for pnlitical development.
The British concept of orderly progress towards independence
put emphasis on efficient administration carried out on the
national level by expatriate officers, and (on the local level)
a develonpment of the traditinnal ponlitical system into a modern-
ized system of government; 7 but, it overlooked cnnsiderably
the endemic problems of Nigeria's political integratinn,
building effective symbnls, nf training in national conscious-
ness and pnlitical participation, all of which are clearly
aspects of political growth.

For the perind preceding the middle of this century, our
study has tended to look at the lncal rather than the central
government for the roots of the Nigerian crisis; the reason
for this being that until the rapid successinn of constitutinnal
changes that followed the end of World War II and culminated‘in
the grant of Independence in 1960, gnvernment in Nigeria con-
sisted essentially on implementing policies worked out by the
Governor and his Executive Council with the advice of the
Nigerian Council (later, the Legislative Council, 1923-51) and

administering nf essential public services. From 1946, when

77 The eminent British schnlar, Kargery Perham, whnse
opininns had cnnsiderable influence nn the official thougnt in
Vhitehall wrote /in 1936/ that "there is one branch intm which
I believe Africans shnruld nnt enter and that is the administra-
tive service. Thais shnuld aim at being increasingly advisory
in its functinns. It shnuld te regarded as the temporary
scaffnlding round the growing structure of native self-gnvern-
ment. African ecnergies should be incorpnrated intn the structure:
to build them inteo the scaffnlding wnuld be to create a vested
interest waich would make its demnlitinn at the apprapriate time
very difficult." llargery Perham, native idministratinn in

Higeria, p. 361.
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the Regional Hnuses were established and Northern representa-
tives were for the first time admitted intn the /Nigerian/
Legislative Council, there is a shift in emphasis from local
or native administratinn to national administration.

To make for centralized administratinn, Nigeria was
divided into XReginns, Provinces, Divisions, and Districts.
Following this governmental structure, there was an adminis-
trative grid with a divisinn of responsibility and hierarchy
of command centralizing in the Governor, who was supreme over
both the pnlitical and administrative branches of government.
In spite of the almost perfect integration in the administra-
tive services, there was no carry-over of administration into
politics. In sizing the work of colonial administratinn and
the failure nf the architects of Nigeria to lay the proper
foundation for political unity, the former Attorney General
of Nigeria and HMinister of Justice, Dr. T. O. Elias, regretted
that:

Lugard missed a great opportunity of carrving his
epoch-making task to its logiczl conclusinn. He
centraliz=d the administration; he universalized the
principles nf Indirect Rulej he unified the judiciary;
he even created a new cnuntry as one porlitical unit;
but he hesitated to build a Nigerian natinn. Had North
and Soutk been brought inteo a commnn forum by this 1913
experiment, and encouraged with the authnrity and pres-
tige of this man of destiny to look upnn themselves as
fellow-countrymen, they prnbably wnould have started
earlier t~ learn to cnoperate in a common pnlitical
endeavour; they would nnot have had tn wait till as late
as 1947 f~r their first experience nf logislative
coordinatinn, with all the inequality of npportunities

and divergerce .of views that the years of separztion
had creat=d between the twn halves of Higeria.

78 pr. T. 0. Llias, "kakers of Nigerian Laws," West
Africa, January, 1956, p. 23.
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In spite of the said administrative integration by a
centralized authority system, colonial officials who worked
in either half of the country were made to feel that they
wnrked under a separate system by the fact that they rarely
met each other except at the annual budget sessions and the
Legislative Council meetings; and transfers were restricted
within the Region of service. Officials in each Region became
acclimatized and learned local customs and languages. And,
many, especially those in the North opposed the pnlitical

integration of the twn halves.,

Nigerianizatinn nf the Public Service

Untii the end of World War II, the Nigerian higher
public service was an almost exclusive preserve of expatriates.
Acecording to I. F. Nienlson, "by the middle of 1948, there were
in the 'Senior Service! or higher public service of Nigeria
3,786 pnsts. . « . Only 245 /of these/ posts were occupied by
Africans." 79 1t is remarkable that of the "non-expatriates!
(some of whom are non-Nigerians from Sierra Lenne and the Gnld
Coast), not one was a Northern Nigerian--a fact which makes it
easy to cnrrelate the effects nf colnnial policies man education
and Regionalizatinn with snurces nf tension during and after
the transfer of power to Nigerians.

As soon as World War II was nver, the British realized
the necessity nf providing the penvle greater avenues fnr

managing their own affairs., In 1948, a public cnmmissinn was

79 1. F. Nicolson, Administration of Kigeria, 1900-1960
(Oxford: Clarendon Press, 1989), p. 260.
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appointed /the Hugh Foot Commission, 19487:

To make recommendations as to steps to be taken for

execution nf declared pnlicy of the Government of

Nigeria tn appoint Nigerians to posts in the Govern-

ment Senior Service as fast as suitable candidates with

the necessary qualificatinns come forward, with special

reference to scholarsnip and training schemes.
Apponinted in June, 1948, the Commission reported in August the
same year, recommending "385 schnlarship and training awards
to be made tn deserving Nigerians for the ensuing yearysl
and emphasized that "special consideration should be given to
applicants for schnlarships and training courses from the

Northern Provincesﬂ‘sz

In 1952, another public commission, the Phillipson-
Adebo Commissinn, was appninted to study the Problems of

&3 of the Senior Public Service. Reporting

Nigerianization
in 1953, at the time of the constitutional crisis nver the
timing of Independence for iiigeria, the Phillipsonn-Adebo Com-

mission recnmmended the retention of one single Public Service

80 Dunted in Smart Zkpn, The Administrative Svstem of
Nigeria (Jnpublished Pn.D. dissertation] (&nn Arbnr: University
of Fichigan licrofilm, 1963), p. 137.

8l bid.

82ieprrt of the Commission Appointed by His Excellency
the Governor tn liake Recnmmendations about the Recruitment and
Training nf Nigerians for Seninr Pnsts in the Gnvernment Service
of Nigeria (Lagns, 1948) cited in HNienlsnn, Administration of
Nigeria, p. 250. '

83Nigerianizatinn means "providing the penple of Nigeria
with efficient Civil Service manned by the best available
Nigerians." See Federal ligeria, "Report on iigerianization of
Public Service,' Vnl. 11, iin. 9, September, 1959.
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for Nigeria but advised that preferential treatment be givén
to Nigerians, especially Northerners, in the hiring and promo-
tion to the senior pnsts. It stated that:

Normally, a ponlitical unit joining with others to make

a federal state brings with it and retains its own public
services and though with federation,; federal officials
will be appointed for federal purposes within the confines
of that unit, these federal nfficials will be working
jointly with the State public service, which will remain
under State control for the staffing of State services.
The difference of the present Nigerian picture from this
is clear, for in Nigeria, in theory at any rate, even the
humblest Civil Servant is g federal officer. This would
be an odd pnsitinn even in the most centripetal of federal
States, but we do not for that reason advocate at this
state the formal establishment of Regional Civil Services, 8%

At the time the report was submitted, the Council of
Ministers could not give full examination to the recommenda-
tions for political reasons and so it was decided to defer
giving any consideration tn the report until after subsequent
constitutional conferences in London and Nigeria. By the time
it was considered in 1954, "pnlitical developments" had "over-
taken" the recommendations. The constitutional conferences
had resulted in Nigeria becoming officially a federation.

With federation came Regionalization of the public
service, and from 1954 Nigerianization became interpreted in
the Regions as "Nnrthernization," "Easternization," and
"Westernization,"

The "Morthernizatinn Policy"™ »f the Northern Reginnal Public
Service

Although Northern Nigeria accounted for more than fifty

per cent nf Kigerian pnpulatinn, the Region was the least

. — ——

8L4"ydnrey Phillipsnn and 3. O. Adebo, The Nigerianization
of the Civil Cervice: A Review of Policy and lachinery (Lagos:
Government Printer, 1954), p. 42,
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develnped educationally. Until 1954, when the Nigerian Public
Service was regionalized, non-expatriate staff in the Northern
Public Service were predominantly Southerners. With the
entrenchment of federalism in the Nigerian system of government
and its concomitant of separate'Public Services for the Regions,
the governing party in the North started to press for "Northern-
jzation™ /the staffing of the Northern Public Service with penple
of Northern origin/, which became an official pnlicy in 1954.
Commenting on the Northernization policy and the importance of
being "a genuine Northerner" to qualify for a permanent employ-
ment in the Northern Nigerian Public Service, the late
Sir Ahmscdu Belle, Premier of Northern Nigeria, and HMinister of
Local Government, said:

I should like to assure !lembers of this House /Northern
House of Representatives;, that it i1s the intention of this
Government to nasten zs quickly as pnssible linrtherniza-
tion and that is why we . . . pressed for a separate Civil
Service Commnissinn for the Region, so ghat we can preserve
the lorth to the Northerners. . . . '@

The Northern ligerian Public Service Commission reported in
1957 that:

It is the policy of the Regional Government tn Northern-
ize the Public Service: if a qualified Northerner is
available, he is given priority in recruitment; if nn
Northerner is available, an Expatriate mzy be recruited,
nr a non-nnrtherner on cnntract terms.

A very important fact can be deduced from the Commission's

report: 1in the absence of a suitable Nortaerner to fill a posi-

tinn, expatriates were given a prinrity over Southerners.

85 Belln, ily Life, p. 165. \
. 8? Northern Region of Nigeria, Report on the Public Serv-
ice Commissinn for the Perind lst Wov., 1954 to 31lst Dec., 1957
(Kaduna: Gowernment Printer, 1958), p. 7. '
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The Commission made concerted efforts to attract
Northerners to the Reginn's Public Service, including the
lowering of standards of entry into the different Jjob class-
ifications.87 On the other hand, the Federal Public Com-
mission gave a priority to Northerners in the filling of
available federal jobs. The Federal Government's comment on
this matter is quite revealing:

The Parliamentary Committee's /on Nigerianization/
recommendation that everything possible snould be done
to increase the proportion of Kigerians of HNorthern
origin in the Federal Public Service is in accordance
with existing policv. . . o The main difficulty in the
matter lies in the fact that an equal need and an equal
opportunity for young Northern entrants exists at the
present stage in the Northern Region Public Service. 88

The problem inherent in Reginnal priorities in employ-
ment to the Nigeria Public Service in the years after Indepen-
dence was best expressed by Professnr Bretton:

Insistence by liortherners that the ratis of approx-
imately fifty-fifty be applied throughout the federal
service with regard to Lnrth-South representatinn in
all Super-Scale posts brings to a vital halt operation
in certain departments where officers of seniority but
of Southern origin are compelled te remain frozen in
their pnsts wnile the cnuntry awaits the emergence of
suitably trained llorthnern Heausa candidates. liany of
the candidates advanced by thk: Hlorth are, in fact,
semi-literate and extremely inexperienced. 89

87 Northern Reginn of Nigeria, Remvort of the Public
Service Commissinn for 1958 (Kaduna: Government Frinter, 1959),
P. 4. See also, Staffing and Develovment of the Public Service
of Northern lHigeria (oOr. J. 2. HKingsley and oir A. . HUCKer
Report) (Kaduna, January, 1961).

88 Federation of liigeria, Matters Arising {rom the Final
Report of the Parliamentary Committee on the Nigerianizatinn of
the Federal Public Service: 3Statement nf Pnlicy by the Covern-
ment of the Federation, 3essinnal Faper lo. 2 of 1960 (Lagos:
Federal Government Printer, 1960), p. 5.

89

denry L. Bretton, Power and Stability, p. 150.
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Northern Nigeria, it should be pointed out, was put in
a serious predicament as a result of the rapid pace of Nigerian-
izatien which the altered pace of decolonization demanded. The
Phillipson-Adebo report had pointed out that the Northern
Public Commissinn gave a higher priority to the replacement of
Southerners in all posts than the replacement of expatriates
in the higher posts, because unlike the expatriates, Southern
Nigerians in the North brought in their families and relatives
who competed with the pnor Northern peasants in the scarce
economies of the North, and were therefore regarded with fear

and suspicinn as a threat to people of Nnrthern origin.go'

TABLE 9

STAFF POSITION IN THE HIGHER PUBLIC SERVICE
OF NCRTHERN NIGEZIRIA, 1960

Administration Educaticn Agriculture Total

1. Establishment 293 1 L37 . 86 3,318
2. lNortherners 83 E 33 L 543
3. Expatriates 145 ; 297 56 %
L. Southerners 1 % 2 | 0 ; *
5. Vacancies 6L, . 105 26 911

*The Northernization gap in 160 was estimated at 2,73L.
Figures were based on the Kingsley-Rucker Report, 1961,

Source: I, F, Nicolson, Administration nf ligeria, p. 295.

90

The Niperianizatinn of the Civil Service . Gk,
I
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10
VARIOUS

NATIONALITIES
MJORTHERI PUBLIC SZRVICE

1965), p. 232,

Percentage Percentage

Nationality Number a) 5)
(1960)2 (1960) (1961)
British 124 75.1 67.2
Pakistani 22 13.0 13,2
India 3 1.81 3.8
West Indian 2 1.21 ————
Dutch 2 1.21 0.7
Danish 2 1.21 1.5
Norwegian 2 1.21 O.4
Polish 2 l.21 ———
American 1 0.6 .-
German 1 0.6 ————
Irish w1 0.6 1.0
French 1l 0.6 0.4
Nigerian 1 0.6 1.5
Sierra Leonian 1 0.6 -
Arabs - ———— L.6
Ceylonecse —— ———— 0.7
Portuguese _—— ——— O.h
Cameroonnian —-——— ———— 0.4
Broken Contracts _-=--= -——— L2
Totals 165 99.56 100.0

Sources: a) S, Egpo, The Administrative System of Nigeria,
p. 160.
b) L. Franklin Blitz, The Pnlitics nand Administratinn
of Nigerian Government (London: OSweet and liaxwell,

TABLE 1l
STAFF POSITION IN THE HIGHER PURBLIC SBRVTCu
OF NORTHERN NIGERIA, 1964 (ZXCLUDING VACANCIES)
SO
Northerners ..ortherners Expatriates
Mlnlctry of Finance 37 36 27
of BEducation 140 19 L64
" of Land & Survey 15 21 23
" of YWorks 7h L7 359
" nf Health 121 69 174
" of Local Gov't 7 1 3
" of Animal & Fnrest .
Resonurces 2 2 4 62
Total L53 195 1,112
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TABLE 12

STAFF POSITION IN THE NIGTRIAM PUBLIC SERVICE, 1963
(TEN IMAJOR MINISTRIES)

Ministry Expatriates iigerians Vaccncies Percentage
(a) (b) - () (o) = (&) (b) (a) (b)
Administratisn 5 2 | 60 106 . 15 42 92 98
Audit L 2 A 5, 1 0 2 50 96
H ? :
Foreign Affairs O 1 47 196 % 23 73 %100 99
Commerce i % E
Industry 9 6 . 6 96 ' 4 51 1 40 9l
Economic Devel- | i 2
opment 11 30 7 208 : 10 61 : 39 87
Education 13 51 17 132 4 g7 ' 57 172
Health 10 20 32 38 6 60 .76 95
Justice 5 0 16 37 5 11 76 100
Transpsrtatinn i
& Aviatinn 1L 32 6 76 10 174 30 70
U'nrks & Survey 26 165 17 421 13 122 40 72
(406] (1,520] (773)
Totals 83

Key = “ercc“tﬂ"c nf prsts neld by Nigerians, based on pnsts
actually ‘filled,
(a)auncrbcale Post s,
(b)Other Senior posts.

Source: Cnmpiled from the Federal Public Service Commissinn
7
Report, 19€3; Franklin Blitz, The Politics and
Administratiosn of igeria, v, 220,

"Basternizatinn” and "Westernizatina' Pnlicies

Unlike "nnrthernization," "easternization" and "western-
ization" did not replace "iligerianization" as the official
prlicies of either the Eastern liigerian Regional Government and
the Eastern Higerian Public Service Commissinn, or of the
Western Nigerian Reginnal Gnvernment and the lWestern Higerian

Public Service Commissinn., There is nn doubt as a matter of fact,
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that in practice Regional discrimination in the hiring of'hew
personnel to man the Regional Public Services exists in Nigeria,
but theoretically the Eastern and the VWestern Regions accepted
the principle of "lligerianization™ as "the reduction and
ultimately the ending of expatriate prednminance in the highest
levels of the Civil Service.m 21
In the Eastern Region, before a non-Nigerian was
appointed, the Director of recruitment was required to state
whether to the best of his knowledge no qualified Nigerian is
available to fill the pnst, and what arrangement has been made
for training a Nigerian to fill the post. 92
The Commission made it a pnlicy that:
No consideratinn shnuld be given tn the recruitment
nf an nverseas olTicer unless and until the Commissinn
is satisfied beyond reasrnable doubt that no qualified
and suitable ligerian is availabile.
In 1960, a report on the Nigerianization nf the Eastern
iigerian Public Service, written by Dr., J. D. Kingsley of the

Fard Forundation noted that:

There is much in the manpower situatinn in Eastern
Nigeria to nccasion a feeling of satisfactien. Progress
in Nigerianization nas been nntable; and if there has
been seme sacrifice of quality and inefficiency in the
process, this is undnubtedly the price that must be paid

91 rederation of iligeria., Final Report nf the Parlia-
mentary Committee on the iigerianization nof the Federal Public
Service, Sessinn Faper lio. 6 of 1959 (Lagns: Federal Printer,
1960), p. bk,

92 . . . o . .

fastern Rerion, Repnrt on the ‘orking of the Public
Service Commnission, sastern Reginn, ligeria, 1954-57 (Enugu:
Government FPFrinter, 1958), p. l€. \

% Ibid., p. 1.
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for speed in so profound a transformation Ot

*

In the "estern Region, Nigerianization took the most
rapid pace, comparatively. The Premier of the Region, Chief
S. I. Akintola, comments that:

Even the most prejudiced of nur critics will admit
that we have dore snlid preparateory vwork for this
development. First amrng the unvernments nf Nigeria,
the Western ligeria Gnvernmeqt under the avle leader-
ship of my predecessor, Cnicfl Awolown, created as far
back as 13957, special pnsts in which selected Iligerians
could receive accelerated trzining in responsibpility.
In the same year, we approinted a liigerian Head of the
Service, wnooe SpPClll responsibilities included the
prnmntio and prosecution of measures for the mnst
speedy Nigerianiz utlon nf top zosts in the Service.

‘e have scent a lot of money nf nur ouwn tn enable
prnmlslng Kigerian® Officers tr zain overseas exper-
ience, and in addition taken the fullest advantage of
similar facilities nffered by nur friends abrozd.

I am, therecfore able to give a personal assurance tn
the public that this administrabive take-over will
invelve no lnwering of efficiency. 95

.:

In support of Chief Akintola's first statement, there

were many critics (including Dr. Kingsley's Repnrt for the

Vest, which was nnt published) for ‘estern Higeria's rapid
pace in Nigerianizatinn. Contrasting the est with the East,
Prnfessnr Nicolsen states that:

The Eastern Reginn did not follaw the Vest's example
by precipitately displacing nverseas Permanent Secre-
taries and prnfessional dedS, or by dis muntllnb the
provincial administratinn, the lnad-carrying 'scaffnld-
ing,! but used the time the pregence of expztriates gave
to 1ntenoliv the training nf lligerian staflf.

n Rosian ar
WeIinn nl

Service nf

> 1o {unn niagaley deport)
tnugu: Gove

s, DP. L=5.

9% Zastern MNigeria, 3taff Develnrment in the Public
'“»r-‘- B Y »
:hale i

iment rrinter, Lyod

95 reasu Y Western Nigeria, Nigerianizaotion of the
Publiec Service of estern iiiseria (ibadan: Government Printer,
T()DO), De 10,

96 '

Nicnlsnn, Administratisn of Kieeria, p. 289.
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It is important to bring inte focus here that both the East
and the West had the advantage of old and experienced indigenous
civil servants as well as a new breed of university graduates,
unlike Northern Higeria, which had fewer indigenous /Torthern/
civil servants to begin with and alsn had a smaller turn-out of

university graduates.

TA3LE 13

STAFF POSITIOHS IN THE HIGHER PUBLIC SERVICE
OF EASTERN AND VESTERN NIGERIA, 1954

2 ixpatriates
| Nigerians and Other
Positions L Africans ' _Vacancies
¢ Fast west mast . est  Kast est
Sub-Clerical &

Minor Technical 6,940 4,786 0 3 3L2 577
Clerical & j ‘ _

Technical © 4,589 2,772 1 6 574 209
Ex. & Higher Techn. 1,333 972 54 56 365 499
Administrative & ,

Professional 581, 381 152 85 156 2LE
Superscale 200 127 €0 LO Lt 75
Other Posts 2,050 1,500 2 9 65 397

Totals 15,695 10,538 269 199 1,546 2,705

Source: Cempiled from the (1964) Annual Report nf the Public
Service Commissinn.

T .
o

Problens of lligerianization

o3

ASs a crasih program tn replace expstriate officers with
indigennus iligerians in the Public Service of liigeria, Nigerian-

izatinn resulted in lnss of career to many expatriates whn were
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paid off to make place for Nigerians. This was accomplishéd
by the Lump Sum Compensation Scheme established by the Federal

37 Hot that the lnss of career to

Gnvernment in 1958.
expatriates was any problem tn Nigerians, but the rapid exodus
of expatriates from the Nigerian Public Service, especially
from the Public Services of the Lastern and Western Regions,
(which was precipated by Nigerianization) did unestimable
damage to the prestige, efficiency, and continuity of the
public service. The Nigerianization Report blamed the mass
exndus on the anticipation of real or fancied troubles,
resulting from the transfer of power tro African Ministers and

. . a . 9
possibly to the attraction of Lump Sum Compensation.

The Federal Government was aware of the effect nf
Nigerienizatinn nn the performance of the Public Service but
conceded that:

In a perind of transitinn, a tempnrary deterinratinn
must be expected and must zls~ be tnlerzted if the new
status of the Civil Service is tn be successively
achieved.

Snme lnss of output and efficiency, waile the new
gencration of Hlvnr"¢n nfficers are gaining experience

and cnnfidence, is a lnss gladly suffered with a view
tn future gain.99

o~

97 A Lump Sum Compensation Scheme provides cnmponsation
for thﬁun 1n nffice who feb7 thev must leave because of the
altered cnnstitutional circumstances t 1s meant for thnse
who wish to gr, nnt as a zground for issing thnse who are
prepared tn cnrntinue in the service. 1C declnratlnn, nn the
nther hand, promises enntinucd fzir treatment r 2ll (deserving)

expatricte nfficers.” The llicerianization i@coru, 1959, p. &5.
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99 sessinnal Paper tn. 2 of 1960, p. 4. l
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Detailed studies of the various statistics on the pro-
gress of Nigerianization indicate that many vacancies exist in
the Nigerian Public Services because tne iJigerian educatinnal
system was nnt geared towards turning nut graduates in the
sciences and technnlngy. Almost all the vacancies that exist
in the Wigerian Public Services need technical know~-how to fill
them. The sudden withdrawal of colnnial administrators left a
vacuum in the pnst-independence administrative machinery and
expnsed the inadequacy nf the cnlonial educsticnal system.
A Nigerian econnmist, C. C. Onyemelukwe, points to the two
main factors which héve tended to hamper the development of
technical educatinn in Nigeria:

First, the emphasis which the cnlonial administration

laid rn literary education; secrnd, the celay in accept-

ing the need for natinnally planned techanical education
directed at the provision of skilled manpower. Zven

though development planning started in digeria in 1945,

very little attention was given to manpower ~ planning

until the 1960's.100
It is alsn impnrtant to add that in suppnrt of the educatinnal
system, sncial standards in XNigeria have not given due dignity
to manual work. The Xigerian social status nas been innrdin-
ately weighted towards these in pnlitics, law, and the top
level civil servants who did not owe their prsitinns tn
technical crmpetence by any means.

The 4shby Repnrt nnted that: "Literary tradition and the

university degree have becnme indelible symbnls of prestige in

Nigeriaj; by contrast techmnnlogy, agriculture, and other practical

lOO + o) el
) C. C. Onyemelukwe, rroblems ol Industri
and_lianagement in Nligeria (London: Lomgman s, 1500), p. RE&7.




141
subjects, particularly at the sub-professional level, have
not whn esteem."lO0L Taking nnte of this lack of respect
for manual skills and technnlngical achievement in Nigeria,
the Ashby Reprrt nffered the fnllowing snlutinn:
We strongly believe that the most effective way

of cnrrecting this would be tn intrnduce a manual

subject as an nbligatnry ingredient of all primary

and secondary schonling; nnt as a vncatinnal train-

ing, but because such subjects have educatinnal

value which entitles them to a place in general

educatinn. We would like, mnreover, tn see technical

streams in snme secnndary schnols leading tn a Schnol

Art Examinatinn which includes technical subjects.102

In summary, we would like to state that emphasis on

this chapter was nnt put nn explaining how the Nigerian
prlitical system functinned before the collapse nf the First
Republic nf Nigeria. Instead, the chapter selected and
emphasized certain cnnditinns whnse existence at the transi-
tinn period nf transfer nf pnwer and responsibility wonrked
against future unity and stability. Each problem which
presents itself shows hnw colonial pnlicies and their
implementatinn wnrking in conjunctinn with the Nigerian

envirnnment have helped tn create certain conditions whose

sonlutinn led to discontent and vinlence.

10l Investment in kducatinn (Ashby Commissinn Report),

P. 5.
102 1v34,, p. 18.




CHAPTER V
NIGERIANIZATION AND NATIONAL INTEGRATION!

A contemporary theorist, Clifford Geertz, very well de-

fines "national integration" as

the aggregation of independently defined, specifically
outlined traditional primordial groups into larger, more
diffuse units, whose implicit frame of reference is not
the local scene but the 'mation''--in the sense of _the
whole society encompassed by the new civil state.

While the above definition suffices for our subject
matter, Myron Weiner points out that the term is now becoming

"widely used to cover an extraordinary range of political phe-
nomena. '3 He lists five current usages:
(L) the process of bringing together culturally and

socially discrete groups into a single territorial
unit and the establishment of a national identity

Ithe two concepts are used interchangeably in this
chapter. Their central goal is the creation of a higher loy-
alty / for Nigeria / that supersedes parochial loyalties to
the tribe and other subnational communities.

2¢1ifford Geertz, "The Integrative Revolution: Pri-
mordial Sentiments and Civil Politics in the New States' in
Geertz ( ed. ) 0ld Societies and New States ( New York: 1963 ),

p. 163.

3Myron Weiner, "Political Integration and Political
Development,! in The Annals of the American Academy of Politi-

cal and Social Science, Vol. 358, p. 53.
142




(2)

(3

(W)

(3
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in the context of some sort of plural society or
the prior existence of distinct independent politi-
cal units; in this sense, 'integration' refers to
subjective feelings;

the establishment of natiomal central authority over
subordinate political units or regions; 'integration!
here refers to objective control by a central auth-
ority;

the problem of linking government with the governed,
with special stress on the ‘'elite-mass gap’;

the growth of minimal value consensus assumed to
be required for the maintenance of a system; and

the capacity of people in a society to organize for
some common purpose.

These five usages do not exhaust all the slightly varied

usages of the concept of '"mational integration' as Professor

Weiner concedes: '"Since there are many ways in which systems

may fall apart, there are as many ways of defining ‘'integra-

tiom. 11>

A different classification by Professors Coleman and

Rosberg sees '"mational integration' as made up of two parts--

"political integration' and ''territorial integration'. The

former refers to bridging the gap between the elite and the

masses and providing for a participant political community;

the latter refers to '"the progressive reduction of cultural

bibid., p. 53.

S1bid., p. 5&.



144

and regional tensions and discontinuities of the horizontal

plane in the progress of creating a homogenous territorial

community.”6

Taking all the different definitions, including the
three above, together, one can construct two models of na-
tional integration--a "pluralistic model'' according to Aristide
Zolberg ninvolvés the creation of cross~cutting affiliations
by superimposing non-coincidental cleavages over primordial

7 This model

ones, culminating'in hyphenated identities.™
fits Clifford Geertz's definition, and number one of Myron
Weiner's '"five current usages,' and '"territorial integra-

tion,' according to Coleman and Roseberg?!s classification.

This model was the one Nigeria needed most at independence;
the lack of which tilted her in a series of crises that fi-
nally resulted in a civil war, and the almost total dismem-
berment of the federal system. The "assimilationist model!
assumes that primordial and civil ties are mutually exclus-
ive and that integration takes the form of a sort of zero-

sum game culminating in the emergence of a homogeneous na-

tion.

6James Coleman and Carl Rosberg, Political Parties and
National Integration in Tropical Africa ( New Jersey: Prince-
ton Unilversity Press ), p. 9.

‘aristide Zolberg, 'Patterns of National Integration,"
Journal of Modern African Studies, Vol. V, No. 4 ( December
1967 ), p. LAS.

81bid., p. 449.
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This second model is harder to achieve than the first and
can hardly be possible in a federal system which has a built-
in resistance to a ''zero-sum' assimilation.

The problem of national integration is a permanent
feature of every federally organized political system. It
tends to be submerged during the transfer of power by the
fact that the nascent political parties compromise their dif-
ferences /this is merely a tactic to win sovereign power_/ in
order to present a unified front against the colonial power.
As soon as sovereign power is transferred the problem of soc-
ial and cultural differences emerges, and at this time it
becomes more explosive than ever before primarily because
the colonial power is no longer there to moderate the strug-
gle for power. The degree of harmony, cohesion or of con-
flict that the political system experiences after independ-
ence therefore depends upon the degree of or level of its

integration during the colonial era.

Problems of National Integration

Most of the mew nations of Africa as they exist today
were created . by fiat of the colonizing power and do not have
a history of unity beyond the time of their occupation by
the colonial power. As a result of the merger of many so-
cieties that previously existed independently in order to

make the new nation-states, colonial powers in Africa
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created the first problems of national integration. While
the French attempted cultural assimilation marked by a com-
plete integration of the political and administrative sys-
tems of the colonial territories--""overseas France' with
metropolitan France, the British sought to maintain the uni-
queness of the traditional society, hence the policy of "in-
direct Rule". The underlying difference in the policies of
these two major colonial powers is the fact that the British
had accepted self-government as a basic premise of her asso-
ciation with the.coleonial territories but maintained that a
long period of external control under her trusteeship was
necessary before the surrender of power to the indigenous
people; whereas the French took for granted a permanent asso-
ciation with her colonies. Quite in keeping with her policy
of preserving~-as far as possible--native institutions and
cultural heritage, the British tried to force the federal
system of government /of which she had no national exper-
ience / on her colonies before surrendering sovereign power
to the people. This policy has met with less success than
failure for reasons considered elsewhere in this study.9

In spite of the existence of socio-cultural diversi-

ties in Africa, which in the abstract would make federalisnm

Isee Chapter VII for more details.
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attractive, all but three independent African countries scorned
the essential equality of two levels of government embedded
in federalism and put their stake on the unitary system.lo
In addition to the predominance of unitary systems of govern-
ment, African states after independence inclined towards sin-
gle party control, which further reinforces the trend towards
centralization. In those African states where regional as-
semblies do existll the implementation ¢f major governmental
decisions are carried out by officials appointed by the cen~
tral administration.l2
Coleman and Rosberg warn that '"the staggering prob-
lem of nation building and modernization requires a central
and unitary organization of power within the state.'13
However, no matter what one might think about the wis'-
dom of British policies in Nigeria, a unitary constitution

for Nigeria in 1960 could not have been the answer to na-

tional unity or national integration, for the Nigerian

10gesides Nigeria only Cameroun and Tanzania are ex-
plicitly federal. See Claude E. Welch, Jr., "Federalism and
Political Attitudes in West Africa' in Kirkwood, African
Affairs, No. 3 ( oxford: 1969 ), pp. 35-50.

llUganda was ( before the military coup of 1970 ) the
best example of a unitary government with decentralized ad-
ministration before the Kingdom of Kabaka got into conflict
with the central government and the federal semblance was
destroyed.

125¢e claude E. Welch, op. cit., p. 36.

13coleman and Rosberg, op. cit., p. 668.
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federal form of government was created in recognition of pro-
found cultural disparities which have existed unimpeded un-
til the present time.

The basic factors that have militated against nation-
al integration in Nigeria are germane to the nature of the
Nigerian society. The differences in culture, religion, and
historical development of the two halves of Nigeria are na-
tural obstacles to integraticn. However, they could have
been turned into assets for "unity in diversity'. Many
Africanists including Dr. Azikiwe have contended that while
differences such as those listed above have given rise to
tribalism, that tribalism in itself is not an impediment to
national unity.l* A keen student of African social problems,
Professor wWallerstein, says that tribalism plays an impor-: -
tant functional role providing some essential services for
the people:

The role of the ethnic group /tribe / in providing food
and shelter to the unemployed, marriage and burial ex-
penses, assistance in locating a job has been widely
noted. West African governments are not yet in a posi-
tion to offer a really effective network of such ser-
vices, because of lack of resources and personnel. Yet

if these services would not be p{gvided, widespread
social unrest could be expected.

l4rThat tribalism is not an impediment to unity was the
subject of a lecture titled: "Tribalism: A Pragmatic In-
strument for Unity,' delivered by Dr. Azikiwe at the Univer-
sity of Nigeria, Nsukka on May 15, 1964,

L5 mmanuel Wallerstein, "Ethnicity and National In-
tegration in West Africa"” in Marion Doro and Newell Stutz
( eds. ) Governing in Black Africa ( Englewood Cliffs: Pren-
tice Hall, 1970 ), p. IO.
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According to Professor Alan Peshkin, '"Nigeria was
shaped in a mold cast by colenial conquest rather than by
indigenous historical and traditional factors.'"l® when the
British took over the administration of Nigeria, there were
in existence in the country many tribal groups who had had
a long relationship of rivalry and hostility. During the
process of colonization, the different groups were grouped
into two and later into three constituent units primarily for
convenience in administration., The colonial power could have
created more than three constituent units of the Nigerian
political system if iighad so desired. Regardiess of the overall
administrative form used, there were separate government
structures for the Northern and Southern Provinces from 1900
to 1939 and for the Northern, Eastern and Western Regions
from 1939 until independence. Moreover the effect of Indi-
rect Rule by which governmental services were administered
proved to be a dead weight to an overall national conscious-
ness.

The continued preservation of the identity of each re-~
gion by administrative separation, coupled with the fact that
colonial land policy made it difficult for natives of one re-

gion to acquire permanent residence and landed property in

16A1an Peshkin, "Education and National Integration in
Nigeria,' Journal of Modern African Studies, Vol. V ( 1967 ),
p. 321.
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another region of the country, have the direct effect of keep-
ing the people and cultures of each region homogenous. Where-
as in Northern Nigeria all land is nationalized,l7 in south-~
ern Nigeria all land, with the exception of government lands
used for public purposes, belongs to the tribal peoples. This
due to the fact that the British conquered the northern Emirs
and made them cede the land rights held by the Fulani dynasty
to the British Crown whereas she secured the Southern Pro-
vinces ( except Benin ) by peaceful treaties and could not
therefore claim their residual land rights.

The economic, social and political problems of Niger-
ian development have direct relevance to the overall Brit-
ish colonial policy. Viewed as a system, the Nigerian pol;
ity succumbed under internal pressures with which it was not
prepared to cope. Not only did the British not encourage
any territorial integration or diffusion of the diverse cul-
tures, religions and peoples, they officially supported what
amounts to a separatist and discriminatory policy with re-
gards to land acquisition and use in Nigeria. Theoretically,

the British Government had complete powers over all land in

Ll7The acquisition of land in Morthern Nigeria is gov-
erned by the Land and Native Rights Ordinance 1910 and 1916,
which provides that 'the whole of the lands of the Northern
Provinces, whether occupied or unoccupied are '“Native Lands®
and all rights over them are placed under the control and
subject to the disposition of the Governor.' See Laws of
Nigeria, 1910, Chapter LXV; cited in R.L.Buell, The Native
Problem in Africa ( Connecticut: The Shoe String Press, Inc.,
1965 ), vol. 11, p. 752.

The disposition of land in the South is governed by

Laws of Nigeria: Public Lands Acquisition Act ( 1917 ),
Chapter 88.

is
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the north, but practically she surrendered all her control to
the Native Authority which has prohibited non-Nigerians as
well as Nigerians from acquiring '"freehold" titles to land,
whereas in the south individuals are free to hold and dispose
their land without government opposition. James Coleman ob-
serves that: '"This policy of differentiation in the admini-
stration of its trusteeship over land has not only streng-
thened the separateness of the north, but created grievances
among many southerners having economic interests or aspira-
tions in the north.”18 The point of emphasis is that where-
as a northerner in the south could acquire a freehold or long-
term lease, a southerner in the north could acquire only a

"certificate of occupancy”.19

Inter-Regional Migration

Although limited in extent, human mobility was not re-
stricted in Nigeria. Migration tended to be more northward
oriented and to the urban areas in all the regions and the
federal capital where opportunities for employment at the
highest status levels were the greatest. Migration to the

North was greatest between the late 1940's and the early

18 james Coleman, Nigeria, p. 60.

19gee T.0. Elias, Nigerian Land Law and Custom ( Lon~
don: 2nd edition, 1953 ), p. 298-299.
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1950's, when the British awareness that independence would
come earlier than expected necessitated their employing bet-
ter educated people in government, and the expansion of pri-
vate foreign business created technical and specialized jobs,
needing trainedsmarpower from the South. However, the influx
of Southerners into the North did not lead to either terri-
torial or political integration. Southerners were regarded
as foreign in the North, and were excluded from the walled
cities. Primarily for their own protection, and because of
the discriminatory land use'policy of the North Regional Gov-
ernment, the migrant Southerners lived in ''sabon garis'" or
"strangers quarters' in the urban areas of the North. This
situation aggravated the existing tensions between the two
Nigeria: s and encouraged the existence of tribal unions in
areas where detribalization and diffusion should have worked
to create a common culture.

The hostility of the Northerners towards the influx
of the Southerners to the North could be summarized by the
expression of Mallam /Later, Sir / Abubakar Tafawa Balewa at
the Budget session of the Nigerian Legislative Council in
March, 1948. He asserted that:

Many /Nigerians_/ deceive themselves by thinking that

Nigeria iIs omne, . . .particularly some of the press peo-
ple. . . . This is wrong. I am sorry to say that this

presence of unity is an artificial one and it ends out-
side this Chamber., . . . The Southern tribes who are now
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pouring into the North in ever increasing numbers, and
are more or less domiciled here, do not mix with the
Northern peogle. . .and we in the North look upon them
as invaders.20

Balance in Regional Development

In Chapter III we discussed how earlier western con-
tact with the southern part of Nigeria coupled with the dif-
ferential impact of colonial policies on education, iIndirect
Rule and Regionalism resulted in an imbalance in the overall
development of Nigeria. 1In view of their lateness in develop-
ment compared witﬁ the South, Northerners on the approach of
independence embarked on protective measures aimed at limit-
ing the influence of Southerners on the affairs of the North--
hence, the Northernization policy. According to I. F. Nicol-
son, "All the major decisions of policyﬁwhich shaped the new
northern public service were influenced by fears of southern
domination and hopes of northern domination.'2l 1n support

of the Northernization Policy, northern politicians correctly

20gpeech by Mallam Abubaka Tafawa Balewa / later Prime
Minister / at the Nigerian Legislative Council, 1948. Nigeria:
Legislative Council Debates ( Lagos: Government Printer, 1948 ),
. 227,

2lp, Nicolson, Administration of Nigeria, 1900-1960.
Oxford: Clarendon Press, 1969,
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argued that if the southernars entered the '"senior service"
in great numbers quickly, before Northerners were trained,
the former would be senior and dominant and would therefore
exercise greater influence.on the affairs of Nigeria. There-
fore, the Northern insistence on national origin as a major
criterion for employment has as its basis a need for balance
and equality in regional development. It stands to reason
that if employment in the North was based on merit and common
Nigerian citizenship, all the higher echelons in the public
services of the Federation would be staffed mostly by South-
erners.

The popular spokesman for Northern Nigeria, the late
PrimeMinister, Sir Abubakar Tafawa Balewa asserted in 1958

that:

By an accident of history. . .the areas we now call the
Northern, Eastern and Western regions of Nigeria came
under the British administration at different times.

By virtue of their being geographically situated near

the sea coast, the Western and Eastern Regions came under
the British influence much earlier than the Northern Re-
gion. For this reason, -. . .the rate of progress and de-
velopment in the Western European civilization has been
uneven vith the vast Northern Region dragging behind. . .
Take the question of staff in our Public Services. The
South with its many schools and colleges is producing
hundreds of academically qualified people for the Public
Services. The common cry is Nigerianization of the Pub-
lic Services. It is most important in a Federation that
the Public Service shall be representative of all the
units which make up the federation. Now, what do we

find in Nigeria? There are 6,000 men and women in the



155

Federal Public Service. I have not been able to obtain

the figures of Northerners in the Service, but I_very

much doubt if they even amount to one per cent.
If the Prime Minister's estimation of the percentage of North-
erners in the Federal Public Service is correct /and the An-
nual of the Public Service Commission, 1957, confirms it23;7,
one will no doubt see that an explosive situation existed
in the country; and that as soon as independence was achieved
and the direction of sovereign power given the Northern Peo~
ples Party, that drastic changes would be made and resisted.
This was a natural situation brought about by British incon-
sistency in employing an "open door policy' to Christian mis-
sionaries and Western influence in the South while maintain~
ing a "closed door policy" to the same in Northern Nigeria.
The result is that while the South embraced Christianity
which was Western culture oriented and emphasized education
as a necessary requisite to material and spiritual welfare,
the North perpetuated Islamism which put no emphasis on edu-
cation /at least initially / as a necessary developmental
factor.

The vast North was sheltered from the disrupting

22gpeech by Sir Abubakah Tafawa Balewa: "Nigerian
Independence Debate,' cited in Ruppert Emerson and Martln
Kilson ( eds. ), The Political Awakening of Africa /New
Jersey: Prentice Hall, 19%7_/, pp. 70-71.

23The Nigerianization Officer indicated that in 1957
Nigerians of Northern origin accounted for only one per cent
of the staff of the Federal Public Service and that the per-
centage in the Senior Posts was even less. See, Federation
of Nigeria, Annual Reports of the Nigerianization Officer,
1957 ( Lagos: Government Printer, 1938 ), p. 7.
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influence which a sudden impact of an alien culture would have
on a traditional state system. Therefore, it was forced to
retain a closed-door policy and to insist on continued separ-
ate development in order to ensure that the Southerners who
were better prepared to take over the mechanics of modern
administration from the retreating colonial power did not over-
shadow the more numerous but less educated Northerners. =
situation created by disparity in Regional educational - -
opment was the most compelling factor that influenced
Northern Region to delay self-government and to only aik for
it after the Eastern and Western Regions had attained it for

two years.

Revenue Allocation. The British have made use of

Royal Commissions to study and make recommendations to Parlia-
ment on such important issues that a mere parliamentary de-
cision would not satisfy even the most ardent advocates of
"majority rule" who happen to be on the side of the minority.
In most cases, especially those associated with Nigeria, the
recommendations are accepted by all the parties concerned.
This was true with the Report of the 1958 Fiscal Commission.zz‘l
At the resumed Nigerian Constitutional Conference held in

London in September and October, 1958, the delegates accepted

24Nigeria: Report of the Fiscal Commission. Cmnd. 481,
July 1958.
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L

the formula worked out by the Commission on reallocating the
revenues that accrue to the Federal Government. The Com-
mission had recommended that the federal government should
retain the taxation of exports and imports. Proceeds from
exports were to be returned to the Regions on the basis of
derivation, while other revenues accruing to the Federal Gov-
ernment were to be shared according to the already existing
principles of "Derivation', '"Needs'" and '"National Interests'.
It is very significant to note that the Reports of
the two Fiscal Commissions advocate a system of revenue al-
locations which would strike a happy medium between the
principles suitable for the tightest of the tight federa-
tions, and the loosest of the loose federations, respec-
tively.26 An initial disagreement over a formula for re-
venue allocation would have led to the early disintegra-
tion of the country as a single political unit. Although
the Commissions very well defined the three principles of
"derivation,' 'meeds,' and "National interest,'" they are
flexible enough to allow any political party with a comfort—

able majority in Parliament to take whatever fiscal action

253icks -Phillipson: Report of the Commission on Ni-
geria Revenue Allocation, 1951 (Lagos: I95L ).

26gatu Ezera, Constitutional Developments in Nigeria
( London: Oxford Press, 19154 ), p. Li48. f£.n.

25
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it deems necessary and yet Jjustify it on the same principles.

The authoritative allocation of resources was bound
to pose some problems after independence when the question of
needs" and '"National interest' would be defined by the party
or parties in pgwer. The colonial administration was more
likely to be more objective and fairer in the allocation of
resources for national development than a regionally entren-
ched political party. However true this might be, it cannot
be a justification for the extension of colonialism.

A correct analysis of the development needs of the
country would give priority to the North in order to bring
the standard of living and the degree of civilization through-
out the country to a relatively equal level, This would be
to the best interest of the country. But one of the great
problems that Nigeria faced after independence was how to
share federal power so that no political party regionaily
based will make all the political and economic decisions
which the parliamentary form of government leaves to the ma-
jority party.

It was feared that as a party with an overwhelming
majority in the North, the NPC was assured a dominant role
in the federation since the Northern Region was numerically
larger than all the other regions. The party was quite aware
of this situation from the beginning, hence it had insisted

on a federal structure of government with strong regional
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powers and a weak center. It might appear contradictory that
a party that had the best chance of dominating a federal gov-
ernment would advocate giving the government weak powers,

The best explanaticn of this view of the allocation of powers
was the fact that without interference in the regional poli-
tics of the North by the federal government, the NPC would
consolidate its leadership in the North and therefore emerge
as the leading power in the federation by electing a majority

of the members of parliament from the North.

Federal -State Relationships.

In a federally organized state there is a reciprocal
relationship between the two levels of government. While
federal powers increase, regional /state_/ powers tend to
decrease. This is primarily due to the increased role of
modern governments in international affairs /this role is ex-
clusive to the national government_Z'and to the law of "ever
increasing state expenditure,”27 formulated by a German
economist, Adolph Wagner, in 1833. According to this law,
the pressures for social progress inevitably lead to in-

creasing expenditure which necessitates growth in the scope

27Cited in Alan Peacock and Jack Wiseman, The Growth
of Public Expenditure in the U.K. ( London: 1961 ). 1In
trying to assess tne validity ot the law of ever increas-
ing state expenditure, Peacock and Wiseman came up with a
different conclusion that expenditures increase because re-
venues increase and that government revenues grow as the
economy grows.
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of governmental activities. 1In the case of the federal sys-
tem, the powers of the central government expand at the ex-
pense of the regions or states irrespective of the consti-
tutional balance of powers between the central and the reg-
ional governments. This tendency brought about by conditions
of modern economy is referred to as "The Law of Federal Dom-
inance'" in federal systems of governments. This is true of
the United States, the Soviet Union, Canada, India, Australia
and other federal states and was even more true of Nigeria
a few years after independence.28 It stands to reason that
the more the regions ( or states ) depend on the federal
government for their major source of revenue the more depen-
dent on the federal government they will be in carrying out
their essential functions, and the more powerful the federal

governments will be yis-a-vis the regions.

Reaction to an Apparent Hegemony

Contrary to the fears of Southern politicians that the
Northern Peoples Congress could elect a majority of the mem-

bers of the House of Representatives from the Northern Region

28For more details on how federal povers tend to ab-
sorb those of its units, see A. B. Birch, Federalism, Finance
and Social Legislation ( London: Oxford Universitvy Press).
1969.
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alone and then form a federal Government based on votes re-
ceived from one Region, the pre-indepzndence results did not
give any party a clear majority. This fortunate situation
gave the out-going colonial administration the last chance to
strike a balance between socio-economic development and pol-
itical power. The South with its early lead in social and
economic development because of its earlier exposure to Wes-
tern influence could be checked by entrusting political power
to the North in the event that over the years, the NPC which
had become entrenched in the North would convert its numeri-
cal strength into political power with which it could redress
the balance in Regional development.

Without waiting for the final results of the election
and giving politicians and political parties time to bargain
and regroup for the purpose of forming the central govern-
ment, the Governor General reappointed Sir Abubakar the Prime
Minister of the Federation. His first appointment as Prime
Minister in 1957 was due to the fact that in the absence of
the leaders of the three major political parties / who chose

to be in the Regions as Regional premiers?? ) Sir Abubakar

29The three party leaders chose to stay at the Regions
as Regional Premiers because the 1964 federal constitution
did not provide for the post of Prime Minister. The post was
created after the 1957 Constitutional Conference in response
to the demand of the Nigerian delegates. Even after the ap-
pointment of a Prime Minister, the Governor General continued
to preside over the meeting of the Council of Ministers until
independence.
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was the most popular of the members of the House of Represen-
tatives and appeared to the Governor General to command the
support of a majority of the members. Since the NPC did not
have a majority in 1954,30 it went into a coalition with the
NCNC to form the Federal Government, with the Action Group as
the opposition. But, when appointed Prime Minister in 1957,
Sir Abubakar decided to form a broad-based "National Govern-

ment with all the major parties represented.

Table 14

Election Results and Party Strength in
the House of Representatives, 1954.

Party Seats Won
North East TLagos West S.Cameroons Total
N.P.C. 79 - - ? - - 79
NCNC 2 35 1 § 23 - : 61
Action Group 1 - | 1 18 - : 20
Unip (A.G.Alliance) - 7 - o -
Kameroun'ts Natfl T ; 4
congress - - - - 6 ' 6
Others 0 - - - f 10
92 42 2 42 6 184

Source: Nigeria Liaison Office, Washington, D.C., Nigeria
Liaison Letter No. 10.

30gee Table 14 above.
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It is strongly believed in Nigeria that the Governor
General acted in haste to reappoint Sir Abubakar Prime Mini-
ster because it was implicit in British colonial policy in
Nigeria that executive power should be handed over to a mod-
erately conservative leader friendly with the British?l'which
qualification Sir Abubakar possessed. Any delay in the guber-
natorial action could have changed the entire situation. A
prior coalition between the NPC and the NCNC-NEPU before the
appointment would have possibly conceded the Prime Minister-
ship to Dr. Azikiwe, the NCNC leader and a popular symbol of
Nigerian nationalism, Sir Abubakar being only a deputy leader
of tha NPC. 1In reply to dissatisfactions expressed by critics
who felt Azikiwe should have been appointed Prime Minister in-
stead of Abubakar, Dr. Azikiwe said:

In view of certain observers, here and abroad, my
decision to accept and assume the office of Governor-
General has been surprising. They thought that since
I was leader of a political party which contested the
last federal elections, I should continue to fight in
order to displace the present Head of our Government,

instead of supporting the coaclusions of a political
truce. Whilst I appreciate the good intentions of these

3lyhe council of Ministers, 1954-57 consisted of nine
ministers /three appointed from each region / six of which
were NCNC members from the Eastern Region and the Western
Regions; but, when the Governor was asked to appoint a Prime
Minister in 1957, he chose one of the three NPC members of
the Council. The NCNC did not raise an objection presumably
because it was satisfied with the choice and moreover, the
NPC had the largest number of seats in the legislature.
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critics, I should make it clear that one important rea-
son why human society is unstable is because of the ten-

dency to intensify rivalry beyond its normal course. . .32

Had the Governor General not acted quickly there was
the possibility of the NPC conceding the Prime Ministership
to the NCNC. 1In addition, the Action Group had expressed a
wish to form the Government with the NCNC and to nominate Dr.

33 It is an idle dream to specu-

Azikiwe as the Prime Minister.
late what could have happened had the post of Prime Minister
gone to a leader from another party, but no one doubts that
the trend of events in Nigeria after independence would have
been radically different.

That the NPC, the NCNC and NEPU were able to come to
agreement to form a coalition government clearly indicates
among other things that Nigerian politics was not ideolog-
ical. The NPC and the NCNC were ideologically and organi-
zationally different. The NEPU and the NPC were poles apart
and political enemies. The triple coalition was a '"marriage

of convenience'. It was not long before disagreement became

open and weakened the legitimacy of the entire system.

32 xnamdi Azikiwe, Respect for Human Dignity. Inaug-
ural Address at his installation in 1960. ( Enugu: Govern-
ment Printer, 1960 ), pp. 1l-12.

33Chief Aw olowo testified to this effect in his
treason trial.
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Within five years after independence, political oppo-
sition in each of the three regions had gradually narrowed.
The NPC-NCNC-NEPU coalition had forced the creation of the
Mid-West state thus narrowing the power of the Action Group,
both at the Federal and Regional levels. The Action Group
also suffered from an internal crisis which left the party
badly mangled.

A faction of the party, loyal to the Parliamentary
leader and Premier of the Western Regional Government find-
ing itself in the minority, decided to remain in power by
using extra-legal means including a rigged election; and
later, formed a politiéal alliance with the NPC.

By 1963, it had become abundantly clear that all fu-
ture national governments would be NPC controlled. Wwith this
realization, the politics of alienation increased in both
Eastern and Western Nigeria. Earlier in 1962, an attempted
coup d'tat against the federal government was foiled, and
Chief Awolowo, the Action Group leader and also Leader of
the Opposition at the Federal House, was jailed on treason-

able felony conviction.

The Census Controversy. Two of the major events that

took place after independence-~the Census ( 1962-63 ) and the
federal election ( 1964 ) brought the country close to the
brink of collapse. Both events were tied together by the fact

that their results would decide who would wield political
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power in the nation. Since the allocation of seats in the Federal
House of Representatives was based primarily on the census,
each political party tried to influence its results.

The controversy over the handling of the census brought
an open conflict between the coalition partners--the NPC and
the NCNC. The issue was resolved in a cabinet meeting held
on February 19, 1963 after which the Prime Minister announced
that '"in view of the loss of confidence in the figures for
the various regions, the Federal Government has decided to
nullify the results of the Census. "3 Following the announce-
ment of the Prime Minister, a new census was conducted with
more elaborate checks but with equally disappointing results

and doubtful validity.

Table 15
Nigerian Population Census 1952-3 and 1963-4

No. in 1,000's
Census Northern Eastern Western Mild West

Year Region Region Region Region Lagos Total
1952-3 16,835 7,215 6,085 - 267 31,500
1963-4 29,778 12,389 10,378 2,535 675 55,653

Source: Adapted from the census figures. See Nigeria
Department of Statistics. Population Census of

Nigeria 1952-3. Lagos Survey Department, 1953.
Ibid., 1964.

34Daily Express. Lagos: February 20, 1963.
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With the tabulated result of 55,653,821 the Nigerian
population increased by 77 per cent over an eleven year per-
iod. The NCNC, which was the Government of both the Eastern
and Mid-Western Regions, rejected both censuses of 1962-3.
Rejecting the second, the leader of the party, Dr. Micheel
Okpara stated that '"the inflations disclosed are of such as-
tronomical proportions that the figures obtained, taken as
a whole, are worse than useless.3® For fear that the new
delimitation of federal constituencies would be based on the
figures which in effect had assured an NPC return to power with
a clear majority in the case of the next election, the NCNC
Government of East Nigeria filed a suit with the Federal
Supreme Court seeking an order to restrain the Federal Gov-
ernment from accepting or acting on the 1963 census figures-
on the ground that '"the manner in which the census in ques-

tion was conducted was unconstitutional, ultra vires and il-
36

legal, and was therefore null and void."
The federal government filed a counter suit objecting

to the case being heard. The court disclaimed jurisdiction

stating that the acceptance of the census figures by the Fed-

eral Government did not infringe on the legal rights of the

35Census Controversy: One North or One Nigeria?
( Enugu: Government Printer, 194 ), p. 3.

36pajily Express, May l4, 1964,
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Gdvernment of the Eastern Region.37

It is inconceivable to an outsider who is not familiar
with the political realities of Nigeria that politics should
be injected into a census, an otherwise technical matter, so
as to cause a deep seated political controversy. Yet, that
was the situation in Nigeria. Census figures determine the
number of electoral constituencies in each region. There-
fore, the larger the constituencies of each region the more
chances the political party controlling the government of the
region has, in winning the national election. Moreover, the
NCNC and the Action Group, who were most disappointed by the
Census Rerort, had based their main hope on the figures for
altering the federal power structure. Also, federal alloca-

tion of revenue to each region and federal economic develop-

ment are influenced by the populations of each region.

37The Attorney General, E, Nigeria vs. The Attorney
General of the Federal Republic of Nigeria, F.S.C., 29/6/64.



CHAPTER VI

INHERENT DEFECTS AND CONTRADICTIONS IN THE NIGERIAN
POLITICAL SYSTEM

The Federal Constitution upon which the British based
their transfer of power to Nigeria was too brief in length
and coverage to provide an answer to all the intricacies of
a heterogenous society and it included many compromises that
were arrived at simply to win independence. Great Britain
has acquired a reputation of being expert in constitution-
making, but the reputation is highly qualified when applied
to the British role in framing the Nigerian Constitution.l
The British exhibited their political expertise in finessing
Nigerian problems instead of solving them, and keeping the
politically unintegrated people calm enough for her to effect
a dignified exit. 1In Britain's wake have followed a resurgence of
the problems which lay covered under her protective shadow.

The issues that plagued the existence of Nigeria as a
single nation were not adequately resolved before the hur-

riedly-reached comproaises were embodied in the constitutional

lThe Nigeria /Constitution / Order in Council, 1960,
No. 1652 of 1960 in Supplement to the Official Gazette Extra-
ordinary, No. 62, Vol. 47, September 30, 1960, 1960-Part B.
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document. Nigerian politicians and delegates to the various
constitutional conferences felt obligated to accept compro-
mise solutions in order to achieve independence at the earliest

possible time.?2

The general consensus was that the issues under con-
troversy3 could be resolved after independence. But, they
were not. The mechanisms for resolving them were doubtful and

found inoperative when power was finally transferred.

Inadequate Safeguards

Nigeria became independent with inadequate safeguards
to maintain a true federal system. The politicians seemed so
blinded by the promises of independence that they paid lip-
service to ensuring the conditions that make for continued
existence of a federal state.

A federal constitution which necessarily is a compro-
mise between centrifugal forces which seek territorial or
regional identity and centripetal forces which press for unity
in spite of obvious diversity lasts for as long as both the

positive political or ideological commitment to federation

2Nigerian delegates to the constitutional conference
refused to accept any alternatives which could compromise a
postponement of independence. For the British official posi-
tion, see Report by the Resumed Nigerian Constitutional Con~-
ference, 1958. Comnd. 569, H.M.S.0., 1958.

3The unresolvel issues concerned the creation of more
states, law enforcement, and the franchise.
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as an end in itself exists, and the cement that 'binds'" the two
opposing forces together is safely guarded.4 By 1960, if a poll
were taken to find out which system of division of powers the
average Nigerian wanted, a federal system based on the existing
regional system would have been preferred over the unitary

system because most Nigerians entered nationhood with a greater

identities. But the Parliamentary system which the country in-
herited from colonial administration did not provide adequate
safeguards to ensure meaningful participation by all the units
of the federal system.

In a federal system the importance of the Judiciary is
heightened by the fact that it cdecides vwhen one level of govern-
ment encroaéhes upon the responsibilities of the other. However,
the major issues that caused unrest and dissatisfaction among
Nigerians were not connected with a violation of the letter of
the Constitution but a violation of the spirit of the Constitution.

The Nigerian Judiciary as the final arbiter in a con-
stitutional matter was adequate aqd competent and constitu-

tionally protected to play this role,5 but some of the provisions

4Thomas M. Franck (ed.), Why Federaticns Fail, (New York:
New York University Press, 1968), pp. 167-199,

SUp until 1963 when the Republican Constitution took effect,
the appointment of justices of Nigerian Supreme Court were made by
the Governor -General on the Justice of each region and two other
members.  See the Constitution of the Federation of Nigeria, Section
120. Removal from Judicial positions involved a two-step judicial
process, starting with a special judicial tribunal in Nigeria and
ending with a review.
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of the comnstitution, particularly the Civil Rights provisions,6

were so circumscribed and hedged that the courts were in ef-
fect hampered in their primary role as protector of political
rights and liberties against the Federal and Regional legis-
latures. Commenting on these provisions Frederick A. O.

Schwarz says that:

Though the rights guaranteed are many, the exceptions
to the guaranties, concise and prolix, specific and
vague, could well render them symi.lic rather than real
protections and at the same time deprive them of much of
their effect as symbols. What 1s given with one breath
is taken away with the next as broad right is followed
with broad exception.’

Commenting further on the dullness of the Civil Rights pro-
visions and their inutility as an educational tool, Professor

Schwarz asserts that:

Spelling out the exceptions in copious fashion makes
the constitutional guarantees much less useful as an
educational tool with which to imbue the people with the
spirit of liberty. Laws can change attitudes, and none
more than constitutions. But to do so they should be
simply expressed. The school child who is taught that
free speech is guaranteed with no ifs, ands or buts is
bound to develop a different instinctive reaction to-
wards restrictions of free speech than the school child

€sections 17 to 32 of the Constitution of the Federa-
tion of Nigeria provides for ten fundamental human rights,
namely: freedom from inhuman treatment; freedom from slavery
and forced labour; personal liberty; freedom of private and
family life; freedom of thought, conscience and religion;
freedom of expression and opinion; freedom of peaceful as-
sembly and association; freedom of movements; freedom from
discrimination; and freedom to possess property.

’Frederick Schwarz, Nigeria: The Tribes, The Nation
or the Race -~ The Politics of Independence ( Cambridge, Mass.:
M.I.T. Press, 1965 ), p. L80O.
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who is told that free speech is guaranteed except in
several enumerated situations. Perhaps the greatest draw-
back to the way in which Nigeria's Bill of Rights is
written is that it is dull. With all its carefully elab-
orated exclusions and the prolix and complicated ex-
ceptions, it becomes just another law. Lacking majesty,
it is written for lawyers, not for the people.

In spite of the fact that the Civil Rights provisions
are spelled out in detail with many broad exceptions, their
usefulness is limited by a vague conclusion that nothing in
these provisions shall invalidate any law that is ''reasonably
Jjustified in a democratic society,”9 in the interests of de-
fence, public safety, public order, public morality or public
health. Whereas the above proviso gives the Courts a broad
right to interpret what actions are reasonable, or not, and
therefore a great opportunity of exercising considerable con-
trol over the legislature and the executive if they wish.,
the Courts in Nigeria have tended to take a conservative view
that if a legislature is democratically elected, a decision
by a majority of its members are justifiable in a democratic

10

society. Denys C. Holland cites the dim views of a lead-

ing Justice of the Supreme Court of Nigeria,.sir Lionel Brett,

8Schwarz, Ibid., p. 182.

9The Constitution of the Federation of Nigeria, Section
32.

) 10pr Chike Obi vs. iue Director of Public Prosecution,
F.S.C., 56 of 1961.

%
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"who whilst acknowledging the responsibility of the court to
review legislative acts in the light of the Constitution
stressed the role of the legislature as the guardians of a

democratic society.”ll

The need for providing a Bill of Rights to protect per-
sonal liberties in the new nations, and at the same time en-
sure that the Governments of these nations are not unduly
prevented from carrying out their essential functions has
been a subject of much controversy among British lawyers,
writers and theoreticians. It is remarkable that Britain
does not have a Bill of Rights, but finds it unavoidable in
the Constitutions of the Commonwealth countries. Sir Ivor
Jennings remarks that "in Britain we have no Bill of Rights;
we merely have liberty according to law; and we think--
truly, I believe-~that we do the better job than any country
which has a Bill of Rights or a Declaration of the Rights of
Man.”12

In concluding, it is important to point out that the
attachment of a Bill of Rights to the Nigerian Constitution
met a felt need in the country but its many exceptions give

the entrenched majority in Parliament and in the Regional

Llpenys c. Holland, "Human Rights in Nigeria," Cur-
rent Legal Problems, 1962, p. Ll45.

12g5ir 1vor Jennings, The Approach to Self-Government
(Cambridge University Press, 1956), p. 20.
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Legislatures a broad right to support any action they take as
being constitutional., If the Courts equate majority opinion
with what is reasonably justified in a democratic society,
then many of the provisions of the Bill will become value-
less and the tyranny of the majority will be the result. The
primary reason for Bills of Rights has been to protect indi-
viduals from the government and minorities from majorities--
the majorities being in better positions to enact laws to
protect their interests.

Another aspect of the difficulty of ensuring civil
liberties against their violation by the Government is the
fact that the major issues are not legal but political, and
therefore outside the purview of the Court?!s influence.

Even when political issues turn into legal issues the influ~
ence of the Courts is further hampered by the fact that the
ruling political parties utilize their influence as the
Government to suppress evidence in Court. Charges of rigging
elections, intimidation, oppression of political opponents,
falsifying census figures and discrimination in employment
for political reasons can be impartially settled by the
Courts if people are willing to work within the law and the
Constitution.

The employment of extra-legal and sometimes illegal
means to achieve political settlement stem from the fact that

\

the existing rules of procedure are inadequate, for they favor
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the majority and disadvantage the minority. This is one of
the strong criticisms of parliamentary democracy when ap-
plied in the federal state system. Since a federation ac-
cording to Professor Friedrich's definition is a union of
groups, united by one or more common objectives, but retain-
ing their distinctive group character for other purposes,]‘3
the "majority group'" in a parliamentary system or the domin-
ant region as in the case of Nigeria will not only make its
will the law of the land but will resist any change in the
status quo which will lessen its influence. Where this
situation exists as it obviously did in Nigeria; that is

the faction forming a majority in a federation correlates with
a structural unit of the federation, the spirit of the con-
stitution which assures all people both as individuals and
members of distinctive groups equal participation in shaping
public policy, is violated. This can not be remedied by any
Court, especially where the Republican Constitution ( 1963 )
further assures the supremacy of Parliament over the Judiciary
by giving the former power to appoint members of the latter
and to remove them by two-third majority vote of its members

14

meeting in separate sessions.

L3cart J. Friedrich, Trends of Federalism in Theory and
Practice ( New York: Praeger, 1968 ), p. 183.

Liynder the Constitution appointments to Federal Judge-~
ships are made by the President on the zdvice of the Prime
Minister; and subject to a minimum of five justices, Parliament
can prescribe any number of justices it wanted. See the Con-
stitution of the Federal Republic of Nigeria, Sections 111-113.
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Structural Imbalance

Both the federal system and the governmental system in
Nigeria are structurally unbalanced. The federal system was
made up of three regions in 1960 /four in 1964_7'and a federal
territory; but one region was larger both in size and popula-
tion chan all the rest put together. 1In the governmental sys-
tem, the Council of Ministers with the Prime Minister in vir-
tual command dominated the legislature and had great influ-
ence /after 1963 7 in the employment and removal of members of
the Judiciary.

A parliamentary system by its very nature is based on
majority rule; and although federal power is shared between
the Senate and House of Representatives, the composition of
the latter is decisive in shaping the socio-economic and po-
litical influence in the country, Membership in the Senate is
based on equal representation of the regions.15 Senators were
appointed on a five-year term /during the life of Parliament /
by the President on the advice of the Government of each con-
stituent unit of the federation. Not being elected by the
people, both the parties in power in each region and the people

they nominated regarded the prerogative of nominating Senators

LiThe North, the East, the West /and the Mid-West after
1964_7'were each represented by 12 Senators; Lagos had 4 Sena-
tors and 4 Senators were appointed at large by the President
on the advice of the Prime Minister.
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as political patronage. Primarily as a result of this pecu-
liarity, the framers of the Constitution limited the powers
of the Senate to reviewing bills and delaying for six months
those bills on which they do not reach agreement with the
house and denying Senators the privilege of initiating revenue
bills. In effect the Senate lacked constitutional powers to
play a leading role in stabilizing Nigerian politics. 1In
spite of the limited but nevertheless important role of the
Senate to delay hasty and improper legislation passed by the
House, the former tended to agree most often with the latter
because the NCNC-NPC coalition ( 1959-1964 ) was an induce-
ment for their delegates to the Senate to agree on funda-
mentals and consequently compromise on incidentals.

A very noticable disagreement between the House major-
ity and the Senate majority was over a Government Bill in
1961 to allow a Constitutional Amendment to the North Reg-
ional House which would permit the Grand Kadil® to sit on the
Northern High Court. The Bill was tabled for discussion but
later withdrawn temporarily until the NCNC, and the NPC reached

an unofficial agreement for the former to instruct its Senators

16The Grand Kadi is an expert in Koranic Law who presides
over the Sharia Court of Appeal. It was intended that he should
be eligible to sit on the High Court of Northern Nigeria to give
his advice in the case of appeals involving Muslims. The Con-
stitution however had failed to exempt him from the normal quali-
fications required of high court Judges, namely either being a
Judge of a Court having unlimited civil and criminal jurisdic-~
tion or having been qualified for ten years as an Advocate.
See John Mackintosh. ngerlan Government and POllthS' London :

Allen and Urw1n, 1966), £. n., p. 56,
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to approve the bill while the latter agreed to support legis-
lation both in the Federal Parliament and in the North Reg-
ional Legislature for the creation of a Mid-western state.
Both bills passed.

The politics of compromise between the NPC and the
NGNC worked to offset the debilitating influence of the feder-
al structural imbalance. The grand coalition was maintained
chiefly because it afforded both parties an opportunity to
consolidate their base at the expense of the Action Group
Opposition which did not have a stake or control over the
federal government. By the end of 1962 the NPC was in con-
trol of over fifty per cent of the House membership and with
such an absolute majority it could pass legislation / other
than a constitutional revision / without the support of any
other party. However a bill that gave an unfair advantage
to the North Zféxcept a revenue bill_?’and therefore unfavor-
able to the rest of the country would not pass'the Senate
/at least for six months_/ without the approval of the NCNC
or any other party in power in the south. This was a major
reason why the NPC needed the coalition of a southern-based
political party.

The lack of proportion exhibited in delimitation of
regional units that made up the Nigerian Federation could be
examined from the viewpoint of what could be called '"Mill’s
Law of Instability" in federal systems of government: "That

there should not be any one state so much more powerful than
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the rest as to be capable of vying in strength with many of
them combined, If there be such a one, it will insist on be-
ing master of the joint deliberations: if there be two, they
will be irresistible when they agree, and when they differ
everything will be decided by a struggie for ascendancy between
the rivals."'” 1In the first place, the structure of the Ni-
gerian federal system did not meet with Mill's specification
for a successful federation. Secondly, until the 1963-1964
census showed conclusively that the North was numerically
greater than all the other regions put together, the case did
not arise of one region insisting or being the master of joint
deliberations. Instead, the struggle between the North and
the South for electoral strength, as exhibited in the census
controversy, could be compared to a struggle for ascendancy
between two rivals as Mill predicted. The formation of an
NPC-NCNC coalition government at the federal level was 'irre-
sistible." The Action Greoup Opposition which was the first
target of the coalition was not only destroyed as a leading
political power but the Government of the Western Region which
it controlled was dissolved under federal emergency powers
and ruled by a federal administrator; and later a section of

the region was carved out to create the Mid-Western State.

1750hn Stuart Mill, Considerations on Representative
Government, (London: Savill and Edwards, 1861), p. 300,
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1t should also be noted that when the NCNC realized that de-
velopments taking place under the coalition government were
more advantageous to the NPC, the former began to express
differences of view which tipped the balance of what might still
be compared to Mill's "struggle for ascendancy'" which brought
the whole federal system to a discredit and contempt, and fi-
nally to its replacement by the military.

John Stuart Mill had also suggested that no consti-
tuent part of a federation should be strong enough to rely on
its own unaided strength for defence. This condition of a
federal system remained obscure in Nigeria until the Eastern
Region seceded to form the short-lived state of Biafra. All
secessions are based on the assumption by the seceding state
that it can successfully defend itself and have an autono-
mous existence. This condition for secession made sense in
Nigeria where all the four regions of the country were semi-
autonomous and each considered itself large enough to be a
separate independent nation. Leaders of the Northern Region
had on several occasions threatened secession but were not
able to take any action, partly because the North would be
without a seaport if it was cut off from the South and partly
because the North realized later how much it stood to gain
from being part of the federation. Leaders of the Western
Region had insisted that Lagos be made part of Western Niger-

ia and that a secession clause be inserted in the federal
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Constitution, but they were not allowed to have their way.

The Eastern Region finally decided to be a test case because
the Region had the highest population density in the country18
and yet her inhabitants were discouraged from emigrating to
other Regions because of tribal and regional discrimination--
the two massacres of Easterners living in the North being the
most recent expression of this. Also, the recent discovery
of oil in the East gave the Easterners the encouragement that
they could endure a protracted war with the rest of the fed-
eration.

Iin conclusion, we must admit that the success of a
federal system largely depends upon the determination of the
leaders of the constituent units to preserve the union.
Secondly, the federal units must be so structured that no one
unit dominates others. Like J. S. Mill, a contemporary au-
thority on federalism, Professor K. C. Wheare, observing that
the capacity to work a federal system is greatly influenced
by their size, suggests that: "It must be the task of those
who frame and work a federal government to see that no unit

shall be too large, and, equally important, none too small, "

18See Table V.

1%. c. Wheare, Federal Government ( New York: Oxford
University Press, 1964 ), pp. 50-L.
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The Transfer of Power

One method of testing the degree to which a system has
been accepted is to watch the power turnover. According to
Professors M. Weiner and J. La Palombara, if the transfer of
power is done without difficulty, the system can be said to
be légitimized.20 Gabriel Almond and G. Bingham Powell: have
also indicated that a high level of political trust and inter-
personal relationship are important for the sharing and trans-

fer of political power:

An ultimate test of a responsive and democratic sys-
tem is its ability to transfer the power of government
from one set of leaders to another. This may occur
either between parties or within a single party. But
if the level of personal trust is low, if the politi-
cal process is viewed as a life-and-death conflict,
and if little political courtesy mitigates the raw con- -
flict, it will be difficult for the incumbent elites to
relinquish their roles in the political process and step
aside for a new group of political actors. The stakes
will seem too high; the opposition will seem too dan-~
gerous.

Professors Almond and Verba in The Civic Culture had

noted that the United States and Great Britain achieved a

high standard of stable, effective and responsible government

2030seph La Palombara and Myron Weiner ( eds, ), Po~
litical Parties and Political Development ( Princeton, New
Jersey: Princeton University Press, 1966 ), p. 412,

2lgabriel A. Almond and G. Bingham Powell, Comparative
Politics: A Developmental Approach ( Boston: Little, Brown
and Company, 1966 ), p. 56.
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because their people trust each other, work well together and
keep partisan political attitudes within bounds. The secret
of their success did not lie in their institutions per_se,
but in the interpersonal reclations of their people, and the
feelings of mutual respect which politicians had for one
another.

West Germany, Italy and Mexico ( in that order )‘were
found less stable because their peoples were less trustful of
themselves and the effectiveness of their political system.
The lesson is that the more people learn to trust and accept
one another, the more they will learn to accept their politi-
cal system and that the degree of interpersonal trust reflects
the degree of probable stability of the political system.

In Nigeria after Independence, the transfer of power--
whether from one party to another or from one individual to
another within the same party was bound to be a source of
conflict, because the element of trust both between parties
and among competing politicians was lacking.

In the first place, the mood of the leaders tendad
"towards the preservation of the authority handed over to
them by the Imperial British," and they feared ''that power
might slip off their hands only to fall into the hands of

their opponents."22 While President of Nigeria, Dr. Azikiwe

2ZSpeech by Mr. 0. C. Ememe, M.P., cited by Nnamdi
Azikiwe, "Essential For Nigeria Survival,' p. 450,
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regretted the tendency for Nigerian political parties to per-
petuate themselves in office by every means. He cited the
case of the Nigerian National Democratic Party ( N.N.D.P. ),
the political party in control of Western Nigeria, which had
94 members in .Jts House of Assembly in 1965: "It is sig-
nificant that of this number / 94 / 54 are members of the
N.N.D.P., of Qﬁdm 49 are Ministers and Parliamentary Secre-
taries, and four are the Speaker, Deputy Speaker, Chief Whip
and Party Whip, respectively.”23 The only member of the party,
according to the President, who was not given an office re-
signed so that every member on the Government Bench held an
office. Since the holding of government office meant in-
creased income and status, politics became a very attractive
profession, and once a Government is formed, the party in
power retains its power through political patronage.

Nigerian politics was remarkable for the fact that po-
litical parties could be identified as representatives of a
particular region or ethnic group. 1In such a case, political
issues decided between opposing parties by a parliamentary
vote leaves a section of the country or the region unsatis-
fied.

The usual procedure of parliamentary voting makes it

inevitable that in most cases the minority social groups or

231bid.
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tribes will remain in unsatisfied opposition to important de-
cisions affecting the whole society. This implication of par-
liamentary vote makes the transition of power a life-and-death
struggle.

Any alternative to the parliamentary system ( which
is evidently not in accord with African political ideas ) may
suit Nigeria better. A broad-based "National Government!
with which Nigeria experimented in 1957-9 and 1965—6,21+ al-
though a weak form of democratic government, was capable of
maintaining political stability and slow socio-economic
growth while search for a proper balance of power went on
and legitimacy of the federal system was nurtured. In such
a government each political party shares in the distribution
of political offices or functions according to its propor-
tional representation in parliament and no party regards it-
self as the official opposition to an elected government.

The effect of the above arrangement on policy de-
cisions are very significant. Psychologically each national
unit, tribal or ethnic group, feels represented and a part of

the national goverunment, whereas a strictly parliamentary

2“Only the Action Group was left out of the 1965-66
all-party '"National Government''. Nominees of all the other
parties became Ministers at the discretion of the Prime
Minister, Sir Abubakar.
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system marks out some groups as permanent opposition and
losers in view of the fact that pre-independence arrange-
ments had conceded political leadership to Northern Nigeria
and followership to the rest of the &ountry. From the amal-
gamation till independence, Northern Nigeria had insisted on
a high degree of regional autonomy and a distribution of
Federal power on a population basis. When self-government
was finally granted, each Region acquired a semi-autonomous
status within the Federation. Since the independence con-
stitution ensured federal representation based on population,
the North certainly became the most powerful unit in the

country.

Collective Responsibility

As early as 1963 relations between the NCNC and the
NPC had deteriorated to the extent that an All-Party Consti-
tutional Conference meeting in Lagos for two days ( July 25th
and 26th ) agreed to abandon the collective responsibility
of Ministers - an essential characteristic of the Cabinet
System of government, and substituted an independent Mini-
sterial responsibility which opened the possibility for cab-
inet ministers to disagree with cabinet decisions and even
criticize the cabinet and still be in office unless they lost

the confidence of Parliament on a non-confidence vote on the

25

floor of the House of Representatives. Ironically, the

13 2§Proposals for the Constitution of the Federal Repub-

ééﬁ of Nl%e?l%:t Sesiéogal Paper 69, No. 3 of 1963. ( Lagos:
ernmen rinter 63 ). See also, Parliament

August 7-9, 1963 ( Lagos: 1963 ). entary Debates,
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NCNC co-sponsored the innovation so that the party could con-
tinue to be part of the federal coalition as well as criti-
cize its policies when they conflicted with those of the NCNC.
The importance of emphasizing this discrepancy from the clas-
sical parliamentary system is that the divergence made it
easy to perpetuate the NPC Oligarchy. With this system of
operation and the inducements of patronage attached to it,

no government once it takes office can ever be turned out as
a result of corruption or inefficiency of some members of the
cabinet. This becomes more meaningful when it 1s realized
that the NPC with an entrenched position could trade one
political party or minister with another and yet not be
turned out of office whether as a result of parliamentary
vote or on election ballot.

in spite of open disagreements over policy to be sub-
mitted to Parliament, the NCNC-NPC coalition was not voted
out of office, possibly because members of parliament knew
that that meant a dissolution of the House and fresh elec-
tions; and because by 1962 about twenty-four independents
and other party members in parliament had crossed over to the
NPC to give the party a working majority of twelve.

In conclusion, it is important to point out that evi-
dences of corrupt politics and inordinate ambitions for power
were so much a cause of the collapse of the Nigerian Federal
System in 1966, as were the institutional patterns and

colonial policies against which the politicians operated.
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It is remarkable that while in economic development--the twin
concept of political development--causes and effects can be
measured by such single and relatively simple factors as per
capita income or the amount of goods and services. While
these factors are themselves visible and measurable and re-
ducible to a common denominator--money, there is no yard-
stick for measuring political development. The political
system, according to J. Roland Pennock, 'exists to produce
such items as security, justice, and liberty which are in-
visible, largely unmeasurable, and not reducible to any com-

. n
mon denom1nator.26

Since no one can measure the degree of
influence which the Nigerian political system, together with
colonial policies, had on the political behavior of Nigerians,
this study has relied heavily on relevant contemporary theo-
ries to indicate that there were enough inherent defects and
contradictions in the Nigerian political system to predict

an eventual crisis.

263, Roland Pennock ( ed. ), Self Government in Mod-

ernizing Nations (Englewood Cliff: Prentice-Hall, Inc., 1964),

Ps 2.



CHAPTER VII

THE CRISIS:

THE COLLAPSE OF THE FIRST NIGERIAN REPUBLIC

The change from a civilian government to a military
government in Nigeria is the most cataclysmic change that
ever took place in Nigeria, hence we shall refer to it in
this study as "the crisis'. The country had experienced a
series of systemic conflicts, political rifts and compromises
before the military took over the control of the Government.

Between Independence, October 1, 1960, and the crisis that

Table 16

Gross National Product and Per Capita Income

1958 -66
Year GNP ( in millions ) Per Capita Income
1958 $ 2,770 $ 55.00
1963 4,163 . 75.00
1966 4,603 77.00

Source: Statistical Abstract of the United States.
( Washington, D.C.: U.S. Department of Com-
merce, 1969 ), p. 832.
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ended the civilian rule on January 15, 1966, the country had
had a moderately rapid economic growth.l During the same
period population was growing at a much faster rate than the

economy could absorb.2

Political Participation

Mass communication and education, which were speeded
up as a result of independence, helped produce with a short
period of time a population more aware of political and econ-
omic issues than were the people of the colonial period. The
result was a sudden emergence from a parochial to a partici-

3 The fact that manpower resources then avail-

L

pant culture.
able had outstripped available jobs, aggravated the thorny .
problem of rising expectations. There was dispair as people
began to discover the disparity between the workers and the
senior office-holders in incomes and spending habits.

The hope of independence ushering in a new era began to be

doubted. All these, coupled with the anxiety for change led

ISee Table 16,
23ce Tablel5 .

3Almond and Verba distinguished three types of politi-
cal cultures: ‘''Parochial," "Subject' and "Participant'. a.
Parochial: distant from and unaware of political phenomenon;
b. "Subject'": an orientation towards output, the roles and
services which affect people's lives; c. 'Participant'": an .
active orientation towards politics and the possibilities of
influencing government. See G. Almond and S. Verba, The Civic
Culture, reviewed by Robert E. Lane,Am.Jour.of Soc.,70 (Sep 64),p.245.

. ”There_were many vacant posts at both the Federal and
Regional Public Services, but the mass of the people who needed
jobs did not have the specialized skills needed to fill wvacancies.
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to frustration and political activism.>

Political activism may be viewed in different ways, de-
‘pending upon whether one is concerned with cleavage or consen-
sus. In a country with a high degree of cleavage rather than
consensus, political activism may tear the political system
apart. Therefore a very high level of participation is not
always good for democracy. W. H. Morris Jones takes a strong
position that political apathy may reflect the health of a
democracy rather than a lack of it.6

Almond and Verba's study indicates that while moderni-
zation tends to stimulate a climate for political participation,
a high degree of active participation would not necessarily
indicate a high degree of political development.7 Mexico 1l-
lustrated the case where a high degree of political partici-.
pation did not correlate with a high degree of political de-
velopment. For Mexico, participation was said to be based
upon a vague understanding of the revolutionary tradition ra-

ther than upon a firm knowledge of national political issues

Spart of the tendency to blame politicians for most of
the ills of the post-independence period comes from the fact
that the politicians '"oversold" independence to obtain mass
support against the colonial power, When the people failed to
realize many of the things they expected from independence,
they were disappointed, not necessarily because their condi-
tions were worse than before.

6y. H. Morris Jones, "In Defence of Political Apathy,"
Political Studies ( 1954 ), pp. 25-37. Professor Jones vyiews

is a direct opposite of the traditional belief that a high level
of political participation is essential to democracy.

7

Almond and Verba, The Civic Culture, p. 177.
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or upon a high satisfaction of the working of their politi-
cal system.8

In Nigeria, the high degree of activism and radical-
ism that accompanied post-independence political participa-
tion indicated a high degree of dissatisfaction with the sys-
tem. This situation, in spite of the fact that Nigeria had
acquired her independent nationhood and was ruled by her own

people, undermined the legitimacy of the political system.

Conditions For A Crisis

Many political theories related to the breakdown of
a political system can be illustrated with the Nigerian ex-

perience. According to Karl Deutsch's?

criteria, social mo-
bilization, participation and communication in Nigeria were-
more supportive of regionalistic and particularistic politi-
cal groupings than they were of the federation. David
Easton?stO "Imput Overload" leading to '"Output Failure" sup-
ports the thesis that where needs and demands become conflic-~

ting, contradictory and exclusive, as they were in Nigeria

in 1966, no Government would be able to satisfy the people.

81bid., p. 4ll.

9Karl W. Deutsh, ''Social Mobilization and Political De-
velopment,'" American Political Science Review ( September,
1961 ), pp.l68-175.

10pavid Easton, A Systems Analysis of Political Life
( New York: Wiley and Sons, Inc., L9565 ).
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The result would be a crisis in legitimacy.

La Palombara and Weiner suggest that a lack of popular
support was not unusual with a newly independent nation:

The first party government in a nation, typically

replacing an aristocratic oligarchy, royal authority,

a colonial bureaucracy, or a military rule must find

some basis for legitimizing its new authority in order

to win popular support not only for the new govern-

ment but also for the new system of government.ll
In spite of the strong NPC-NCNC coalition Government at the
Federal level,the Nigerian party system did not succeed in win-
ning the people!s allegiance to the new political system.
While the British colonial administration justified its au-
thority on the basis of efficiency and order, the Nigerian
post-independence regime could not Jjustify its authority
either on the basis of efficiency and order or on the support
of the masses.

During 1964 and 1965 a series of signals was trans-
mitted to the Nigerian political authorities about the mal-
functioning of the system. These included increases in po-
litical violence, general lawlessness, and racial and ethnic
propaganda; a number of allegedly rigged elections and the

inability of the authorities to control the situation. The

Federal Government apparently ignored these danger signals.

1lj0seph La Palombara and Myron Weiner, Political Par-
ties and Political Development ( Princeton: Princeton Univer-
sity Press, LYoo ), p. 407.
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The use of the military to support the regular Police Force
was delayed until it was too late and the restlessness in the
civilian society spread to the Army itself.

It was strongly believed in Nigeria that the Federal
Government refused to use force to restore law and order in
Western Nigeria after the West Regional election or institute
a public inquiry into the conduct of the elections, because
the NPC was an ally of the NNDP which was in power in Western
Nigeria. The failure of the Federal Government to intervene
to énsure a democratic government led to a period of unpre-
cedented disrespect for law and order in the West, tension
all over the country and "political decay,! to use Samuel
Huntington's phrase.12 While Huntington would refer to Ni-
geria's period of internal problems preceding the military
coup as a period of political decay, David Easton's reference
to such situation would be a period of '"'stress!'--one of his
major criteria for judging political development. The ability
of a political system.to overcome a major stress without a
major crisis or capitulation is a mark of political develop-

ment .13

12gamuel Huntington, "Political Development and Politi-
cal Decay,'" World Politics, Vol. XVII, No. 3 ( April 1965 ),
pp. 386-L430.

According to Professor Huntington's fine distinction
between purely econcmic growth or physical modernization and
economic growth, Nigeria had ample evidence of the former but
lacked the latter.

13pavid Easton, A Systeme Analysis of Political Life,

p. 224,
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Chalmers Johnson agrees with David Easton that when a
political system is in a period of stress, especially when
the base of authority had been discredited, as it was in Ni-
geria in the period under consideration, revolutions do not
come automatically. '"Since it /the political system / is
composed of reflective human beings, it is capable of evalua-
ting what is happening and of taking evasive actions."l4
According to Johnson, '"Actors will resort to violence only
when other means have been blocked.'ld The events that
trigger revolution in such a disequilitrated society, which
he called "accelerators,' 'are not sets of conditions but
single events--events that rupture a system's pseudo-integra-

16 While Huntington does not con-

tion based on deterrence."
tradict either Easton or Johnson, he makes a strong point
that a political system must either keep growing or decay,
and from all indications the Nigerian political system in
1965-66 showed signs not of growth but of decay.

In Nigeria there were a few 'accelerators'" that could

have erupted into a revolutionary violence but they all failed

L41bid., p. 225.

15Chalmers Johnson, Revolutionary Change ( Boston:
Little, Brown and Company, 1966 ), p. 90.

161bid., p. 99.
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because none had the support of the military leadership. Any
real civilian revolution that threatened the survival of thec
state would have been quickly put down by the Government
through the use of the military, which, although small in
number compared to the size and population of Nigeria, was
well-equipped and adequate for a country where a negligible
percentage of the people either possess firearms or can make
them in a commercial quantity. In a preindustrial society,
revolution does not succeed unless it has the backing of the
military or at least its moral support. Since the military
monopolizes the use of force and violence in such a state, a
revolution must of necessity cooperate with the military or
be crushed by it. There were approximately 9,000 soldiers in

the Nigerian military in 1966 compared with 200,000 in 1971.

Military Intervention

A study of the military intervention in Nigerian poli-
tics cannot be undertaken without a clear concept of the Ni-
gerian political situation in 1966, when 'the tensions of
the body politic reflected themselves in the military to such
an extent that the army turned upon itself in wholesale

slaughter."l7

L/Martin J. Dent, '"'"The Military and Politics: A Study
of the Ralations Between the Army and the Political Process
in Niger.a,'" in Kenneth Kirkwood ( ed. ), African Affairs,
No. 3 ( Tondon: Oxford University Press, 1969 ), p. L1L3.
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Traditionally the military is the most comnservative and
nationalistic of all political establishments. Its hierarchi-
cal structure and rigorous discipline inculcate the spirit of
unity, obedience to law and order and allegiance to the pre-
servation of national interests as opposed to sectional in-
terests.

Unlike the civilian sector of society, the military is
not democratic and does not brook any opposition. 1Its cor-
porate sense is so strong that it is saved from sectional
loyalties from which politicians get their basic support. Al-
though the corporate sense of the military is a stabilizing
factor in the state, the chances for a military coup dftat
are greatest where tensions in society become so clear-cut
and sectional as to be reflected in the military. W. F.
Gutteridge asserts that ''the point at which the Army ceases
to be the willing instrument of the Government of a newly in-
dependent state and takes over its powers may come when it
feels threatened as an institution or when it is required to
carry out policies which are unacceptable on behalf of poli-
ticians whose personal or public conduct is distasteful."l8
Gutteridge’s many case studies on the role of the military in

the politics of the new nations of Africa indicate that the

18y. F. Gutteridge, The Military in African Politics
(London: Methuen, 1966), pp. 15L-152.
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lack of proper distribution of power within these societies
including the proper status of the military within the power
structure account for the ease with which the civilian govern-
ments are replaced. Where power is not well distributed or
widely dispersed, in which case the government has a low level
of legitimacy, its overthrow by the military can be done with-
out much blood-shed if the Army itself is not divided by the
same conditions that kept the civilian society divided.

Politicians in the new nations of Africa are constantly
besieged by conflicts which they fight out by legitimate per-
suasion through political action, elections, speeches, mani-
festoes and all kinds of political maneuvers within the con-
stitutional set-up; but once conflict occurs within the mili-
tary or between the military and the civilian establishment,’
violence results.

The violence that caused the fall of the First Repub-~
lic of Nigeria in January, 1966, is not unrelated to the reg-
ional conflicts that had corroded the legitimacy of the fed-
eral government and made its fall inevitable. The Nigerian
Army, brought up in the traditional British attitude of aloof-
ness from the political process and loyalty to civilian au-
thority, was forced to act unprofessionally as a last resort
to restore what the coup leaders thought was a democratic

society.



200

The facts that the plotters of the coup were predomin-
antly young officers of Eastern origin, and that most of their
victims were Northerners--including the Regional Premier of
Northern Nigeria, Sir Ahmadu Bello and the Federal Prime Min-
ister, Sir Abubakar Tafawa Balewa, also a Northern leader,
and a few military officers of Northern origin--have many
implications for the coup's major cause being a regional
power struggle, and a redressing of Regional balance of power
which bogged down at the.political level. It is important
.Yfo_recall that the coup as initially planned called for the
elimination of all the major political leaders, but when the
plan was executed, some leaders, mostly ILbo NCNC leaders,
were merely taken under protective custody but not harmed.

When the coup failed in its major objective to seize-
the Government, the surviving members of the cabinet turned
over power to the faction of the Army loyal to the Civilian
Government. Since the Major General of the Armed Forces, J.
T. U. Aguiyi-Ironsi, was an JIbo, the military oligarchy that
he formed was Ibo-dominated and therefore unacceptable to
the vast majority in the North who felt threatened by the
new shift in power. As a temporary measure, each Region was
assigned a military Governor native to the Region.

The composition of the First Military Government was
a direct reflection of British colonial policies in Nigeria

which created a fertile climate for a military coup.
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The hierarchical strata portrayed the anomaly in the Reg-
ional imbalance in ed?cation and professional training. Of
the four layers in the military strata, Southerners especially
Eastern Southerners most of whom are Ibos out-numbered North-
erners seven to one in the rank of major or above.l? This
is due to the fact that the composition of the Officer Corps
was the result of open competition and entry by academic
qualifications introduced by the British in the mid-fifties
and continuing until 1961, the year after independence. Ac-
cording to Martin Dent, only six out of forty-four officers
listed in the 1960 British Army list were Northerners and

as many as twenty-three were Easterners and the rest VWest-
erners and Mid-westerners. '"Of the thirty lieutenants and
second lieutenants, eighteen came from the East. Of the
forty~four officers twenty-four were of Ibo origin.”zo It
is not clear why *there were more Ibos in the higher echelon
of the Nigerian military than there were members of other
ethnic groups percentage-wise. Most probably the educated
Ibos who joined the military were quite aware of the stra-
tegic importance of the military in the future balance of
power in Nigeria. Also, the limited number of opportunities

for civilian jobs may have forced the surplus educated Ibos

191bid., p. 118.
201hiq, "
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to take to the military. Being culturally achievement orien-
ted, it was inevitable that a policy of recruitment to offi-
cer training based on merit would attract Tbos out of pro-
portion to their numerical ratio in the country. Moreover
the Yorubas who would have competed with the I bos have tra-
ditionally tended to favor business, commerce and other pro-
fessions more than military life. Another important factor
affecting the recruitment to the Officer Corps concerns the
comparatively low prestige that Africans, especially Niger-~
ians, attached to a military career, at least until quite
recently.2l Since Northern Nigeria was the most education-
ally backward, it was no surprise that this situation was
reflected in the military hierarchy. Also, there were more
positions available for educated Northerners in the higher
echelons of the civil bureaucracy, than there were for South-
erners.

At the bottom of the military hierarchy Northerners,
mostly from the traditionally non-Moslem areas predominated.
Psychologically people from minority areas or minority groups
in a heteregenous society have a higher record of enlistment
in the military compared with the dominant group or the more

.. 2
privileged areas. 2 The greater percentage of Northerners

21James S. Coleman and Belmont Bruce, Jr. The Military
in the Sub Saharan Africa in J.J. Johnson. The role of the
military in underdeveloped countries.( Princeton, 1962 ), p. 400.

2211 the U.Ss. Congress the bill to create an all volun-
teer Army was defeated because many Congressmen argued that
such an Army would be predominantly black-~the most signifi-
cant minority group in the country.
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among the riflemen is also accounted for by the fact that a
quota system was used in reguléting recruitment at the lowest
level; its justification being to balance military powers
with the political realities in the country. James S. Cole-
man and Belmont Price suggest that since Northerners were
traditionally more politically quiescent and less national-
istic, it was very likely that the British colonial admini-
stration preferred them to predominate the lowest ranks of
the military since the North would be the region least likely
to be involved in internal uprisings and disturbances, which
the military would be called upon to suppress.23

The second layer of the Nigerian military, compris-
ing the line of General Duty and Non-Commissioned Officers,
was more diversified and more difficult to classify, for the
fact that the army does not publish tribal statistics and
where data are available, they are unreliable. However, the
Supreme Military Commander, Major General Gowan admitted
that ''most people from the South go in for the technical side
and most people from the North go into the General Duty side,n2b

It is easy to understand why Northerners would prefer to move

233james Coleman and Belmont Bruce, The Military in
Sub-Sahara Africa, p. 371.

24601, Gowan, Aburi Reporte Nigeria : 1967 ( meeting
of Thursday, January 5).
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in the line of General Duty which would require less spec-
ialized training or lower educational background, while
Southerners would prefer the technical line which calls for
a higher educational background to begin with.

Although promotion to the status of Non-Commissioned
Officer was theoretically based on merit, the policy of bal-
ancing military sectors of society influenced the promotion
of more Northerners than Southerners. Martin Dent records
that as high as 75 per cent of Non-Commissioned Officers in
1967 were Northerners.zs

The third layer comprised junior officers. Since the
hierarchical ladder was pyramidically structured, this rank
had fewer members than the first two. 1Its membership was
controlled by a quota of 50 per cent Northern and 50 per cent
Southern as of 1961, the year after independence.

The importance of analyzing the composition of the
Nigerian military before the coup is primarily to indicate
the existence of inadequate integration in the Nigerian

ilitary which is a direct result of unbalanced regional de-
velopment and inadequate integration of the civilian society
which itself is a result of faulty colonial policies. An

army so disintegrated in rank is an effective breeding ground

25Martin Dent, Ibid., p. 117. -
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for a coup d'etat;because discrimination between ranks and/or
status differentials is greater in the military than in the
civilian establishment, and where different strata are dom-

inated by different culiural groups or regions, the encour-

état without

agement of, and the chances for planning a coup d
detection are greatest. However, the Nigerian coup, plotted
at the junior officer level had a sprinkling of supporters
from the West and the North. It was not a wholly one-region
plot. The rank and file were reluctant to follow the orders
of the junior officers primarily because most of the latter
were Southerners whereas most of the former were Northerners

and the motive for the coup was suspect to all Northerners,

to say the least.

The Two Coups

While the first coup had some support from all regions
in the Federation /although the original motive was betrayed
by the selective killing of Northern leaders_/ the second
coup or counter-coup was wholly regionally planned and exe-
cuted. The preponderance of Northerners in the rank and
file outweighed the qualitative superiority of Eastermners
who when the chips were down, found themselves as leaders
without followers, and therefore ineffective.

The First Military Government, headed by General Ironsi,

on seizing power immediately decreed that the federal
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constitution had been suspended, all political parties abol-
ished and all political appointments cancelled.2®6 Then the
regime moved on to centralize the Civil Service. This adopt-
ion of a national rather than regional merit system threat-
ened job security for Northern bureaucrats. This security
was further threatened by the outpouring of Southern Univer-~
sity graduates which the economy could not absorb. In addi-
tion, an Easterner was in power. By abolishing the fed-

eral system the new regime had touched on the very issue that
paralyzed the civilian govevnment and reactions were fast

and disruptive. As pointed out earlier, most political jobs
were held by Northerners by the mere fact that numerically
the North accounted for more than half of Nigeria, and politi-
cally the Nerthern Peoples! Party had controlled Northern Ni-
geria and the Federal Government since the inception of the
parliamentary system in 1957. Therefore, Northerners were
the most affected by the new military decrees. Politicians
relieved of their means of livelihood probably incited

mob riots aimed at Tbos in the North thereby causing the death
of hundreds of them. There was no attempt at disrupting the
military government because that would bring immediate and

disproportionate retaliation. The General refused advice to

26Nigeria: Federal Ministry of Information, Press Re-
lease No. F 348 ( Lagos: May 24, 1966 ); See also, Federal
Nigeria, Washington, D.C.: Embassy of Nigeria, Vol. IX, No.
1-4, 1966.
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to use the military against rioters in the North fearing that
he would alienate his few Northern supporters, and make mat-
ters worse. By his failure to act, he had psychologically
betrayed the weakness of his regime in enforcing acceptance
of their military rule and thereby boosted the morale of his
opponents into a situation that would make the planning of

a counter-coup more likely.

In his attempt to give his regime the semblance of
legitimacy, General Ironsi was not only ambivalent but un-
clear in the policies that he followed and imprecise in the
actions that he took. In the tradition of Machievellism, he
would have succeeded more with a strict and brutal enforce-
ment of the decisions of his military oligarchy than by try-
ing to rally regional support or to embark on procedures to
legitimize his government, which actions were futile., Ac-
cording to Edward Luttwak a successful coup, in order to en-
sure a long term political survival, must first establish ef-
fective control over the bureaucracy and the armed forces be-
fore embarking on any large-scale management of the problem
of economic development.27

The counter-coup took place while the General was away

from Lagos--his base of power--and touring the country to

27 gdward Lattwak, Coup D'Etat (New York: Alfred Knopf,
1969 ), pp. 183.

i
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plead for national unity.

The First Military Government suffered from the fact
that the federal government did not have a strong 'political
center'". According to S. E. Finer, if a target state for a
coup has many important regional centers,"the stroke of state
will strike the wiﬁd" and therefore foil the coup or make its

success the beginning of more conflicts or countercoups.28

Recurring Problems

It is significént to point out that a recurring prob-
lem of every admiﬁié%fation in Nigeria had been the number
of subunits in the federation. The civilian government was
not able to resolve the issue politically and the report of
the impartial minority commission that inauired into the best
ways of alleviating.fears resulting from the inadequate struc-
ture of the federal system failed to find any solution. The
colonial government, by its short-term policy of pacifying
the country by leaving the administrative system of the
monolithic North untouched, had created a long-term problem
of how best to integrate the economically backward North and
the progressive South, without giving one section an advan-

tage over the other.

. _288. E. Finer, Forward to Edward Luttwak, Coup D’Etét,
]). xlll.
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The First Military Government abolished the federal
system but timidly kept the substance of the four regions
pending the repert of an investigating commission.2? The
Second Military Government, building on the assumption that
the four-unit federation had been given a mortal blow and yet
aware of the fact that the spirit of federalism was not dead,
recreated a federal system consisting of twelve units. The
Eastern Region seceded in May, 1967 firstly because the
grounds for secession had already been established and secon-
dly because the unilateral decree was obviously aimed at cur-
tailing the influence of Tbos whose intelligentsia were op-
posed to the Second Military Government. It seems obvious
that whatever regime takes over the administration of Nigeria
will have to faca the problem cof representation of ethnic or
cultural groups in its administrationm.

The probrem of the number and size of federal units is
not peculiar to Nigeria., It is a characteristic problem of
every federaticn and does not have a quick formula for solu-
tion. However, there is ample evidence to support the asser-
tion that the riore the number of units, the more stable the
federation, but the closer it leads towards a unitary system.

Admittedly, a uanitary system is a lot easier to operate than

295 two-man commission was appointed to study the in-
tegration of Regional Civil Services into a centralized system.
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a federal system, but there is no conclusive proof that a
unitary system is more workable for a multinational state
like Nigeria than a federal system.30

With six years of military rule and at least four
more years to go, Nigeria will not be the same again. After
ten years of military ban of political participation, a new
era will dawn when politics will no‘longer be as lucrative
as it used to be because a new crop of politicians tempered
by the experience of the civil war will emerge.3l Also, if
the new federal structure survives for five years after which
new elections are held to provide civilian legislatures, there
is a high probability that all former attachments to the old.
Regional system will be dissolved and the North-South hos-
tility due to their development problems will pass into his-
tory. The memory of the Civil War will linger on for long
but it will dissipate faster if rehabilitation of war victims

and war-torn areas is accelerated.

30The Military Government has set 1976 as the date for
the next election to the National and Local Legislative
Houses.

31of the 41 independent African countries only three-
Nigeria, Cameroun, and the Congo are truly federal. Judging
from the wave of violence and coup d'tat that swept through
Africa in the 1960's there is no evidence that either the
federal or the unitary system is the answer to political
stability.
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Causes of the Massacre of the Ibos

The causes of military intervention in politics, of
coup d%tats and counter coups, and of internal and external
wars have been well covered by social scientists, but not
much has been written about the causes of the kind of unpro-
voked mass killings that preceded the Nigeria civil war.
Colin Legum suggests two essential factors that release the
capacity for such mass killings: ''The first is that the
host community should feel itself to be threatened by alien
domination either economically, politically, or culturally.
The second is that the host society should be in a state of
great temnsion, malaise, or confusion."32 1In other words,
Mr. Legum assumes that in order for mass killings to take
place in the absence of a declared war two groups of cul-
turally distinct peoples must be living together in the same
geographical environment and yet not be physically integra-
ted. This situation existad in Nigeria by 1966 when about
2 million Ibos who had lived and worked in the North for
more than two decades were still regarded as foreigners and,

in spite of their common citizenship, and in marked contrast

32¢o1in Legum, "Tragedy in Nigeria,' in Irving L.
Markovitz ( ed. ), African Politics ( New York: The Free
Press, 1970 ), pp. Z48-Z5I. Reprinted from The Observer
( London ), October 16, 1966,
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to the Ibos in the East, had no political ambitions.

The social and economic progress that the Ibos in the
North were making, posed as a threat to Northerners who despite
excluding them from the Northern civil service used them as
experts and technicians in their private sectors, and as
skilled workers in the federal service. The failure of full
integration remained a major source of tension until the
military coup and the subsequent removal of the Northern
oligarchy unleashed the Northern grievance on the ILbos in an
expression totally devoid of human decency. There is no
doubt that the éause of the massacre of about 30 thousand Ibos
in the North had roots deeper than the murder of about half
a dozen Northern leaders in a military coup in which a few
T hos played a leading role.

In spite of the hostility between Southerners and
Northerners in the North, both had lived in relative peace
until the military coup thought that the best way to express
their frustration was by violence. The one unmistakable
lesson a military coup teaches is that violence is legitimized

if it is successfully carried out; otherwis« it is treasonous.




CHAPTER VIII
SUMMARY AND CONCLUSIONS

This study was focused. on how British policies and
administrative practice have influenced Nigerian post-inde-
pendence politics. It was assumed from Chapter One that
no proper analysis of post-independence. or contemporary
problems of formerly dependent. people could overlook their
colonial origins. It was also assumed that since the Bri-
tish "created'" the Nigerian polity out of a multiplicity
of tribal or ethnic groups that existed in the country be-
fore 1861 ( when the British officially declared Lagos a
British colony ) and guided the country's development until .
Independence in 1960, there was a high probability that
the success or failure of the system had some relationship
with her colonial heritage.

The study demonstrates that the political system
that Britain bequeathed to Nigeria at her independence in
1960 was full of too many conflicts and contraditions to
be able to stand the rigors and demands of post-colonial
centrifugal pressures.

Like any other federal system made up of diverse
peoples, languages, cultures and histories, the Nigerian
federation was expected to go through many trials and pit-
falls before stabilizing. The period of dependency ended

213 '
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before there was a sound basis of representative govern-
ment for the federal system. This was primarily due to the
Nigerian nationalists' belief that they could develop a
democratic political system better suited to their needs,
rather than have a British imposed settlement. The Bri-
tish would have preferred to stay until mutually accept-
able settlements were reached had the nationalists' impa-
tience and obsession about independence not posed a dilem-
ma, Finally, the British conceded to their impatience and
granted Nigeria independence without further delay.

In spite of the smoothness with which power was trans-
ferred, political experts predicted that when the major force
( British overlordship ) that bound the diverse groups to-
gether was severed, there would follow a reshuffling in the -
power structure in order to adapt the colonial heritage to
the political realities in the country, and that the re-
shuffling at worst might lead to the disintegration of the
system. The worst that was fearecd did not happenl but later
events followed as predicted--an adaptation of the inherited
power structure to a new power equilibrium.

It was difficult to determine events that would have
happened inevitably regardless of the policies the British

adopted. Professor Karl Deutsch assumes that there exists

lThere is a Nigerian saying that nothing good turns
out as good as man's hope and that nothing bad turns out as
1ll as man's fear.
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some recurrent patterns of political and social integration

( and disintegration ) in the growth of nations.2 However,
a detailed examination of these patterns as found in British
colonial policy and administrative behavior is beyond the
scope of this study. The point of emphasis was that there
is a definite and direct relationship between the political,
social and economic system which Nigeria inherited from the
British and the nature of Nigeria's post~independence prob-
lems. There is no contradition in claiming that post-inde-
pendence Nigerian cocio-political infrastructure was largely
a British product, since there would be no Nigeria as a po-
litical unit, without British conquest and annexation.

The question can now be asked: To what extent was
the malfunctioning of the post-colonial system a result of
the colonial system? Or, to put it differently, to what
extent is the collapse of the inherited system a result of
the nature of the Nigerian society? These two questions.
can not be answered with any kind of mathematical exacti-
tude because many factors were involved in werking towards
the demise of the system and their interrelationships are

almost impossible to measure. It can rightly be claimed

2Karl W. Deutsch, "The Growth of Nations: Some Re-
current Patterns of Political and Social Integration,' World
Politics, Vol. Vv, ( January 1953 ).
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as a result of evidences given in this study that although
the British provided the initial political framework upon
which Nigerian politicians operated, the malfunctioning

and fall of the First Republic of Nigeria was as much a re~
sult of the decisions made by Nigerians themselves after
independence as it was of the policies laid down by the
British in the colonial period. The apportionment of any
degree of blame is uncalled for because of the very fact
that that cannot be statistically accurate.

The British came into Nigeria, as Lady Lugard ( the
wife of the architect of the Nigeriam polity) testified,
without a national plan for the country. They saw them-
selves as free traders, and later as humanitarians concerned
with the plight of the bartered slaves. 1In the course of
time they claimed a trusteeship over the large chunk of
land and the people who lived in it. The justification for
the acquisition of Nigeria could be explained by what Lu-~
gard called a "Dual Mandate' la'twentieth—century variation
of what Rudyard Kipling in the nineteenth century had ro-
manticised as 'the white man's burden'/. Lugard said that
it was a sacred duty on the part of the civilized nations
of Western Europe to see that the government of squect
peoples and the development of the natural resources of
their territories, were directed to the best interest of those
peoples; and to see that in the process those natural re-

sources were not denied to the world. This conception
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which became a basis for justification of colonialism has
been criticized as hypocritical, or at best an attempt to
reconcile incompatibles.3

From the beginning the British were beset with many
administrative problems. First, there were not enough Bri-
tish administrators for the vast area they had acquired.
Next, there were cultural, religious, geographical and his-
torical diversities of the people. Since the cost of di-
rect administration by British officials was thought pro-
hibitive, Lugard as the first Governor General of Nigeria
devised a means whereby the people would be ruled by their
traditional rulers under the supervision of British offic-
ials. The inception of indirect Rule in Nigeria became a
boon as well as a bane to the country. Its short-term
effect was the comparative ease with which Britain ruled
the colonial people, but its long-term effect was the
fragmentation of nationalism.

The many years of administrative separation between
Northern and Southern Nigeria created a sense of regional,
rather than national unity among their inhabitants. Sou-
thern Nigeria was further subdivided in 1939 as a result

of the war and by 1945 there were three Regions in Nigeria

3Mowat, C.L. ( ed. ), The New Cambridge Modern His-
tory, Vol. XII ( 1895-1945 ), p. 396.
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and the colony and protectorate of Lagos. Although the
doctrine of trusteeship, to which the British paid lip ser-
vice, implied that the people should be prepared to take
over the administration. of their country,. there was.little
if any adequate provision made for this. eventuality until
the world-wide upsurge of nationmalism resulting from the
end of World War II forced Britain to quicken the process
of prexaring the peaple for independence.. First;. Sir
Arthur Richard's constitution introduced for the: first time
a representation of the peoples of. the. three Regions who
met annually for '"the discussiomns. of. the affairs of their
country." This constitution met with ill-favor of Ni-
gerian politicians who wanted a share in decision making

( and not discussion alone ) im matters affecting their
country. Three other constitutions followed in 1951,

1954 and 1960; each gave progressively more powers to
Nigerians.

Over the years colonial policy on education and
evangelization prevented a balanced social and economic
development of the country. While the South was exposed
to western influence and culture, the North was protected
from the same in keeping with the promise Lugard made to
the Fulani aristocracy not to interfere with their feudal
system. With the South more developed than the North,

the latter was forced to adopt a "Northernization' policy
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which in effect created a cultural unity in the North ( that
did not exist before the British came ) and set a dangerous
rivalry between the North and the South. There was also
rivalry between the East and the West primarily because

each contained a built~in majority grouping which naturally
wanted the leadership of the majority party in its own region.

There was no truly national party in the country
due to the fact that Regionalization and Parliamentarism
created a psychological factor in Nigerian politics giving
the majority tribal group in each Region the necessary basis
for forming a political party to govern the region.

The Action Group successfully challenged the authority of
the NCNC in the Western Region and successfully established
itself as the majority party in that Region until dissen-’
sion between its leader Chief Awolewo ( who no longer oc-
cupied a position of influence when he became leader of
Opposition in Parliament ) and its parliamentary leader

at the Western Regional Government brought a conflict in
loyalty among its members and led finally to its destruc-
tion.

Although there were as many as two hundred and fifty
tribal or ethnic groups in Nigeria, the Ibos in the East,
the Yorubas in the West and the Hausa-Fulanis in the North
dominated the politics of the respective regions, primar-~

ily because Parliamentary democracy makes it mandatory for
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the majority in a legislature to determine policy and its
execution with the ( usually ineffective ) criticism of
the minority. As Independence drew close, members of mi-
nority groups become restless about alleged discriminations
by the majority groups and demanded the creation of more
states.

A commission of inquiry was set to investigate the
grievances of the minorities and make recommendations for
allaying their fears. The commission reported that whi}e
there were some evidences of discriminations, the creation
of more states would not be the solution since the more
states were created the more minorities would also be
created, for each new state must necessarily include a
number of ethnic groups. The fallacy in the reasoning of
the Commission was that az more states were created
more minority groups would also be created. But in fact, by
creating more states, more majorities would be made out of
minorities, thereby decreasing the number of minorities in
the country as a whole.

Since Nigeria was a three-regional federation and
since political parties were established on the regional
basis, it was natural that the Northern Region which was
larger in size and population than the other two put to-
gether would develop into an entrenched majority and dom-

inate them. The country was saved from breaking into
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pieces because the NPC which dominated the Nor.h and the
NCNC whick daminated the East: agreed to hold.the:country
together by forming a coalition Govermment.. The:NPC
agreed to the coalition because: it: did: not: have:the .suf-
ficient number to form the: government.. After:independence
the NPC developed into the momolithic: party it:-was:feared
to be and was ready to play a dominant role in Nigerian
politics. When the contradictions in the inherited system
revealed themselves,thismade compromises more. difficult.

The major criticism of British colonial policy has
been the creation of a three-unit: federal system with one
unit larger than the other two put together. This contra-
dicts all known thecories. about the structure of. the feder-
al system. Moreover, the size and population of- Nigeria
makes each of the three Regions ( four in 1964-66 ) larger
than most ( in population only ) of the countries of
Africa, and gives each a feeling of. self-sufficiency which
could be ( and actually was ) channelled into a desire for
secession.

The number of regions or states in the federal union
has been the most challenging problem of each administra-
tion in Nigeria. The colonial administration developed the
three Regions apparently without a preconceived plan, and
simply because it was administratively feasible at that

time. The problem came when it was realized that the



222

country could no longer continue to have a strongly cen-
tralized administration along with a dual policy produc-
ing two culturally different peoples. Therefore, a fed-
eral trend was introduced into the system in 1946. The
Hicks Report on:.the.-L951 Nigeria Allocation very well put
it that: '""Though the Richard's Constitution was far from
being federal, it was an adumbration of a federal con-
stitution and a natural first stage to that end."™ The
Government of the First Nigerian Republic managed to ex-
tract the Mid-West,Region out of Western Nigeria because
the Action Group Government of Western Nigeria was not in
power at the federal level. The First Military Government
decreed that the four regions were abolished, but when
faced with "strong opposition in the North, it suspended
temporarily any practical application of the policy, pend-
ing the report of a two-man investigating commission. The
Second Military Government, faced with opposition from the
Eastern Region, decreed that the four Regions had been en-
larged to twelve. As conditions for secession in the East
had already been established, its implementation was im-
mediate and civil war began.

There were some inherent defects in the Nigerian
political system which acted as sources of conflict
and seeds of discontent, but, given time and the will-

ingness of Nigerians to maintain the federation, these

%Hicks-?hillipson Report on /Nigerian/ Revenue
Allocation ( Lagos: Federal Government Printers, 1951, p. 13.
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would have been corrected. A former British administrator

in Nigeria, and also a constitutional expert, Mr. I. F. Nicol-
son, remarked in 1960 that: ''When the gap between consti-
tutional theory and practice widens at times of criseé, there;
fore, and shortcomings of several branches of the Federal
Government are considered, it is salutory td remember that

one is witnessing, not the comparative failure of self-
government by one people, but the comparative success of

an almost international experiment in cooperation between peoples
economically linked although politically and culturally divided."
The above statement represents a British point of view that if
the planned economic links in Nigeria had been allowed to grow
in number and in strength, the political and cultural cleavages
in the country would have become less of a threat to the survival
of the Federal Republéf. While we may agree that the in-
cocnsistencies and contradictions embedded in the political
system would have gradually dissipated if Nigerian leaders

were strongly committed to the federal system, there is a

need to emphasize a point that the nature of the struggle

for power made it inevitable that a major érisis would

take place before power relationships were finally settled.

5I. F. Nicolson, "The Structure of Government at the
Federal Level," in Franklin Blitz (ed.), The Politics of Ad-
ministration of Nigerian Government, pp. 77-78.
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Several factors have operated to intensify the strug-
gle for power in Nigeria and therefore obstructed national
unity. One of these was the fact that the British did not
institute any effective symbols for Nigerian nationality.
Until independence, there were no national ceremonies or
holidays depicting Nigerian nationhood upon which national
loyalties and sentiments could be focused. All symbols
were in honor of British national achievements or glory.
Another major obstacle to national unity and integration
was the official recognition and support of indigenous
comminity land ownership. While this policy prevented the
problem of white-settler communities in Nigeria, it also
prevented Nigerians from acquiring permanent residence out-
side their ancestral homes and therefore impeded migra-
tion and national integration.

Préfessor Deutsch has charged that, '"Almost every
historian, writing the history of a single country is
likely to report that it was natural for things tc come out
the way they did."8 This study, however; does not pretend
to find any evidence to conclude that a military Government
was bound to succeed the Government of the First Republic

of Nigeria. What was unmistakable was that a certain set

8Kkarl w. Deutsch, Nationalism and 7+g Alternatives,
(New York: Knopf, 1969, p. &4L.
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9 had to exist before a stable democracy would

of conditions
be established. Since these did not exist at the time of
independence, the transfer of power from the regime that
took over from the British to any other regime would not take
place democratically.

The circumstances under which the military takes over
from a civilian government cannot be accurately deter-
mined. The rapid spread of coups d'etaté in Africa and the
large support the military regimes get from the civilian
population suggest that not all the civilian governuments
overrun by the military may have suffered from a low level
of legitimacy but that military intervention in African

politics has become contagious.lO The exchange of infor-

mation among the African military and their common colonial

9. M. Lipset, 'Some Social Requisites of Democracy:
Economic Development and Political Legitimacy," American
Political Science Review, 53 (March 1959), pp. 69-105; Lipset,
Political Man, p. 31; D. F. Aberle, A. K. Cohen, M. J. Levy,
Jr., F. X. Sutton, "The Functional Requisites of Saciety,"
Ethics, Vol. 60, January 1950; Deane E. Neaubauer, ''Some
Conditions of Democracy,'" American Political Science Review,

61 (Dec. 1967), pp. 1003-9; G. Almond and S. Verba, The

Civic Culture. A consensus of opinion of these authors would
list adequate group representation in political decision making,
a high level of political trust and sufficient socialization into
the 'rules of the game," as most important.

1OJames N. Rosenau, '"Towards the Study of National-
International Linkages," in Rosenau, ed., Linkage Politics
(New York: Alfred Knopf, 1959), pp. 45-46.

Rosenau suggests that the power of example which he
calls an "emulative process' contributes to the spread of
violence like a virus throughout Africa. The "linkage'' is
indirect rather than direct.
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backgrounds and training make it tempting for the soldiers

to believe that if their counterparts in other countries
could succeed in wresting power from the civilian government,
they too could do the same thing in their own country,

given to the understanding that they alone possessed the
only effective means of coersion in their country and that
outside intervention was most unlikely.

The Nigerian case is not a strong example to illus-
trate the 'contagion' theory, for the Army was as divided
as the civilian regime it toppled, hence the counter-coup
and the secession of Biafra. However, the handful of jun-
ior officers who planned the coup were indeed ~onvinced
that they would be joined by other officers, hence they
took the initiative.

The writer strongly shares Lord Hailey's view that
Nigeria was 'perhaps the most artificial of the many ad-
ministrative units created in the course of the European
occupation of Africa.”ll Perhaps the British should be
complimented for their creativity but the fact of the mat-
ter is that there were not enough integrative links forged
to insure the country's continuity with the result that

when the defective links were broken, a civil war nearly

1l10rd Hailey, An African Survey ( revised edition )
( New York: oOxford University Press, 1957 ), p. 307.
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brought black Africa's most progressive nation to ruins.

In conclusion, caution must be exercised in the pre--
diction of Nigeria's future. The short-lived but tragic:
civil war has apparently forged a spirit of unity that had
not existed in the country before;: and judging from the con--
text of history, there will be a greater degree of tolerance
and compromise in the future. However, for the side that
suffered defeat, the memory of the war will linger on for
years before eventually passing into histery.

While the breakdown of Nigeria's First Republic, once
thought by many to be Africa's showcase of democracy, is
absorbing in many ways, to the student of politics it provides
a lesson that the essential problems of nation building are
ancient, general and persistent. No federal union
escapes disintegration, military take over, or civil war
unless the component units of the federation are psychologi-
cally committed to maintaining the union and the basis of

sharing federal power are arranged satisfactorily..
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