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The Rt. Hon. ALAN LENNOX-BOYD, M.P,

Sectetary of State for the Colonies.

Sir,

Wewere appointed by you in September, 1957, as a Commussion with the following terms of reference:

L. To ascertan the facts about the fears of mmorities i any part of Nigeria and to propose means of
allaying those fears whether well or il founded.

2. Toadvise whar safeguards should be included for this purpose in the Constitution of Nigeria.

A1 bur only 1f, no other solution scems to the Commussion to meet the case, then as a last resort to make
detatled recommendations for the ereation of one or more new States, and in that case:

a' tospectfy the precise area to be imeluded in such State or States;
(B o recommend the Governmental and adminiserative structure most appropriate forit.

[ toassess whether any State recommended would be viable from an economic and administrative point of
view and what the effect of its ereanion would be on the Region or Regions from which it would be created
and on the Federanion.

+. Toreportats findings and recommendations to the Sceretary of State for the Colonies.

We arrived in Nigeria on 23rd November, 1957 and between that date and 12th April, 1958, we held public
sittings and had private meetings and discussions in each Region, in Lagos and in the Southern Cameroans,

Our recommendations are embodied in our Report which we now have the honour to submit.
We have the honour to be,

Sir,

Your most obedient servants,

HENRY WILLINK, Chairman.
GORDON HADOW.
PHILIP MASON,

J. 5. SHEARER.

London, 30 July, [958.
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The Western Region - showing the arca claimed for the Mid-West State.
The Eastern Region - showing the areas claimed for the Ogoja, Cross River,
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The Distribution of Main Tribes.
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The following is a list of political parties; the abbreviations placed agamst them have been used in the
Report and in the Appendices:

Action Group AG

Benue Freedom Crusade

Egbe Igbomma Parapo

Ekiti Federal Union

Horin Talaka Parapo ITp

Kamerun National Congress KNC

Kamerun People's Party KPP

Middle Zone League MZL

Middle Belt People's Party

National Council of Nigeria and the Cameroons NCNC

National Independence Party

National Liberal Commoners' Party NLCP

Northern People's Congress NPC

United Middle Belt Congress UMBC

United National Independence party UNIP
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NIGERIA

REPORT OF 1T1HE COMMISSION APPOINTED TO ENQUIRE INTO THE FEARS
OF MINORITIES AND THE MEANS OF ALLAYING THEM

PART |

CHAPTER 1. INTRODUCTION

The boundaries of the territory now known as Nigena were firse defined in 1907. The word Nigena
was then not rwenty years old and the various elements which now constitute Nigeria came together
for the first time under one Government in 1914, The unity and indeed the separate existence of
Nigeria are thus concepts of recent growth.

From the union of the two Protectorates until the tme of writing, there have been m
constitutional and administrative changes, all to some extent concerned with the problem of
reconciling im one whole the diverse elements which go to make Nigeria. It 1s with the last stages only
of this development that we are concerned, those which led to our appoimntment as a Commssion 1o
enquire nlr:(n 1¢ fears of minonities, and it is one aspeet only of these last stages that we shall attempt
to describe.

At the Constitutional Conference of 1953, it was decided after long discussion that Nigeria should
be a Federarion of three Regions (and the small Federal territory of Lagos), residual powers resting
with the Regions. This decision was acquiesced in reluctantly by one of the principal parties, the
National Council for Nigeria and the Cameroons, which hac pﬁ*viomly advocated a strong centre
and a larger number of constituent states, smaller, and with lesser powers, than in the present Regions.
The two other principal parties, the Northern People's Congress and the Action Group, had hoped
for a solution on more or less the lines eventually reached; the NCNC gave way to them when it
became clear that continued disagreement would bar advance towards independence.

The result of this decision was a Federation of an unusual composition, i that one of the three
constituent elements was slightly larger in population than the other two put together, while in each
of the three Regions it was possible to distinguish between a majority group of about rwo-thirds of
the population and minonty groups ameunting ro about onc-thinf When the Conference was
resumed, in 1954, certain of these minority groups expressed fears about their future in Regions of
this kind and asked for recognition as separate states; they were told that these questions were not on
the agenda for 1954 and must be raised at the next Conlerence. In 1957, a considerable number of
claims by minorities for separate states were presented to the Conference. The Conference decided to
invite the Secretary of State for the Colonies to appoint a Commission of Enquiry into the fears of
these minorities and ro setele its terms of reference.

The Commission was appointed by the Secretary of State on the 26th September, 1957, with the
following terms of reference:-
In the light of the conclusions of the Conference Report (Command 207 -

(1) To ascertain the facts about the fears of minorities in any part of Nigeria and to propose means of
allaying those fears, whether well or ill founded.

(2) To advise what safeguards should be included for this purpose in the Constitution of Nigeria.
(3) If, but only if, no other solution scems to the Commission to meet the case, then as a last resort to
make detailed recommendartions for the creation of one or more new States, and n that case:-
(a) To specify the precise area to be included m such State or States;
(b)To recommend the Governmental and administrative structure most appropriate for it;
() To assess whether any new State recommended would be viable from an economic and
administrative point of view and what the effect of its creation would be on the Region
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9.

INTRODUCTION

or Regions from which it would be created and on the Fedetation.

(4) To reporrits findings and recommendations to the Secretary of State for the Colonies.
With these terms of reference should be read Paragraph 71 of the Report by the Nigerian
Constitutional Conference which runs as follows :
"The Conference agreed that, since the question of revision of boundaries would be covered by the
Commission of Inquiry into minority problems, the matter shauld not be pursued at the present
Conference."”
Our first task therefore was to enquire into the fears of minorities, and these were all expressed in regand
to the Regional Governments, who m each Region were thought of as of 4 majority group. No
minority expressed fears of the Federal Government, partly no doubt because the Regional
Governments deal with matters which affect most people much more closely than those which fall
within the Federal sphere, but also because the Federal Government is pictured not as one group which
will try to arrogate all powers (o itself but as a group of interests between which compromise is
essential. We are now using the language of minorities used to us; it is not to be supposed that we
ourselyes necessarily accept the two widespread assumptions that the present majority groups will
always vote as solid blocs or that they will always seck to use power to their own exclusive advantage.

We were also concerned with one major boundary dispute between the Northern and Western
Regional Governments conceening the Hotin Dmision and the Kabba Division; a number of minor
boundary disputes were brought to our notice but they were clearly matters which required detailed
enquiry on the spot and we did not think it was. The intention of the Secretary of State or of the
Confetence that we should undertake work of this nature; we have listed these minor questions in

Appendix IV,

There are thas four main questions with which we are concerned the situation regarding mmontics in
cach Region and the Horin Dispute - and we have accordingly arranged our report in four main parts,
with an introductory and 1 concluding part, Each of the three parts dealing with a Region we have
divided into a chapter descriptive of the general historical and political background. a chapter
outlining the main fears and grievances pur forward to us, and a third setting out the arguments for and
against a separate State, with our conclusions on this poinr. We have divided the part dealing with
Horin and Kabba into a historical chapter and a chaprer of discussion, The last part of the report
contains our recommendations for allaying the fears of minorities,

10. The fears of the minonties in Nigeria arise from two circumstances, first the division of the whole

territory into three powerful Regions, in cach of - which one group is numerically preponderant, and
secondly the approach of independence and the removal of restraines which have operated so far.
Reference to these restraints was in some areas explicit, in others implicit; it was everywhere the essence
of the case put before us that the fears and gricvances of which we heard to-day were indications only
of trends likely to become much more serious when independence was artained. It is thus wath the
Regional Governments that we are mainly concerned and therefore we do not propose to spend long in
describing the Federation or the powers of the Federation, in which our main interest is the extent ro
which the retention of powers by the Federal Government can allay the fears to which we have referred;
the Federal Government will clearly be the successor in some respects to the responsibilities of the
Secretary of State and the question to our mind is how far it can suitably exercise the restraints whose
removal is feared. Nor is it relevant to our interest to concern ourselves with the play of parties and the
exercise of power within the Federal Government at the moment; things may well be different under
the new Constitution,

(S
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CHAPTER 1

I1. The Federation is unusual, not only in the relative size of the units which make it up but also in that the
Eastern and Western units are self governing, while so far the North is not. In cach of the Eastern and
Western Regions, there is a wholly Nigerian Government, responsible to the House of Assembly;
within the sphere of its own legnslative competence this Government is independent. The Governor
retains only certam limited powers in which he may act in his discretion; he may sometimes act on behalf
of the Governor-Cieneral in a Federal subject, but in all matters which are within the competence of the
Regional Government, he acts as a constitutional ruler on the advice of his Government,

12. In the Northern Region, the situation is different. As we explain in more detail in later chapters, when
the Protectorate was first proclaimed over the area which is now the Northern Region, the Emirs were
promised that there should be no interference with their religion and for this reason missionary
activities were for long discouraged. Until recently, the grear majority of the schools in Nigeria were
founded and administered by missions; the North has therefore been less well provided with schools
and for long was dependent on Southerners to fill posts as clerks and overseers and the like. Nor was
much progress made in training inhabitants of the Northern Region for higher admimistrative posts.
For this reason the Northern People's Congress, who hold the majority of seats in the Northern
Region House of Assembly, were at one tune of the opinion that independence should be postponed
until more northern Nigerians had been trained to fill the many posts previously held by expatriates or
Southerners; in the spring of 1957, however, the NPC decided to ask for self-government for the
Northern Region in 1959 and to join the other partics in pressing for independence for Nigeria in
1960. Until 1959, then, the Northern Region will be one stage behind the Eastern and Western
Regions inits constitutional development; the Governor presides over the Executive Counctl and retains
powers of enacting legaslation, which in the Eastern and Western Regions have passed from the
Governors to the Governments.

13. It is aganse this background of three Regions at different constitutional stages that the Federation must
be seen. The subjects which are exclusively federal, and regarding which the Regions may not legislate
incdlude: defence and external affairs, ports, ratlways, telecommunicarions, external loans, immigration,
currency and banking, and customs and excise. There is also a concurrent list of subjects, on which the
Federal House of Representatives has power to imitiate legislation as well as the Regional Houses of
Assembly; this list includes: higher education, industrial development, labour and statistics. Provision
has also been made that police should be a subject on the concurrent list, although the Regrons may not
legaslare until it has been decided that they may set up Regional police forces. Regional legislatures have
residual powers of legnslation in respect of their Regions and the House of Representatives has restdual
powers in regard to the Federal ternitory of Lagos.

14. The Governor-General presides over the Federal Council of Ministers, although there is a Prime
Minister whe is appointed by the Governor-General, in accordance with constitutional practice in the
United Kingdom, as the person who appears to the Governor-General best able to command a magority
in the House of Representatives; the remaining Ministers are appointed on the recommendation of the
Prime Minister. The Governor-general, however, retains a special responsibility for defence and external
affairs and he 15 also empowered, with the approval of the Secretary of State, to issue directions to any
Regional Governor to ensure that the executive authority of the Region 15 not exercised in such a way as
to impede the authority or threaten the existence of the Federation. Since the Secretary of State still has
the ultimate responsibility for Law and order throughout the Federation, the Governor-General keeps in
his discretion the use and operational control of the Nigeria Police. Thus three of the most important
Federal functions are still reserved to the Governor-General and have not yet been transferred 1o
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