
A History of Development in the Northern Territories of the Gold Coast, 

189% 1957 

by 

Jeff D. Grischow 

A thesis submitted to the Department of History 

in conformity with the requirements for 

the degree of Doctor of Philosophy 

Queen's University 

Kingston, Ontario 

Canada 

January. 1999 

copyright 8 Jeff D. Grischow, 1998 



National library 1*1 of Cma& 
BibliotMque nationale 
du Canada 

Acquisitions and Acquisitions et 
Bibliographic Services services bibliographiques 

395 Wellington Street 395. rue Wellington 
OnawaON K1AON4 OttawaON K I A  ON4 
Canada Canada 

The author has granted a non- 
exclusive licence allowing the 
National Library of Canada to 
reproduce, loan, distribute or sell 
copies of this thesis in microform, 
paper or electronic formats. 

The author retains ownership of the 
copyright in this thesis. Neither the 
thesis nor substantial extracts born it 
may be printed or otherwise 
reproduced without the author's 
permission. 

L'auteur a accorde me licence non 
exclusive pennettant a la 
Bibliotheque nationale du Canada de 
reproduire, preter, distritbuer ou 
vendre des copies de cette these sous 
la forme de microfiche/fih, de 
reproduction sur papier ou sur format 
electronique. 

L'auteur conserve la propriete du 
droit d'auteur qui protege cette these. 
Ni la these ni des extraits substantie1s 
de celle-ci ne doivent &re imprimes 
ou autrement reproduits sans son 
autorisation. 



11 

Abstract 

This thesis investigates the history of development in Northern Territories of the 

Gold Coast (Northern Ghana), between 1899 and 1957. This period witnessed two shifts 

in the colonial doctrine of development. Between 1899 and 1912, the colonial state 

shifted from an aggressive strategy of agricultural development to a strategy emphasizing 

the preservation of African community. This emphasis on community persisted until the 

1940s. when the colonial state returned to the aggressive pursuit of agricultural surpluses. 

The focus on community, however, did not disappear during this period. Rather, in the 

1940s and 1950s, the colonial state attempted to reconcile agricultural development with 

the preservation and reproduction of African community. This strategy invoked 

community as a hedge against the negative aspects of agrarian capitalism. One of these 

negative effects of capitalist development was the growth of civil society. 

Much current development literature equates civil society with community and 

invokes both in the name of development. Using Northern Ghana as a case study, this 

essay argues hat the colonial state coos idered civil society antithetical to community. 

For colonial administrators African civil society represented the corruption of 

development. Civil society threatened to emerge as individuals pursued accumuiation 

strategies outside the boundaries of the agrarian ideal of the colonial doctrine of 

development. Driven by forces of political and economic change, civil society pressed 

against the colonial project of preserving community in the African countryside. In 

response, the colonial state invoked the idea of community, not to encourage civil society 

but rather to block its emergence in the Northern Territories of the Gold Coast. 
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Chapter One: Introduction 
Community and Development in The Northern Territories of the Gold Coast, 

1899-1957 

Community, Development Doctrine and Coloninlirm 

This study focuses on the relationship between community and development 

during the colonial period in Northern Ghana. The analysis opposes the current fashion 

in political science of trumpeting community as a panacea for development. Much recent 

political science literature invokes "community " as a tool for developing civil society and 

thus promoting "good governance" in Africa.' Despite disagreements over details, the 

governance literature invariably situates civil society within a "civic public realm " which 

provides political space for communities of citizens to develop rules of legitimate 

governance. ' In contrast, Marndani's recent study argues that, historically , the colonial 

state in Africa used community agaim civil society in constructing "decentralized 

despotism" in the countryside.' According to Mamdani, the growth of civil society in 

Africa threatened the colonial sate's control over the extraction of surpluses from the 

peasantry. In response, the colooial state fused political power (legislative, executive, 

judicial, administrative and coercive) in the hands of the chiefs under the system of 

indirect rule. Mamdani argues that indirect rule, which he labels "decentralized 

'On 'governance" in Africa see especially Goran Hyden and Michael Bratton (eds). Governance and 
Politics in Afriq, Boulder: Lynne Rienner Publishers, 1992. 

'John W. Haheson, "Civil Society and Politid Re- in eta, " in John W. Harbeson, Donald 
Rothchild and Naomi Chazan (eds), Civil Sociew and the State in Afriq, Boulder: Lynne Rienner 
Publishers. Inc. 1994. p.4; Michael Bratton, "Civil Society and Political Transitions in Afica," in 
Harbeson, Rothchild and Cbazan, p.56; Goran Hydm, "Governance and the Study of Politics. * in Hyden 
and Bratton, pp.7-8. 

3Mahmood Mamdani, Citizen and Snbiect: Contanmrarv Africa and the Lenacv of Late Colonialisn. 
Princeton: Princeton University Press. 1996, p-22- 



despotism," used customary law and land tenure to maintain the peasantry as "subjects" 

rather than "citizens," answerable to "custom" rather than "rights," and therefore prey 

to surplus extraction under extra-economic c~ercioo.~ Put simply, the colonial state 

turned to community as a mode of domination over the African countryside; the growth 

of civil society threatened to undermine that mode of domination. 

Mamdani's compelling argument can be criticized on several levels. For instance, 

Gibbon argues that Mamdani's focus on politics ignores the fact chat decentraiized 

despotism depended on fusing economic and political power, not simply political 

institutions.' Gibbon's critique offen an important insight into the basis of extra- 

economic coercion in the African countryside. However, in focusing on the extractive 

function of the colonid state, both Gibbon and Mamdani overlook the fact that 

community itself formed an important component of colonial development policy. In 

West Africa, the focus on community followed a failed attempt by the British to facilitate 

capitalist production by developing private property and/or African landl~rdism.~ After 

this failure, colonial development policy rested on an "agrarian doctrine of 

development "' under which Britain attempted to hitch African labour and resources to 

'Mahmood M a d a a i ,  "The Social Basis of Constitutionalism in Africa," J o d  of Modem African 
Studies (28)(3)(1990): 3646; Mamdani, Citizen and Subiect, pp-287,292. 

sPeter Gibbon, Tivii society and political change, with specid r e f m a  to "developmentalist" states," 
paper presented to the Nordic Conference on 'Social Movemcnu in the Third World. ' University of Lund. 
1993, p.22. 

*M. P. Cowcn and R. W. Shenton, Doctrines of Develo~rnent, London: Routledge. 19%; Anne Phillips, 
The Eninma of Colonidism: British Policv in West Afica, London: James Currey , 1989; R. W. Shenton, 
The Develo~ment of Cmitalism in Northern Nigeria, Toronto: University of Toronto Press, 1986. 

'Cowen and Shenton, Docnines of Development, pp.433-6. 
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the colonial state without undermining African community. That is, the colonial state 

sought to produce economic development without triggering class formation and the 

potential growth of civil society. Indeed, for most of the colonial period in West Africa, 

the British equated civil society with "cormption" and sought to block its growth by 

applying a doctrine of development aimed at preserving community. 

In its colonial context, following Cowen and Shenton, development doctrine refers 

to the intent to develop expressed in state policy, where the state acts as trustee over a 

less-developed people. Throughout the history of British colonialism, this intent to 

develop occurred in reaction to "corruption," in the form of the breakdown of 

community, produced by previous periods of development.' On one level, the 

dissolution of community was associated with the development of capitalism. As wch, 

colonial development docnine stood opposed to the immanent process of capitalist 

development, unfolding outside the control of the colonial state. However, the course 

of colonial capitalism itself was influenced by the colonial state's previous attempts to 

mitigate its negative effects9 From this perspective, the development of indirect rule 

entailed a series of reactions to past processes and policies believed to have produced 

corruptions of development. That is, colonial development doctrine sought to prevent 

the breakdown of community associated with past attempts to hitch peasant surpluses to 

the colonial state. 

In the Northern Territories between 1927 and 1957, British administrators 

8M.P. Cowen and R.W. Shenton, "The Invention of Deveiopment," in fonalhan Crush, Power of 
DeveIa~menr , London: Routledge, 1995, p.28; Cowen and Shenton, Doctrines of Develo~menr, pp. viii,S6. 

'Cowen and Shenton, Doctrines of Deveio~ment , p -57. 
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attributed the breakdown of community to "premature westernization. " This phrase 

referred mainly to the growth of labour migrancy (and appearance of a working class) 

and the emergence of chiefly "despotism" (and the appearance of a landlord class) during 

the development of mining and cocoa production between 1899 and 1927. This process 

of class formation pressed against the British ideal, ascendent after the Northern Nigerian 

Lands Committee of 1908 and the West African Lands Committee of 1912-17, of 

preserving West African community in the face of economic, political and social change. 

This ideal threatened to crumble in the wake of the Depression as a series of working 

class strikes (on the mines and railways) and peasant "strikesn (produce hold-ups) shot 

through the West Indies and British Africa. As Cooper notes, Britain ard F~ance 

labelled these processes "deaibalization" and responded by invoking development as a 

means to ameliorate economic and social conditions in the col~nies.'~ In other words, 

Britain turned to development doctrine to mitigate what was considered the corruption 

produced by past periods of development, which themselves had undermined the British 

idea of African community. For British colonial officials, che converse of the breakdown 

of community was the rise of "premature individualism." Gibbon's critique of Marndani 

notes the substantive threat behind African individualism, namely the potential 

recombination of individuals into new classes based on the division of labour under 

capitalism. l L  Under this process, the breakdown of community threatened to produce the 

l0Ftederick Cooper, Decolonizaaon and Afiican Society: The Labor Ouestion in French and British 
Aficq, Cambridge: Cambridge University Press, i9%, p.72. 

"Gibbon first notes that the African colonial state exc1uded most "natives" from "economic activity of 
a purely private type." Next, Gibbon cites Mamdani's observation that the colonial state reacted most 
repressively against ethnic movements with a social character. That is, the colonial stace felt most 



rise of civil society.12 Inasmuch as colonial officials considered community naturally 

African, the rise of civil society not only threatened the colonial state's project of surplus 

extraction from the African peasantry; civil society also represented a corruption of 

development. 

This study, then. focuses on the colonial state's attempt to support community in 

the Northern Territories of the Gold Coast, against the growth of civil society, between 

1927 and 1957. We argue, however, that this characteristic of colonial development 

doctrine must be considered in light of the larger project of reconciling the twin intents 

of West African development. That is, the support of community against civil society 

occurred within an attempt to extract resources and labour from the West African 

peasantry, while simultaneously preserving and reproducing African community. 

Furthermore. as noted above, the precise nature of this project fluctuated in reaction to 

previous periods and processes of development. The fust of these development periods 

occurred between 1895 and 1906. during Joseph Chamberlain's tenure as Secretary of 

State for the Colonies. In rooting out the history of development doctrine in the 

threatened by ethnic responses to class fonnaaon (such as the opposition in Kenya between landless Kikuyu 
and Kikuyu home guards). These responses, Gibbon argues, "might have disrupted oot only rural civil 
society but also the approved pattern of rural-urban division. " Drawing from Gibbon's argument, we would 
argue that private economic activity undermined rural communirry rather than rurai civil society; indeed, 
it threatened to produce civil society in the couatryside. See Gibbon, p.29. Gibbon's comments on 
Mamdani are directed at Mahmood Mamdani, "State and Civil Society in Contemporary Africa: 
Reconceptualidng the Birth of State Nationah and the Defeat of Popular Movements," Africa 
Dwefa~ment, 15(3-4)(1990):47-70. 

l2Most recent studies, despite differences over its exhence or usefidnes in M c a ,  agree that civil 
society depends on class formation, especially the rise of middle classes. See for exampie Hyden and 
Branon, p.58; Eboe H u W ,  "The Civil Society Debate in Africa," International Journal, 
5 1 (I)(  lgW6): 63; Reinhate Kossler and H e w  MelbIer, The- 
of Nation-Building in African Smteq, NEPRU WORKING PAPER 44, Wdoek,  The Nanubian Economic 
Policy Research Unit, 1994, p.2: Mamdani. Cirizen and Subiect, pp. 13-16. 
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Northern Temtories between 1899 and 1957, we must therefore begin with the initial 

attempt to "develop the estates" in the late nineteenth century. 

From Developing the Estates to Developing Community, 1895-1936 

Joseph Chamberlain is especially relevant to this study because, as Hargreaves 

notes, Chamberlain had the Gold Coast in mind when he talked of "developing the 

colonial estates. " I 3  Under this vision, the colonial state would nationalise African lands 

and attract British capital by providing investment for infrasaucture (railroads, 

especially). In the process local peoples would be forced into the new system despite the 

potential destruction of their culture and social systems. By providing infrastructure to 

attract expatriate capital, Chamberlain thus sought to trigger an agrarian transformation, 

and a revolution in mineral production, in West Africa. In the Northern Territories, 

Lt.Colone1 H. P. Northcon developed a programme along these lines between 1897 and 

1899. In an 1899 report, Northcoa recommended the construction of state-sponsored 

transportation works, the development of agriculture, and the imposition of direct 

taxation, in order to attract expatriate capital to the trade to the African interior. Drawn 

to West Africa through state-sponsored infrastructure, British capital would enable Britain 

to gain control of the trade centred on the Niger bend (see Map 1). 

W e  Northcoa worked in the north, however, Chamberlain began to retreat from 

I 3 I n  Hargreaves' words, *Chamberlain's celebrated doctrine of 'undeveloped estates' referred 
specifically to prospects in West Africa, and was surely framed with Asante in mind." See khn D. 
Hargreaves. West Africa Partitioned, Volume Two. The Elephants and the Grass, Houndmills: The 
MacMillan Press Ltd,, 1985, p.215- 
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his programme in the face of resistance from both Afican and British interests. l4 In 

the Gold Coast, two attempts at land nationalization prompted the creation of the 

Aborigines Rights Protection Society (ARPS), led by the educated elite of the Gold Coast 

and dedicated to resisting British control over African affain. Around the same time, 

an attempt to impose a Hut Tax in Sierra Leone triggered a "Hut Tax Rebellion" in 

1897. More important than these cases of local resistance, however, was the rise of 

a powerful British humanitarian lobby led by Mary Kiogsley and Edmund Dene Morel. 

Kingsley arid Morel belonged to the liberal camp allied to British merchant capital, and 

ied a campaign against the exploitative nature of Chamberlain's West African 

development programme.16 The liberal lobby gained strength between 1903, when 

Chamberlain left the the Colonial Office to pursue tariff reform, and 1906, when 

Campbell-Bannerman's Liberals - stacked with free traders - won a national election.17 

The Liberal victory ushered in a long reaction to Chamberlain's aggressive stance 

on West Africa. For virtually the entire colonial period, official policy shied away from 

agranan transformation in favour of protecting peasant production. This policy was not, 

however, simply concerned with securing peasants on their land as smallholder 

T w o  Gold Coast Lands Bills (1894 and 1897) had failed to pass through the legislamre and Accra had 
to settle for a weaker Concessions Ordinance in 191 1. See 0. Omosini, The Gold Coast Land Question, 
18%- 1900: Some f ssws Raised on West Africa's Economic Development, " International f ournai of African 
Historical Studies 5(3)(1972):465-468. 

"Catherine Ann Cline, E.D. Morel, 1873-1924: The Strateaies of Protest, Belfast: Blackstaff Press, 
1980, pp. t 6,2O; Cowen and Shcnton, Doctrines of Develo~mcnt, pp.292-295. 

Judd, Radical Joe: A Life of i o w h  Chamberlain, London: Hamish Hamilton, 1977, p.249; 
Cowen and Shenton, Doctrines of Develo~ment, p.280. 
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producers. Instead, under the influence of American utopian socialist Henry George, the 

Colonial Office also attempted to prevent the emergence of peasant individualism and 

landlordism. That is, after 1906, colonial West African development doctrine tuned 

away from the "creative destructionn of Chamberlain's programme towards supporting 

"communities of rural producers" in West Africa. Ironically. the advocates of the 

African peasantry recommended land nationalization as the best means towards this end. 

Where Chamberlain advocated land nationalization in order to undermine African 

community, the "Georgeists " invoked it with the opposite intent. l8  

Morel and his allies pushed this development vision fonvard through the Northern 

Nigerian Lands Committee (NNLC) of 1908 and the West African Lands Committee 

(WALC) of 1912- 17. Arguing against the development of land markets and landlordism. 

these two committees advocated African production on African terms, that is, through 

peasant producers working communal land. The NNLC achieved more success than the 

WALC, whose report was suspended with the outbreak of wad9 As we shall see 

below, however, the WALC's recommendations were implemented in the Northern 

Territories between 1927 and 1932. 

The Liberal Reaction to Chamberlain and Development Doctrine in the Northern 
Territories, 1!lo0-1945 

(i) The Emergence of the "Peasant Road," 1!WL1919 

In the Northern Territories, the transition between "developing the estatesn to 

I8See Phillips. pp.66-7 and p. 1 13. for the influence of Henry George on Morel and his allies. 

l%%illips, p -76; Shenton, Deveio~rncat of Cmitalism, pp.46-7. 
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"developing community" mirrored the rise of the liberal reaction to Chamberlain. By 

the time Northcon submitted his programme of 1899, the edge of Chamberlain's 

development philosophy had been blunted by resistance to land nationalization and direct 

taxation. In the wake of this resistance, Chamberlain withdrew from his programme, and 

the Gold Coast turned away from developing the Northern Territories along 

Chamberlainite lines. In place of "developing the estates, " the northern administration 

created a series of chieftaincies and used the chiefs to provide communal (forced) labour 

for public works. 

This policy built on Nonhcon's belief that slave raiding had destroyed a 

hierarchical system of chieftaincies in the Northern Territories. Carrying this belief 

forward, between 1900 and 19 19 the northern administration attempted to "resurrect" 

these chieftaincies and reestablish the north's traditional political structures. During this 

time, the Gold Coast turned towards the "peasant roadn advocated by E.D. Morel, the 

NNLC and the WALC. This strategy, however, focused on the south - in the Gold 

Coast Colony and the Ashanti Protectorate - where mining and cocoa production boomed 

between 1900 and 191 1 (see Map 2). During this period. the colonial state abandoned 

the Northern Territories as a source of marketable resources. Between 1 9 12 aad 19 19, 

however, the Gold Coast turned this lack of development into a positive achievement. 

According to Governors Hugh Clifford and F.G. Guggisberg, the north represented a 

clean slate for development along "African lines,' that is, peasant production under 

communal land tenure. Although the state stopped short of land nationalization before 

1919, the peasant road had emerged in the Northern Territories. 
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Presenting the north as a clean slate implies that the development process in the 

south did not unfold according to the intentions of the colonial state. In fact, the 

emergence of the peasant road in the north represented a reaction to the negative 

consequences of mining and cocoa farming in the south, as well as the Georgeist theories 

of E.D. Morel. We have noted above that development doctrine at any given time 

entailed a reaction to past policies and processes of development. In the Gold Coast 

these processes were associated mainly with the growth of the cocoa and mining 

industries - which produced individual accumulation, landlordism and labour rnigrancy . 

Worse yet for the colonial state, economic processes in the south became tied to the 

political activities of a class of educated professionals from the coast. As a corollary of 

development in the south, civil society thus pressed against the colonial ideal of African 

community. 

Somewhat ironically for the colonial state, the "southern problem" grew out of 

the very peasantry which the British supported against expatriate capital. This is not 

surprising because, as Phillips observes, in the absence of state control peasant producers 

tended to become capitalist  producer^.^' In the Gold Coast, this process occurred 

mainly during the development of cocoa production. Together with mining, the cocoa 

industry thus threatened the "community" side of development by triggering agrarian 

capitalism, class formation and urbanization. In order to understand development 

doctrine in the Northern Temtories between 1927 and 1957, we must therefore consider 

the development of cocoa production and mining between 1900 and 1927. 

mSee for instance Phillips, pp. 129-131. 
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The early twentieth century witnessed a dramatic increase in cocoa and gold 

exports from the southern Gold Coast. The development of these industries triggered a 

process which soon mushroomed out of the control of the colonial state: the beginning 

of migrant labour to the mines and, later, the cocoa farms of the south. Most studies 

have tied these processes to the "underdevelopment" of the Gold Coast. One common 

argument holds the colonial state responsible for developing the north as a labour reserve 

to feed the mining and cocoa industries of the Gold Coast Colony and Ashanti. As an 

agent of metropolitan capital, the Gold Coast state exploited these "colonial resources," 

and consciously assigned the north the role of a labour reserve. Since cocoa and mining 

could not have developed without northern labour, the development of the south 

depended on a corresponding lack of development in the north. As a result, the Northern 

Temtories experienced widespread depopulation, which drained the region of its most 

productive labour power and blocked the development of capitalist agri~ulture.~' 

To this point the interpretation mirrors dependency theory, wherein the 

development of capitalism in the core produces underdevelopment in the periphery, 

which itself splits into core and peripheral areas. Konings takes this argument one step 

further, arguing that the development of peripheral capitalism in the south depended on 

the conscious preservation of pre-capitalist modes of production in the Northern 

Territories. According the Konings, the lack of capitalism in the north was thus 

"Nii-K Plangc, 'Opportunity Cost' and Labour Migration: A Misinterpretation of Proletarianisation 
in Northern Ghana," Journal of Modem African Srudies, 17(4)(1979):655-676; Nii-K Plange, 
'Underdevelopment In Northern G h a ~ :  Natural Causes or Colonial Capitalism?,* Review of African 
Political Economy. 151 l6(l979):4- 14; Rhoda Howard. Colonialism and Underdevdo~mmt in Ghana, 
London: C m m  Helm, 1978: Piet Konings, The State and Rural Class Formation in Ghana, London: KPI, 
1986. 
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functional to the south's dependent integration into the capitalist world system? 

This interpretation of the north's underdevelopment can be criticised on several 

levels. Empirically, it is clear that certain segments of the northern population became 

labour migrants after 1905. However, the exact numbers as well as their places of origin 

are open to question; the only certainty appears to be that migrants from French colonies 

outnumbered those from the Northern Territories. It is also clear that Northern migrants 

came from the most densely populated areas of the north. which may or may not have 

been adversely affected by the temporary loss of young working men. Thus the 

demographic question is debatable and at the very least it should be questioned rather 

than simply slotted into the preordained theoretical model of dependency theory. Beyond 

the empirical issue, the role of the state in labour migrancy is also debatable. Certainly, 

the colonial state refused to import the South African model to the Gold Coast, despite 

pressure from the mines. In fact the only attempts at coercing migrant labour occurred 

between 1906-1909 and 1920-1923. As for cocoa farming, very few northerners worked 

the farms before 1918, and the post-1918 migrations were voluntary as men chose the 

relatively high wages of the cocoa belt? 

Based on the above idonnation, we could argue against the labour 

qonings, pp. 10-1 1. 

23R.G. Thomas, "Forced Labour in British West Africa: The Northern Territories of the Gold Coast," 
Joumal of  African Histow, 14(1)(1973):82-3,%. For additional detaiis regarding mine labour, see Jeff 
Crisp, The Stow Of An African Working Class: Ghanaian Miner's Struanles, London: Zed Books, 1984, 
For evidence against the underdevelopment argument, see lncz Sutton, 'The Nondevelopment of the 
Northern Temtories of the Gold Coast," international Journal of African Historical Studies, 
(22)(4)(1989):637-669. For the composition of labour on the cocoa farms, see Polly Hill's two studies, 
The Gold Coast Cocoa Farmer: A Preliminarv Survcv, London: Oxford University Press, 1956, and 
Minrant Cocoa Farmers of Southern Ghana: A Studv in R d  k i t a l i s m ,  Cambridge: Cambridge 
University Press, 1963. 
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reserve/underdevelopment theory by demonstrating that cocoa production, mining and 

the growth of labour migrancy occurred largely outside the control of the colonial state. 

The point here is that the colonial state did not always act in the interest of metropolitan 

capital; nor did the state always promote agrarian capitalism. This ambiguous 

relationship between the colonial state and expatriate capital produced what Phillips calls 

the "enigma of colonialism" in which a hck of exploitation characterized the colonial 

period in British West ~ f i - i c a . ~ ~  As Berman argues, part of this ambiguity grew out of 

the colonial state's need to maintain political legitimacy in the colonial context.* 

Sutton, however, points to another possibility when she writes that "the idea of 

maintaining the traditional ... may have given ideological backing to the lack of 

development in the north, though after the fact. n26 

It is our contention that "ideological backing" did not simply occur "after the 

fact. " Instead, the ideology of "traditionn reflected a fheoretical bias against "premature 

individualism" and a practical concern that cocoa production and mining produced 

problems of sanitation, disease, and unemployment. Responding to the "evils" of 

individualism, the colonial state equated tradition with African community and fought for 

its preservation in the Northern Territories. To a large extent, this policy of 

preservationism represented a reaction to the forces of "westernizationn which the state 

3Phillips characterizes British colonialism in West Africa as a "makeshift settlementn which failed to 
produce its intended r e d  ts. See especially Phillips. Chapter One. 

L S B ~ c e  Berman, Conwl and Crisis on Colonial Kenya: The Dialectic of Domination, London: James 
Currey, 1990, p.28. 
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believed had spiralled out of control in the Gold Coast Colony and Ashanti Protectorate. 

To the extent that these forces included the formation of a middle class, they constituted 

the rise of civil society. The colonial state thus attempted to use community development 

to block the emergence of civil society in the Northern Territories. 

(ii) The WALC Comes tt, the Northern Territories, 1919-1936 

The period 1919-1936 witnessed the implementation of the full WALC 

programme in the Northern Territories. The shift from the peasant road to the fuller 

WALC philosophy began during the governorship of Sir F.G. Guggisberg between 19 19 

and 1927. During this period, Guggisberg implemented a development plan for the Gold 

Coast with a northern component far exceeding Northcoa's recommendations of 1899. 

The attention paid by scholars to Guggisberg as a failed "indirect ruler" conceals the fact 

that his plan for the north resembled that of Chamberlain as well as the model of indirect 

rule. Like Chamberlain, Guggisberg presented a vision of a railway carrying vast loads 

of raw materials to the ports of the coast for export to Britain and the world. More than 

this, Guggisberg succeeded in drafting legislation to nationalise the lands of the Northern 

Territories to provide state control over this process. The dmerence between 

Chamberlain and Guggisberg appeared in the latter's plan to modemise the states of 

Mamprusi, Dagomba and Gonja in the process instead of destroying them. Guggisberg 

linked this vision to the ideas of nation and state, where the goal of development was to 

guide the evolution of African nations into states. 

For Guggisberg, the goal of development consisted of strengthening these states 



to the point where they could compete in the global economy. This 

would preserve "nation" during the modernisation of statehood; 

15 

process, however, 

Guggisberg often 

referred to the dangers of "denationalization. " The term "denatioaalization" stands in 

contrast to the more common British colonial idea of "detribalization." In one sense. 

Guggisberg 's use of the former term reflected the ethnic hue which "nation" had assumed 

in Europe by the early 1920s. However, it wes also paradoxical. Nation-states implied 

the emergence of civil society, which required the emergence of a bourgeoisie. Both of 

these latter phenomena stand in contradiction to the preservation of community. The 

paradox for the colonial state consisted of the simultaneous advocacy of community and 

civil society. 

In the Northern Territories this goal of statehood would have seemed like a real 

possibility where it had failed in the south. Guggisberg had tried unsuccessfully to put 

the cities of the southern coast on a similar footing. In the wake of this process, 

Guggisberg worked closely with Sir Naaa Ofori Atta, Chief of the powerful Akim 

Abuaka state in the Central Province, to draft a Native Administration Ordinance (NAO) 

for the Gold Coast Colony. The NAO provided a base for implementing Indirect Rule 

in the Northern ~emtories." 

Once again, economic processes related to the cocoa industry triggered this shift 

towards indirect rule. Most importantly, Guggisberg's tenure witnessed the emergence 

of what the British took to be landlordism in the Northern Territories, especially in the 

Northwest district of Lawra-Tumu. As one District Commissioner discovered in 1927, 

?'he best smdy of this process is Bjorn Edsman, Lawvers in Gold Coast Politics c. 1900- 1945: From 
Me& Sarbah to J.B. Danauah, Stockholm: Almqvist and W i l l  IntcrmionaI, 1979. 
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some chiefs bad used their colonial-backed authority to build "chiefs' farmsn as large as 

twelve hundred acres." Responding to the threat of chiefly landlordism, and to 

international pressure to abolish forced labour, the colonial state implemented indirect 

rule in the Northern Temtories between 1927 and 1936. The implementation of indirect 

rule in the Gold Coast was left to Guggisberg's successor, A.R. Slater. Under the 

guidance of Slater, the implementation of indirect rule in the north brought another shift 

in development doctrine. Between 1930 and 1933, the northern administration used 

Guggisberg's ideas - including land nationalization - to implement the doctrine of indirect 

rule. Under this system, the British established Native Authorities, Native Tribunals, 

Native Treasuries and direct taxation. This system established chiefs as salaried 

"employees" of the colonial state and made them responsible for local administration, law 

and development. At the same time, the colonial state implemented a Land and Native 

Rights Ordinance vesting all northern lands in the Native Authorities, subject to the f d  

authority of the governor. In short, the period 1927-1936 witnessed the implementation 

of the full WALC programme in the Northern Temtories of the Gold Coast. 

(iii) Agricultural Development and Community 

Along with the implementation of indirect rule, the colonial state began a 

programme of agricultural development in the Northern Temtories in the 1930s. The 

programme came in response to an Agricultural Department report of severe food 

security problems in a densely populated section of the northeast. As such, it was geared 

?"J. Eyre-Smith, 23 August 1927, NRG81U14, National Archives of Ghana - Tamale (NAGT), p. 1. 



towards rescuing the productive power of agriculture in the interests of the local 

population. At the same time, however, developing agriculture in the north also sought 

to alleviate problems of production and unemployment in the south, which occurred in 

the wake of the Great Depression. These trends produced resistance Rom the elite and 

cocoa producerltraders. The wave of resistance peaked with a cocoa hold-up in 1938, 

during which producers refused to sell their crops because of poor producer prices. In 

the south, the hold-up prompted the colonial state to introduce state marketing boards in 

order to control prices paid to cocoa 

The state, however, also tuned to the north as a potential supplier of foodstuffs 

to counter the growing threat of resistance in the south. Once again, therefore, a shift 

in development doctrine occurred in reaction to previous periods of development. In this 

context, the colonial state invoked rural development to solve urban problems. More 

than this, however, the state framed rural development so that it would not produce the 

problems it attempted to solve. That is, the development of agriculture was framed along 

community lines. In the 1930s, colonial officials based their programme on local 

agricultural methods set within the framework of indirect rule. "Mixed farming" - using 

bullocks for ploughing and fertilizer - formed the core of this effort. 

By the mid- l94Os, however, mixed farming and indirect mle faced criticism as 

inadequate tools for development. In part, this reaction criticized indirect rule and mixed 

farming for failing to prornotc community, inasmuch as they provided opportunities for 

individual accumulation. For example, the period 193645 witnessed the rise of "fetish 

%e classic study of this process is P.T Bauer, West African Trade, Cambridge: Cambridge 
University Press, 1954. 
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accumulationn in the north as land priests - the major religious figures of the Northern 

Territories - sold their services and shrines to the educated professionals of the south. 

Also important was the fact that some chiefs educated their children in preparation for 

careers as teachers, traders and transport operatorslowwrs. These patterns of individual 

accumulation, which taken together constituted the rise of a propertied middle strata (the 

basis of civil society), were shut out of the colonial development equation. 

A much bigger problem, however, appeared in the post-war era when Britain's 

currency crisis and oilseeds and protein shortage prompted a return to Chamberlain's 

plan to develop the colonial estates. The need for raw materials from the sterling area 

pushed colonial states towards increased intervention into African agricultural 

pr~duct ion.~ In the Gold Coast, this need pushed the state towards more modem 

agricultural techniques and more "programmatic" development. This shift in 

development doctrine triggered the demise of indirect rule and mixed farming in favour 

of local government and land planning. 

However, the colonial vision after 1945 did not embrace Chamberlain's call for 

destruction in the process of development. Instead, it echoed Guggisberg's call for the 

simultaneous provision of local benefits and "welfare. " But it differed from Guggisberg 

in that it was less modem; "traditional" social structure was to be preserved through the 

process of rapid technological and economic change. This carried forward the most 

imponant thread of the West African policy. But it was also a Fabian road in its belief 

T o r  an overview of this period, see DJ.  Morgan, The Official Historv of British Colonial 
Develo~ment . Volume Two: Develo~inSt Colonial Resources. 1945- 195 1, Atlantic Highlands: Humanities 
Press, Ltd., 1980. 



that community could be made compatible with development by collectivising peasant 

producers on a cooperative basis. Russia was seen as providing one model of such a 

system, and Russian collectivisation was seriously discussed by British colonial officials 

in the 1940s as it had been discussed by Sidney and Beatrice Webb in the 1930~.~l  

This new period of development - symbolized in the north by a major mechanized 

groundnut project - rejected mixed farming in favour of agricultural mechanization. The 

groundnut project - located in the Western Gonja District of the Northern Territories - 

was based on a Fabian socialist view of development. The Gonja scheme intended to 

combine peasant farming with collectivisation, cooperation, mechanization and soil 

conservation in what might best be called "conservative modemisation. " Ultimately, the 

project failed and entered into voluntary liquidation in 1957. 

A few additional points should be noted in relation to the timing of the Gonja 

scheme. First, it coincided with the beginnings of the dismantling of indirect rule in 

favour of "local government, " a strategy which opened up rural politics to educated 

"commoners" as well as chiefs. Under this new system, the chiefs and their State 

Councils were to be confined to "traditional constitutional matters. " "Developmentn was 

left in the hands of secular local councils. Second, the colonial state implemented a 

programme of "community development" alongside the Gonja project. Community 

development, despite its rhetoric of "development from belown and village participation, 

was inextricably bound to the development doctrine of the colonial state. As an element 

"See for example the correspondence on agriculture in the U .S.S.R. in C0852140211, Public Record 
Office, Kew, London (PRO). Sidney and Elatrice Webb visited Russia in 1932 and 1934. See Sidney and 
Beatrice Webb, Soviet Communism: A New Civilisation?, Special Limited Edition Printed by the Authors 
for Subscribing Members of Trade Unions, October, 1935- 
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of development doctrine, community development was invoked by the state in order to 

counter an immanent process deemed to have produced "corruption." 

In the case of the Northern Territories, the colonial state implemented community 

development for two main reasons: to block a premature flow of people to the large 

project sites, and to bring tangible benefits to northern towns and villages while waiting 

for the large schemes to pay off. That is, British officials believed that community 

development would minimize resistance to the large schemes and guarantee that 

communities, rather than individuals, would benefit from local development projects. 

The latter idea intended to block the emergence of the problem groups of the south - the 

individual capitalist, trader, moneylender, et cetera - some of whom also represented the 

"detribalised" educated elite. That is, community development worked to block the 

emergence of civil society. This goal formed the essence of British colonial development 

doctrine in West Ahica. Despite the views of Chamberlain and Guggisberg, the 

conservative thread of the doctrine prevailed in the Northern Temtories. In this context, 

the doctrine of development worked against past periods and processes of development 

which threatened to produce civil society. The political space opened up by the growth 

of civil society threatened to produce individuals capable of pursuing accumulation 

strategies which contradicted the goals and policies of the colonial state. 

The above historical material reveals much about development doctrine in British 

colonial West Africa. First, it was teleological in that the end goal was often contained 

within the development model itself." Second, it necessitated the exercise of 

-or a recent example, see Cowen and Shenton, 'The Invention of Development,' p.28. 
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trusteeship by a selfdefined "developedn agent, in this case the British representatives 

of the colonial state. Third, it was produced and modified by the colonial state in 

reaction to immanent forces which pressed against the British ideal of natural AfI-ican 

community. "Corruptionn referred to these immanent forces, which the state portrayed 

as premature individualism. From an indigenous perspective, however, so-called 

premature individualism represented individual African strategies for economic and 

political accumulation and, arguably, the emergence of the foundation of civil society. 

The colonial state responded to the threat of civil society by invoking the intent to 

develop African community. This reaction raises questions about the equation of 

community and civil society so common in the current wave of literature on African 

governance. Contrary to the governance literature, the Gold Coast state considered 

community antithetical to civil society rather than its foundation. 

Geographical Focus 

This study investigates the history of development doctrine at the levels of the 

Colonial Office, the Gold Coast state and the Northern Temtories administration. 

However, we shall focus on two specific areas in the Northern Temtories, Lawra-Tumu 

and Zuarungu, for evidence of the impact of this doctrine at the local level. L a m -  

Tumu is located in the extreme northwest of Northern Ghana; Zuarungu ("Frafra") is 

near the border of the northwest and the northeast (see Map 3). During the colonial 

period, these two areas either formed Districts in and of themselves, or existed as parts 

of larger Districts. Both Law-Tumu and Zuarungu contain peoples whom the British 
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labelled "primitive" and whom many present writers refer to as "stateless." In today's 

terminology, the major ethnic groups referred to in this study are the LoDagaa (Lawra), 

the Sisalla (Tumu), and the Tallensi (Zuarungu). Eric Wolf employs the more useful 

term "kin-ordered" to describe this son of social organization, in which scattered 

communities are linked through kinship ties rather than hierarchical political 

That is, in British colonial terns, "chiefs there were none. " As part of 

the search for "tradition," British officials created a series of chiefs and attempted to rule 

through them. As noted above, this project was based on the belief that chiefs would 

have evolved in among the kin-ordered peoples had slave raiding not disrupted their 

evolution into states. 

For our purposes, Lawra-Tumu and Zuanmgu were connected on several levels. 

First, as noted above, both areas experienced the creation of chiefs where none had 

existed before. Second, the colonial state constructed both areas as victims of marauding 

slave raiders in the nineteenth century. Third, the British believed that these raids 

triggered the depopulation of Lawra-Tumu and the overpopulation of Zuarungu. 

Development thus involved resettling people fkom "overcrowded " areas into 

"depopulated " regions. Finally, the colonial state used models of resettlement, created 

in Lam-Tumu and Zuarungu, to move settlers into the site of the Gonja groundnut 

project, which was located on an uninhabited tract of land in the middle belt of the 

Northern Temtories. In short, then, we have chosen to focus on Lam-Tumu and 

Zuarungu because they were "stateless " societies connected through development. 

%ric Wolf, E m -  ax! ~e lkmle Without Historv, Berkeley: University of California Rtss, 1982, 
pp .88-96. 
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Contents 

This thesis is divided into nine chapters, with this Introduction forming Chapter 

One. Beginning with a brief overview of the European scramble for the West African 

hinterland, Chapter Two discusses the shift in development doctrine from the aggressive 

stance of Joseph Chamberlain - supported by the early Gold Coast administration - to the 

"preservationistw stance of the West African Lands Committee. With respect to the 

Northern Temtories, the latter philosophy arrived during the governorship of Sir F.G. 

Guggisberg. Chapter Three discusses the development policy and practice of 

Guggisberg's subordinates, A.C. Duncan-Johnstone. The chapter traces Duncan- 

Johnstone's experiment in native administration in the Lawra-Tumu District between 

1917 and 1921. 

But more than this, the chapter roots Duncan-Johnstone's idea of development in 

the work of Charles Temple in Northern Nigeria and, through Temple. to the pioneering 

anthropological writings of Sir Henry Maine. Out of these influences Duncan-Johnstone 

implemented a system of native tribunals which produced a major unintended result, 

chiefly landlordism, which the British so desperately wanted to avoid in West Africa. 

In reaction to this trend, the Gold Coast began to set the stage for the full implementation 

of indirect rule. In preparing for indirect rule, the British sent some of the fim 

professional anthropologists to the Northern Territories. The chapter concludes with the 

work of these anthropologists - along with several "amateurn anthropological studies 

produced by northern District Commissioners. The implementation of indirect rule 

between 1932 and 1936, discussed in Chapter Four, marked the arrival of the West 
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African policy to the Northern Territories. As Ann Phillips notes, during this era the 

Northern Territories became the only region outside Northern Nigeria to experience the 

full implementation of the idea of the NNLC and WALC. 

The second half of the thesis is more specifically concerned with "development" 

in the Northern Territories between 1935 and 1957. Chapter Five analyzes the British 

"discovery" of food insecurity in the northeast and the remedy of mixed farming. The 

chapter focuses on the work of agriculturalist Charles Lynn and anthropologist Meyer 

Fortes. Next, Chapter Five shifts to another key aspect of development doctrine in the 

north: the eradication of disease. The chapter traces the work of entomologist K.R.S. 

Morris, whose activities in the northwest sought to eradicate tsetse flies and 

trypanosomiasis from the Lawra-Tumu District. In this case, immanent processes 

worked in favour of colonial - or at least Moms' - intentions as part of the population 

autonomously developed a settlement pattern which worked to eliminate the fly. 

However, other immanent processes worked against colonial intentions in the northwest, 

especially the growth of fetish tourism and the entry of African businessmen into trade 

and transport. 

Meanwhile, indirect rule and mixed farming proved inadequate as tools for 

implementing development along the lines envisioned by the colonial state. Chapter Six 

discusses the debates over the usefulness of these policies in an era which demanded 

rapid increases in agricultural productivity and living standards. While the colonial state 

engaged in this debate, several immanent processes began to occur against the grain of 

the intentions of state development policy. Most conspicuous among these processes was 
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the growth of "fetish tourismn in which northern fetish priests began to sell their services 

(and shrines) to professionals from the coast. Combined with the need for colonial 

exports after World War Two, the inadequacy of indirect rule led to the emergence of 

more direct state intervention into development in the Northern Territories. One of the 

casualties of this shift in state policy was indirect rule itself, which was gradually 

replaced by local government as a preferred administrative framework for development. 

Also, during this period the colonial state rejected mixed fanning by individual peasants 

as capable of producing the newly required levels of subsistence and export crops. 

Chapter Seven discusses these changes to colonial political and agricultural policy 

between 1945 and 1948. After 1948, the development themes examined in Chapters Five 

through Eight (mixed farming, tsetse eradication, resettlement and the mechanization of 

agriculture) converged in the largest single agricultural project in the history of the Gold 

Coast before 1950: the Damongo Groundnut scheme. Chapter Eight discusses the 

process through which the scheme was presented to the Colonial Office, its rejection by 

the Colonial Development Corporation, and its ultimate transformation into an internally 

funded foodstuff production project. The chapter ends with a discussion of the 

simultaneous emergence of community development in the Northern Territories, its 

relation to the Gonja scheme, and its close link to the development doctrine of the 

colonial state. Chapter Nine presents the essay's major conclusions. 



Chapter Two 
From Developing the Estates to Reserving the Peasantry: 

Development in the Northern Territories, 1895-1919 

Introduction 

In early 1902, Britain annexed the Northern Territories of the Gold Coast as r 

Protectorate of the British Empire. The annexation grew out of the scramble for West 

Africa in which Britain, France and Germany competed for control over the Niger bend 

(see Map 1). The reasons for the scramble, which emerged out of Bismark's Berlin 

Conference in 1884/5, have been debated at length since the 1950s.' It is clear. 

however, that after 1895 Britain hoped to use West Africa as a source of raw materials 

and markets, in order to develop the productive power of the British nation. At this 

time. former Birmingham industrialist Joseph Chamberlain entered the Colonial Ofice 

and declared his intention to "develop the colonial estates" through the application of 

British trusteeship. Chamberlain's development programme can be categorized as 

"consuucrivist, " seeking to open the Gold Coast to British capital in order to exmct raw 

materials and open markets for British manufactured goods. Under this programme. the 

development of Africa aimed at relieving Britain's crisis of production and unemployment 

in the wake of the Great Depression of 1872-1895. Chamberlain planned to achieve this 

goal by nationalizing Ahcan lands, building state-sponsored infrastrucaval works 

'Space limitations preclude an analysis of this historiography. For a useful introduction to the 
literature, see Roben 0. CoIlins (ed), Historical Problems of Imwrial Africa, New York: Markus Wiener 
Publishers, 1994, pp.7-56. For the West African context, see John D. Hargreaves, Prelude to the Partition 
of West Africa, London: Macmillan and Company Ltd., 1963 and John D. Hargreaves, West Africa 
Partitioned (2 Volumes), Luridon: The Macmillan Press, 1985. 
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(especially railroads), destroying what he considered unprogressive African political and 

social systems, imposing d k t  taxation, and encouraging the development of agrarian 

capitalism on African soil. 

The task of developing the estates of the Northern Territories fell to the first 

Chief Commissioner, Lt. Colonel H .P. Nonhcon. In 1899, Northcoa produced a plan 

for developing the region along Chamberlainite lines, seeking to capture the trade in kola 

nuts and livestock to the African interior. Under Northcon's plan, Britain would insert 

manufactured goods into the trading networks. The consauction of infrastructure would 

facilitate the flow of goods between the coast, the Northern Territories and the savannah. 

African rural producers would be encouraged to grow foodstuffs to supply the caravans. 

and cash crops for export to Britain. In order to fund the scheme, Britain would tax the 

caravans and the people themselves. 

Northcoa's vision rested on a reading of history that would profoundly influence 

subsequent development programmes in the Northern Temtories. According to 

Nonhcon, the numerous "stateiess" peoples of the nonh had been ruled by a centralized 

state, the Mamprusi Dynasty, in the mid-nineteenth century. At the end of the century, 

a series of slave raids and British military expeditions had destroyed the Dynasty, 

reducing the stateless peoples to a state of anarchy and suspicion towards foreignen. As 

a fust step towards development, Northcoa thus recommended the "pacification" of 

"recalcitrant tribes" and the reassenion of the Mamprusi Dynasty with the British as the 

supreme paramount ruler over the Northern Territories. The point here is that 

Northcoa's plan, following Chamberlain, sought to develop the Northern Territories by 
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exercising trusteeship to extract labour and resources from the indigenous population. 

In so doing, the undeveloped estate of the Northern Territories would be hitched to the 

reconstruction of Britain's economy following the Great Depression of the late nineteenth 

century. 

By 1906, this Chamberlainite vision had failed in the face of a liberal reaction to 

the exploitation of the British West African colonies. Allied to merchant capital, the 

liberal lobby reacted against Chamberlain's taxation policies - which had produced a Hut 

Tax War in Sierra Leone - and his land nationalization proposals - which had produced 

heated resistance in the Gold Coast Colony. This liberal reaction to Chamberlain gained 

enough strength after 1900 to force Chamberlain's exit from the political scene with the 

Liberal ascension to power in 1906. Chamberlain's downfall ushered in a long period 

of concern with the community side of colonial intent to develop West Africa. 

During this period, the intent of West African development changed from 

encouraging the development of agrarian capitalism to blocking its growth in favour of 

preserving peasant production. In Britain, the transition was led by the liberal " l h r d  

Party" of Mary Kingsley , E.D. Morel and John Holt, allies of merchant capital. While 

the Third Party sought the same goal as Chamberlain, the extraction of raw materials and 

development of markets, Kingsley, Morel and Holt opposed direct taxation and the 

destruction of African "tradition" at the hands of expatriate capital. Instead. 

Chamberlain's opponents strove to preserve African peasant production and use trade as 

a means to "civiIising " the African population. 

Around 1900, Morel m e d  to the socialism of American Henry George and, 
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somewhat ironically, began lobbying for land nationalization as a tool for the state to 

appropriate ground rents in the interests of community development. This idea took root 

in Nigeria during a struggle between a group of "Georgeists" and the plan of Sir 

Frederick Lugard to foster development by creating a landlord class. The Georgeist 

lobby, led by Northern Nigerian Governor Percy Girouard. defeated Lugard through the 

deliberations of the Northern Nigerian Lands Committee (NNLC) in 1908 and the larger 

West African Lands Committee (WALC) which sat between 1912 and 1926.' From this 

date onwards, the British West African policy simultaneously sought to achieve the twin 

intents of development: extracting African resources and labour. and preserving and 

reproducing African community. 

During this period, roughly between 1903 and 1919, the colonial state in the Gold 

Coast turned away from the Northern Territories as a source of raw materials and cash 

crops. This change occurred in the wake of Chamberlain's demise and the development 

of mining and cocoa production in the south. Reversing Northcott's aggressive plan, the 

Gold Coast dropped the idea of direcr taxation and established the northern chiefs as 

"labour contractors" responsible for calling up "communal labour" for public works. 

This programme, however, required the continuation of Northcott's policy of resurrecting 

traditional chieftaincies in the north. Thus, after the conversion of the Northern 

Territories from military to civilian rule in 1907, Chief Commissioners A.E.G. 

Watherston and Cecil Armitage completed what they considered the reassertion of the 

-'For a discussion of this process, see Shenton, The Devefo~ment of CmitaIisrn in Northern Nineria, 
Toronto: University of Toronto Press, 1986, pp.3041. On the Georgeists, the NNLC and the WALC, 
see also Anne Phillips. The Eniama of Colonialism: British Policv in West Africa, London: James Cuney, 
1989, pp. 75-77. 



30 

" pre-slave raiding era " chieftaincies. Like Chamberlain and Northcoa. Wathemon 

undertook this programme in order to develop trade for the benefit of Britain. For 

Wathenton, reviving the north's ruling hierarchies represented a necessary step towards 

the "westernisation" of the indigenous population in the interests of developing trade. 

Unlike Watherston, Armitage sought to revive the northern chieftaincies as a 

hedge against westemisation. Armitage's policy reflected the influence of Morel and the 

WALC, as well as a growing reaction against the negative effects of the uncontrolled 

development of cocoa production and mining. Though these industries had produced 

economic growth, argued the colonial state, they also had facilitated the spread of 

disease, provoked environmental damage and, worst of all, triggered the development of 

private property in land and the spread of concession-granting by chiefs. Worse yet for 

the British, the colonial state's efforts to ameliorate these problems were hampered by 

the protests of a professional elite, who had emerged in the south during the process of 

economic development. 

Governors such as Sir Hugh Clifford (1912-1919) detested the elites of the coast 

because they stood in the way of development. In contrast, as an undeveloped region the 

Nonhem Temtories provided a clean slate for development along African, that is, 

peasant, lines. Although the north had not been developed, argued Clifford, it had been 

rescued from the horrors of slave raiding and, he implied, it had not been corrupted as 

had the south. Though Clifford rejected land nationalisation. he supported the WALC's 

objective to preserve the African peasantry, and thus African community, in the rural 

areas of West Africa. As we shall discover below. Clifford's opinion of the Northern 
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Temtories marked the clllmination of a shift away from Chamberlain's constructivist 

development policy. Between 1904 and 1919, the perceived role of the Northern 

Temtories changed from a potential source of agrarian capitalism. to a theatre for the 

simultaneous achievement of agricultural production and the preservation and 

reproduction of Afiican community. This shift is examined in the pages which follow. 

We shall begin with the Chamberlainite period before tuming to the transition driven by 

the liberal reaction to Chamberlain's development policy. For the sake of clarity, the 

transition period is organized according to the themes of politics ("pacification" and the 

creation of chieftaincies) and economics (direct taxation, forced labour and land). The 

chapter closes with the emergence of the "peasant road" between 1912 and 1919. 

Constructivist Development: Chamberlain and the Undeveloped Estates, 1895-1902 

The intent to develop present-day Northern Ghana began in 1895, when Secretary 

of State for the Colonies Joseph Chamberlain declared that the British were "landlords 

of a great estatet' and that it was "the duty of the landlord to develop his estate. "' 
Chamberlain's doctrine signalled an intensified British attempt to open West Africa to 

expatriate capital by wresting control of the region away from competing interests. This 

project resulted partly from the British state's need to rescue the nation from the effects 

of the Great Depression between 1872 and 1895.' Between 1890 and 1910, a debate 

occurred in Britain over whether to redress the Depression through domestic or colonial 

'M .P Cowen and R. W. Shenton, Doctrines of Develo~ment, London: Routledge, 1996. p.275. 

'Between 1872 and 1895, waves of unemployed agricultural labourers entered the cities of Britain, 
displaced by the collapse of wheat production and the ensuing saaregy of increasing productiviry through 
mechanization and iivestock production. See Cowen and Senton, p.254. 



development. Chamberlain fought for the colonial option against the domestic priorities 

of the  liberal^.^ In this context. Chamberlain intended to use the Colonial Office to 

establish himself as a strong political leader capable of solving Britain's economic 

problems "within an Imperial framework. "' 
In so doing, Chamberlain brought the constructivist intent to develop to bear on 

the scramble for West Africa. Chamberlain's programme rested on his belief that the 

"undeveloped estates" of West Africa could be developed through a parmenhip between 

the state and merchant capital. ' Under Chamberlain's development programme, Britain 

would attract expatriate capital to the colonies by developing communications 

infrastructure, granting private concessions and securing a stable labour supply by taxing 

the indigenous population. This is not say that capital would receive a free ride, for 

Chamberlain also advocated the taxation of land concessions and natural resources in 

order to make capital pay for the development of infra~rmcture.~ Still, Chamberlain 

advocated an aggressive program designed to force through revolutionary changes in the 

organization of land and labour in West Africa. As self-appointed landlord of the 

6Hargreaves, West Africa Partitioned, p.2 15. 

'This vision built on Chamberlain's experience as Mayor of Birmingham (1874). when he attempted 
to establish a "political pact" between industrial capital and labour by purchasing the city's utilities and 
using their profits for "slum clearance and reconstruction." See Cowen and Shenton, p.274. Howard 
argues that the presence of merchant fixms in the Gold Coast undermines Robinson and Gallaghers' 
rejection of economic and political motives in the European scramble for Africa. We should be wary, 
however, of Howard's assertion that the commercial lobbies sought to "curb 'disturbances' which were 
affecting trade" in the Asante Hinterland, where actual uade ievels were very low in the 1880s and 1890s. 
Rather, the scramble for West Africa rested on Chamberlain's belief that the colonial estates could be 
developed, See Rhoda Howard, Coionialism and Underdevelo~ment in Ghana, London: Croom Helm, 
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undeveloped colonial estates. Chamberlain intended to prepare the way for developing 

colonial resources, through expatriate capital, in order to address Britain's economic 

crisis. More importantly for our purposes. as Hargreaves notes, Chamberlain identified 

the undeveloped estates with West Africa, and more specifically Asante and its northern 

savannah "Hinterland. " lo 

In focusing on the Asante Hinterland. Chamberlain's vision of "constructivist 

trusteeship" deepened Britain's involvement in the scramble for the Niger Basin. Before 

Chamberlain could "develop the estates, " Britain had to defeat her rival competitors for 

territory in West Africa: the French and Germans scrambling for the Niger Basin; the 

Dyula/Muslim reformer Samori Ture defending his military state against the French; the 

Muslim Zabarima state of Mahama dan Issa (Babatu) attempting to gain a foothold 

among the "stateless peoples" south of Ouagadougu; and the indigenous Asante nation 

defending its territory from all of the above. From the perspective of development in 

the Northern Territories, the campaigns of the Zabarima, Samorians and Asante were 

particularly important. Most importantly, we must note that these three states formed 

but one chapter in a long history of West African state-building, based on control at 

various times over the trades in gold, slaves and kola nuts between the forest, the 

savannah and the desert. At the time of the European scramble, several powerful 

" secondary states " had emerged, which included the Zabarima and Samorians, using 

%ken as a whole, as Cowen and Shenton note, Chamberlain's vision extended Friederich List's 
system of national economy by advocating the development of the British Empire as a d o n  writ large. 
See Cowen and Shenton, p.275. 

Wargreaves, West Africa Partitioned, p d  IS. 



European weaponry and military techniques to reform or build empires across the West 

African savannah. The leaders of these states, especially Samori and Babatu, greatly 

influenced British ideas about development in the Northern Territories. Between 1860 

and 1895, these two men fought for temtory in the northern fringe of Asante, a 

formidable power in its own right which had emerged in the early eighteenth cenmry. 

The point for our story is that, in "developing the estates," Chamberlain and the British 

entered into campaigns against Babatu, Samori and Asante which produced a framework 

for understanding how to develop the Northern Territories. Space limitations preclude 

a detailed discussion of this theatre of the scramble for Africa. However, a brief 

discussion of the main players is crucial to understanding Britain's development plans for 

what later became the Northern Territories of the Gold Coast. 

Slave Raiding in the Nineteenth Cenhuy: Asante, Babatu and Samori Ture 

Asante expanded between 1700 and 1750 to encompass a wide area from the coast 

rhrough the forest to the savannah (see Map 4). A definitive explanation of this process 

is beyond the scope of this essay. l 1  However, it is important to note that Asante 

emerged out the unification of a core of Akan-speaking peoples in the early seventeenth 

''The rise of Asante has been debated at length. For the current state of the debate, see Larry Yarak. 
"Slavery and the State in Asante History." in John Hunwick and Nancy Lawlor (eds). The Cloth of Maw 
Colored Silks: Pa~ers on Histow and Societv Ghanaian and Istamic in Honor of lvor Wilks, Evanston: 
Northwestern University Press. 1996, pp.223-240; Ivor Wilks' Asante in the Nineteenth Centurv: The 
Structure and Evolution of A Political Order, Cambridge: Cambridge University Press, 1975, remains the 
pivot of the debate, as do a series of articles which W ' i  rrcmtly revised and published as Forests of 
Gold: Essays on the Akan and the Kiandom of Asante, Athens: Ohio University Ress, f 993. For a critical 
response to Wilks' work, see T.C. McCaskie, "Empire State: Asante and the Historians," Journal of 
African Histow, 33(1992):467-76, and T.C. McCaskie, State and Sociew in Precolonial Asante, 
Cambridge: Cambridge University Press, 1995. 



century.I2 Having thus unified, the Asante state expanded to the n o d  and the south, 

based on the economic foundation provided by trade routes between the coast, the forest 

and the savannah. To the south. Asante's control of the gold-producing Denkyira state, 

after 1701, and the coastal areas, up to 1826, '"provided access to the trade in gold and 

s!aves to European forts along the coast.14 To the north, Asante accessed the trade in 

gold and kola nuts to the Central and Western Sudan by entering into tributary 

relationships with the non-Akan states of Dagomba, Gonja and Mamprusi. l5 In return 

f ~ r  military protection, these states agreed to provide Asante with a tribute in gold and 

slaves, the latter of which came mainly from the "stateless" societies between 

GonjaIMamprusi and the Mossi states of present-day Burkina Faso. l6 

Asante's relationship with Dagomba prompted a series of events which would 

affect British development doctrine in the Northern Territories. In 1867, Dagomba 

'?For a concise description of this process, see Basil Davidson, The Black Man's Burden: Africa and 
the Curse of the Nation-State, New York: Times Books, 1992, pp.52-58. 

''Asante lost control of the Fante area of the coast after being defeated at Dodowa, by an alliance of 
coastal peoples and the British. See K. Arhin and J. Ki-Zerbo, "States and Peoples of the Niger Bend and 
the Volta," in J.F. Ade Ajayi (ed), UNESCO General Historv of Africa. Volume VI: Africa in the 
Nineteenth Cennrrv Until the 1880s, Oxford: Heinemam, 1989, p.663. 

''It should be noted that Asante's control in the gold-producing regions was not uncontested. Wilks 
notes, for instance, an outbreak of guerilla attacks in I707 on the miners of Manso Nkwmta. See W ' i ,  
Asante in the Nineteenth Century, pp. 19-20. 

'5Asante's northern expansion shifted according to the rise and fall of the states of the Western and 
Central Sudan. The expansion of Asante northwards focused initially on the northwestern gold made to 
the Songhay and the kola uade to Jenne, and shined to the northeastern kola nut trade after the rise of the 
Sokoto Caliphate. See P. Lovejoy, Caravans of Kola: The H a w  Kola Trade. 1700-1900, Zaria: Ahmadu 
BelIo University Press, 1980, p.35; P. Lovejoy, "The Internal Trade of West Africa to 1800, * in J.F.A. 
Ajayi and M. Crowder. Historv of West Africa. Volume One (3rd edition), Harlow: Loogman Group 
Limited, 1985, pp.673-4.683; K. Arhin, West African Traders in the Nineteenth and Twentieth Centuries, 
Landon: L,ongman Group Limited, 1979. p.342; W i ,  Asante in the Nineteenth Cennuv, pp.267-71. 

'6Arhin and Ki-Zerbo, p.663; Wi, Asante in the Nineteenth Centurv, p.305. 



leader Ya Na Abdallah sent slave raiding expeditions to the hinterland in response to 

Asante's request to revive Dagomba's slave tribute.'' Joining the northwestern 

expedition was a contingent of "Zabarima" horsemen, originally from Zabarma in the 

Sokoto Caliphate, who had allied with Dagomba around 1860.18 During the expedition 

the Zabarima broke away from Dagomba and launched what would become a thirry-year 

campaign to control the stateless areas of the northwest Asante Hinterland.19 The 

Zabarima campaign produced a network of shifting alliances and intermarriages in the 

northwest, reaching its peak during the 1880s under Mahama dan Issa (Babatu). 20 By 

this time, the Zabariman state had deep roots, through conquest and marriage, among the 

Sisalla, Awuna and Kassena, a fact which contributed to an 1895 rebellion by one of 

Babatu's captains, Amaria. Just as Babatu was about to defeat the rebellious captain, the 

military state of Samori Ture entered the northwest and prompted an intensification of 

the British scramble for the Asante Hinterland. Babatu's forces became immersed in the 

struggle, and collapsed in the face of British force in 1895 .'I 

"The tribute had fallen into abeyance between 1863 and 1867, while Asantehene Kwaka Dua was 
preoccupied with southern affairs. The Ml story of these events can be found in Wilks, Asante in the 
Nineteenth Centurv , pp.pp.2 l-23,220-242,305. 

'Tatred at Zabarma southeast of Niamey and east of the Niger. the Zabarima state emerged in the 
early nineteenth century out of the Fulani j i W  which produced the Sokoto Caliphate of Usuman daa 
Fodio. Moving south after the jihcrd &ed, Zabarima horsemen arrived in Dagomba around 1860 as 
traders, missionaries and mercenaries, and allied with the Ya Na. See also J.J. Holden, "The Zabarima 
Conquest of Northwest Ghana," Transactions of the Historical Societv of Ghana, 8(1965):61,68; John D. 
Hargreaves, Prelude to the Partition of West Af'rica, tondon: Macmiilau and Company Ltd., 1963, p.5. 

Wnder the agreement, Zabarima leader Affa Hano offered to patrol Dolbizau's trade routes in r e m  
for protecting the Dolbizan area against invasions by neighbowing states. See Holden, pp.6 1-64. 
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From the British perspective, Samori's arrival in the Asante Hinterland in 1895 

posed a more formidable threat than Babatu's Zabarima.n The details of Samori's 

campaigns have been described elsewhere and need not concern us here? Suffice it 

to say that Samori emerged from a Dyuia trading family,u in present-day Guinea. to 

become the most successful reformer in a "Dyula revolution" which stretched back to the 

1 830s. Using modem weaponry and a sophisticated political system, the Samorian state 

peaked between 1870 and 1880, after which it was driven westwards by the French until. 

on the defensive in 1895, Samori's forces entered Bonduku on the fringe of Greater 

Asante. Having ceded a major gold field to France. Samori had to rely more heavily on 

the safe of captives to finance a major rearmament in a f d  attempt to fight off the 

French advance. Cut off from his access to gold and slaves in Sierra Leone, Samori 

moved into the Asante Hinterland and began to fight for territory with Asante and the 

'SYves Person has written the standard work on Samori Ture. For detailed s h e s  of Person's 
work in English, set: Person, "Samori and Reskmce to thc French, " in Robert Rotberg and AIi A. Mazrui 
(rds), Protest and Power in Black Africa, New York: Oxford University Press, 1970, pp.80-112: Person. 
"Samori and Islam," in John Ralph WiUis (ed), Studies in West African Islamic Historv. Volume 1: The 
Cultivators of Islam, London: Frank Cass and Company Limited, 1979, pp.259-277. See also the material 
on Samori in Person, "States and peoples of Senegambia and Upper Guinea, in J.F. Ade Ajayi (ed), 
UNESCO General History of Africa. Volume VI: Africa in the Nineteenth C e n m  until the 1880s. Paris: 
UNESCO, 1989, pp. 636-66 1, and Person, "Western Afiica, 1870- 1886, " in J . D . Fage and Roland Oliver. 
The Cambridge Histom of Afiica. Volume W: from 1870 to 1903, Cambridge: Cambridge University 
Press, 1985, pp.208-256. For a detailed account of Samorian milisry organization, see Manin Legassick. 
"Firearms, Horses and Samorian Army Organization, 1870-1898," l o d  of African Histoq, 
7(l)(l966):95- 115. 

?PThc Dyula comprised a d h h t  culture of Muniim mercham in the southern savannah of West Africa 
(the "middle belt" of the Niger River basin). Dyula merchants became politicised after 1720 and mounted 
what is known as the "Dyula revolution" in the 1870s. See P. Curtin, S. Feietman, L. Thompson and J. 
Vansku, Afican Historv From Earliest Times to Indewndellce (Second Edition), Fdinhurgh Gate: Addison 
Wesley Longman Ltd., 1995, p.348; Person. "Western Africa, 1870-1886." p.238. 
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British? In 1895, Samori's forces attacked and destroyed Kong, a French ally close 

to Asante When Samori occupied Bonduku and sent his son into Gonja - 

an Asante tributary state - the British intensified their effort to conquer Asante and break 

a possible Sarnorian-Asante-French alliance. In 1896, Chamberlain thus ordered the 

invasion of Kumasi and the arrest of Asante's paramount chief. Asantehene Agyeman 

Prempe I.27 As noted above, the arrest of Prempe opened the gateway to what would 

become the British Protectorate of the Northern Territories of the Gold Coast. 

The above events are significant to British development doctrine for a number of 

reasons. First, in order to develop the West African estates, Chamberlain fmt intended 

to destroy his competitors, as well as the African societies which stood in the way of 

development, through military force. Second, the British believed that the Gold Coast 

hinterland was inhabited by states with "organised government" which ruled over a 

scattered group of "barbarous" tribes to their north. Third, as we shall discover below, 

Samori, Babahl and Amaria entered British development doctrine as "marauding slave 

raiders" who destroyed the once peaceful relations between the states and the stateless 

peoples. This reading of West Africa's nineteenth century "secondary states" sprang 

from ideas about primitive society associated with the rise of Victorian anthropology. 

Adam Kuper has noted the invented nature of this concept and the fact that it constituted 

3Person, "Western Africa, 1870-1886. " pp.23841; J.D. Hargreaves, "Western Africa, 1886- 1905, " 
in J.D. Fage and Roland Oliver, The Cambridge Historv of Africa: Volume VT. 1870-1905, Cambridge: 
Cambridge University Rcss, 1985, pp.259-75; Arhin and Zerbo, pp.658-60; Legassick, pp.95-8. 

?bWilks, Asante in the Nineteenth Centurv, pp.46-52. 
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a "distorted mirrorn of Britain's own experience with the development of capitalism.2a 

For our purposes it is most imponant to note that when British officers moved into the 

Northern Territories, they carried a belief in a "natural," three-step process of evolution 

from "primitive" to "barbaric" to "civilised" societies. To these officers it was obvious 

that the "slave raiders" had disrupted this process and set evolution off its natural course. 

In the midst of chaos, developing the estates was considered impossible. Therefore, 

British campaigns of military destruction ironically sought, as one of their goals, the 

regeneration of African evolution. 

The Development Programme of H.P Northcott, 18974899 

After Prempe's arrest, the Gold Coast sent Lieutenant-Colonel H.P. Nonhcott 

northwards to secure the hinterland, through military intervention, and recommend a plan 

for its development. Nonhcoa's plan centred on reviving the caravan trade to the 

African interior which he believed had disintegrated during the slave raiding era." 

Britain would benefit from this project. argued Northcon, by supplying agricultural 

surpluses to the traders, taxing the caravans, and inserting British goods into the trading 

networks. Drawing on past reports of the area, Northcon expressed confidence in the 

agricultural potential of the hinterland if adequate water supplies could be developed." 

'%Adam Kuper. The Invention of Primitive Societv: Transformations of an Illusion, London: Routledge, 
1988, p.5. 

the caravan trade, see Pad Lovejoy, Caravans of Kola, 1980. 

30"The soil, wrote Noahcon in 1899, "is generally exceedingly fertile, and it is believed that it wouid 
be possible to grow a variety of crops, fruits and vegetables if a constant and abundant supply of water 
were available. * H.P. Northcon, R m n  on the Northern Temtories of the Gold Coast, London: HMSO, 
1899, p.44. 
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As for trade, Nonhcoa believed that Britain could develop the town of Gambaga (see 

Map 4) as an "entrepot for the supply of European goods to the whole bend of the 

Niger. "'' This project, he argued. would require the policing of trade routes, the 

development of transportation infrastn~cm (preferably up the Volta River), the 

introduction of currency and the support of major market towns. To these ends, 

Northcon requested a large imperial grant-in-aid, the provision of adequate staff and 

political independence for the Northern Temtories from the Gold Coast government." 

Northcott hoped to implement his programme by reviving several hinterland states 

believed to have ruled over a band of "primitive" (that is, stateless) peoples before the 

invasions of the slave According to Northcon, the most powerful state was 

the "Mamprusi Dynasty." formed when a migrant named Tosoga conquered the 

hinterland and developed an empire based in Gambaga. From this centre, a series of 

immigrants settled among the so-called "primitive tribes" to the north of Gambaga and 

formed ruling lineages accountable to the Mamprusi paramount chief. " Meanwhile. 

, ,  Wa extended similar control over a "primitive" country in the northwest. the state of 

*A.A. [Iliasu, "The Establishment of British Administration in Mampurugu, 1898- 1937, * Transactions 
of the Historid Societv of Ghana, 16(1)(1975):2; R.B. Bening, 'Colonial Deveiopmcnt Policy In Northern 
Ghana, 1898-1950," Bulletin of the Ghana Geogra~hical Association, 17(1975):59, H.P. Nonhcon, in 
'Further Conespondcnce Relating to rhe Northern Temtories of the Gold Coast," C0879158, PRO, 
pp.25/6,180,270/1. 

"Several travellers and officials made the distinction beween peoples with "organized government" 
and "barbarous" peoples. See for example, T.E. Bowdich, Mission from Cape Coast to Ashantee. London: 
Frank Cass and Company, 1966, originally published, 1824; Kwame Arhin. The Parxrs of Georae Bern 
Fernuson: A Fanti Official of the Gold Coast Govenunent. 1890-1897, African Social Research 
Documents, 7, Leiden and Cambridge: Afrika-Studiccentrum. 1974, p .116. 

S4North~on, R C P O ~  on the Northern Temtories, pp. 12- 13. 
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which the British called "Dagaba, " or "Dagarti" (see Map 5). According to Northcott, 

Mamprusi and Wa ruled over the stateless peoples until the raids of Babatu, Amaria and 

Samori destroyed the kingdoms between 1879 and 1897. In addition to severing political 

ties, wrote Nonhcoa, the slave raids also cut off the evolution of the so-called 

"primitive" peoples into centralised states, and rendered them suspicious and hostile to 

foreigners. During Northcott's expedition, Britain, France and Germany defeated the 

slave raiders and negotiated boundaries of European jurisdiction in the areas formerly 

controlled by Mamprusi and Wa.35 Under this new peace, Northcott planned to revive 

the political and economic structures of these states in the name of development. 

Northcon's programme required the re-assertion of chiefly authority within the 

former kingdoms. Reporting to the colonial office, Northcon thus recommended ruling 

through the chiefs, who would maintain political order and provide the labour necessary 

for opening up the country to trade.36 Once the British revived the caravan trade, 

Northcon recommended the imposition of direct taxation. In more developed areas, 

argued Nonhcoa, direct taxation both subsidized government spending and reminded 

citizens of their duty to the state. In the West African context, Northcoa believed that 

direct taxation was the only proof of paramountcy acceptable to "public opinion as known 

YFor detailed discussions of the making and s i ecance  of boundaries in the Northern Territories, see 
R.B. Bening. "The Definition of the international Bourukries of Nonhem Ghana.' Transactions of the 
Historical Societv of Ghan;l 14(2)@ecember. 1973):229-61 and R.B. Bening, "Indigenous Concepts of 
Boundaries and Siflcance of Adminisaadve Stations and Boundaries in Northern Ghana." Bulletin of 
the Geomauhical Association, 15(1973):7-20. 

B. Bening, ' F O ~ O X I S  of the Modem Native Srates of Northern Ghana, l9O8- 1957. ' Univcrsim. 
S(l)(November, 1975): 1 18. 
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in Britain. "" Despite this theory, however, Northcon rejected the imposition of a 

direct tax in practice, at least until the Northern Territories recovered from the 

destruction to agricultural production and trade caused by the slave In place 

of direct taxation, Nonhcott recommended the quiet retention of domestic slavery which, 

he argued, "must be regarded as a harmless form of labour contract, so deeply rooted 

in the social economy of the native that it is most undesirable to modify itn except under 

gradual self-emancipation facilitated by gradual education and economic growth. 

According to Northcon, chiefly coerced labour operated on the same principle as taxation 

in "civilised communities," that is, a form of debt payment by free citizens to their 

governments in return for peace and good go~ernrnent.'~ 

la Northcon's opinion, the project of reviving the northern chiefraincies faced a 

formidable obstacle because slave raiding had rendered the "primitive" peoples 

predisposed to violent resistance against foreign intruders. Ironically, therefore, 

Nonhcott's plan to re-establish the embryonic chiefs of the pre-slave raiding days began 

with military "pacification." The violence which brought chaos and disintegration in the 

hands of the slave raiders, however, would be employed by the British in the name of 

development. To this end, Northcott began a campaign to "pacify the recalcitrant tribesn 

of the Northern Territories. Beginning in 1898, these campaigns targeted the " Dagarti" 

in the northwest (under Wa) and the "Frafran of the northeast (under Mamprusi). By 

qonhcott, "Further Correspondence on che Northern Territories of the Gold Coasr," C0879158: 
Africa (West), Great Britain, Public Record Office (PRO), p. 183. 

'miasu, pp. 1-2. 

Wonhcoa, Rebon on the Northern Tenitoriq, p.33. 
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19 14, Northcott's successors believed that they had successfully pacified the Northern 

Territories and revived the political structures which existed before Samori, Babatu and 

Amaria appeared in the Northern Territories. We shall now turn to the project of 

pacification and the appointment of chieftaincies between 1898 and 19 14, first in the 

northeast and then in the northwest. 

Politics: "Pacificationv Campaigns and the Creation of Chieftaincies in the Northern 
Territories, 1898-1912 

(i) The Northeast: "Frafra," 1898-1912 

Between 1899 and 1912, the British used a combination of military force and 

negotiation to establish a series of chieftaincies among the people they called "Frafra, " 

based around the villages of Bolgatanga, Tongo, Bongo, Nangodi and Sekoti (see Map 

3). In 19 12, Chief Commissiowr Cecil Armitage officially subordinated these Frafra 

chieftaincies to the paramount chief of Mamprusi (the Nayin'. In the official mind, this 

moment represented the fulfdment of a common policy stretching from Northcon through 

his successors A. H. Morris, A. E. G. Watherston and, f d l y  , Armitage himself: the 

resurrection of the Mamprusi Dynasty. 

The process of subordinating Frafra to Mamprusi had not been easy. Between 

1898 and 19 1 1, British officers faced resistance from many Frafra villages, the strongest 

of which emanated From the Tallensi inhabiting an area in and around the Tong (Sapiri) 

Hills. In fact, between 1898 and 1899, the British became convinced that all Frafia 

resistance could be attributed to an earth shrine in the Hills controlled by the chief of 

Tongo (the Tongrana), the "gatewayn to the shrine at the base of the Hills. After 



establishing a base in Gambaga, the Mamprusi capital, in 1898, the administration sent 

a series of military expeditions to Frafra in response to complaints from immigrant Hausa 

traders. During one such mission in 1899, Captain Giffard secured treaties with most 

of the Frafra settlements and established a British post at Bolgatanga. Resistance 

continued to emanate, however, from the settlement of Tongo at the base of the Tong 

Hills. After a flare-up in mid- 1899, the Gold Coast sent Captain Donald Stewart to quell 

the problem. After attacking the Tong Hills and capturing the Tongo chief, Stewart 

claimed that "the natives of the country now realize that their hills are not 

impregnable."" For Stewart, this was the key to "pacifying" the Frafra. "The author 

of all this trouble, " wrote Stewart, 

is the Chief of Tong (Tongo) who is also the chief fetish priest of all the 
Frafra. He is the man who gave the orders to have us driven out of the 
country and established a boycott whereby Mr. Fenton (at the British 
station at Bolgatanga) could get not food for his men and therefore had to 
withdraw from Tanga." 

Having captured the Tongo chief, who was also the "chief fetish priest, " Stewart believed 

that the Frafra could be "thoroughly beaten in every direction" and British rule secured 

on a permanent basis." During Stewart's campaign, all of the Fmfra chiefs except the 

Tongrana agreed to submit to British rule? Led by the Tongo chief, however, the 

Goody. "The Political Systems of the TaUensi and Their Neighborn, 1888-19 15. " Cambridge 
Anthromloszv 14(2)(1990):7-10; M. Anafu, "The Impact of Colonial Rule on Tallensi Politid Lnstitutions, 
1898-1 967, ' Transactions of the Historical Societv of Ghaq 14( l)(June, 1973): 19. 

%onhcott. 'Funher Correspondence, " pp.240- 1 -30 1-2. "The natives of the counny, " wrote Stewart 
after the anacks, "now realize tbat their hills are not impregnable,' See Aoafu, pp. 18/19. 



Tallensi continued to resist between 1900 and 1905? 

In 1906, the administration believed it had achieved enough peace among the 

Frafra, and in the Northern Territories generally, to change its rule from a military to 

a civilian government. Led by A. E.G. Watherston, the new government proclaimed i t .  

intention to complete the resurrection of the Mamprusi Dynasty." For Watherston, 

however, this project provided a base for developing trade by exposing the north to the 

"civilisation" of the south. That is, the expansion of trade required "rais(ing) the native 

to a higher standard of civilization in accordance with our European ideas. "' The 

British thus had a duty to socialize Africans into the market by nurturing the expansion 

of their wants and expectations along Western lines. To this end, Watherston moved the 

administrative capital southwards from Gambaga to Tamale with the intent of developing 

markets and exposing northerners to " progressive " southern ideas ." In the self- 

"4Thr administration sent expeditions to quell Tallensi resistance in 1900, 1902 and 1905. G d y ,  
p. 10: Anafu, p.20. 

"In 1908, Wathenton reproduce Nonhcott's argument verbatim (without crediting the author) in a 
speech to the Royal African Society: 

It was not until twenty years ago that events occurred to disturb the peaceful relations 
existing between the King of Mamprusi and his subjects; but since then the constant 
depredations of naave freebooters, such as Samori. Babatu and Amrahia. and the arrival 
of European powers. have furnished the excuses of fcar and self-interest for withholding 
his due from the suzerain, and have in many instances led to a repudiation of his 
authority. 

S e  A.E.G. Watherstoxl, "The Northern Territories of the Gold Coast," Journal of the Roval African 
Society, 7(28)(July, 1908). p.350. 

See Nonhcou. Remrt on the Northern Temtories, p. 13 for the original (and identical) statement. 
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proclaimed interests of minimizing the pain of this transition, Watherston aaempted to 

divide the northern population "into their original divisions, so as to come under the 

paramount chiefs they were in the habit of obeying before Samori and Babatu overran 

the country. "" That is, Watherston's attempt to rehabilitate " traditionN sought 

"tactfully" to manage the unavoidable disruptions caused by the north's quick initiation 

into the modem 

Before Watherston had acted on his intentions, resistance broke out once again 

among the Frafra, this time in the village of Nangodi, in 1910. In response, the British 

sent a punitive expedition which destroyed crops and compounds in no less than six 

villages.% Between this time and 191 1, Watherston's successor Cecil Armitage began 

an aggressive campaign to "rehabilitate the lost prestige of the Nayiri" among the 

Frafra? Armitage took immediate action to amalgamate the area's numerous small 

chieftaincies into larger districts under the control of a few "really big chiefs." Under 

the scheme Armitage intended to make Mamprusi the hub of the district administration 

of the northeast; Armitage wanted to make the Nayiri paramount over he Frafra as well 

as the "Gwnsi," "Builsa, " and "Kusasi. ' As part of this programme Armitage opened 

a District Office in Zuarungu, four miles from the Tong Hills. From this base a military 

detachment invaded the Tong Hills on March 7, 191 1, drove the Tallensi out and closed 

'This idea was a well accepted corollary of prevailing European theories of racial progress- Atiica was 
undergoing an intense period of rapid evolution, and rapid societal growth nectssarily involved pain and 
suffering. See Wathemon, p.360. 
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the shrine? After the attack, Armitage wrote that "the breaking of the Tong Hills 

"Fetish" power, which was a cloak, under cover of which a band of unscrupulous raiders 

carried on their work, gives us an excellent opportunity to revive the authority of the 

chiefs. "s3 

Armitage camed out this vision between August and September, 1911, by 

creating the Northeastern Province as the "Kingdom of Mampurugu" consisting of five 

subdivisions: Mampurugu, Kusasi, Frafra, Gurunsi and Builsa. Armitage installed the 

Nayiri as the chief of Mampurugu as well as the paramount of the Northeast District; he 

asked his district staff to fmd suitable "Head Chiefs" for the other four subdivisions as 

representatives accountable to the Nayiri. In the Navrongo District, the Sandemanab 

(whom we shall meet in Chapter Three) won an election for the head chieftaincy because 

of his role in sheltering refugees from the military activities of Babatu. In the Zuarungu 

(Frafra) District, Captain S.D. Nash found no "chiefsn as such, only clan heads and 

tindanas (land priests). Bypassing these local leaden as old and decrepit, Nash created 

a new class of local chiefs, the kamb0flCLba.s. Nash also refrained from selecting a single 

head chief for the Frafra, preferring to recognize head chiefs for each of four areas 

around Bongo, Nangodi, Sekoti and Tongo. In the case of Tongo, however, Nash 

refused to recognize the Tongram as head chief directly responsible to the Mamprusi. 

Instead, he recruited the chief of K w g u  (the Kwrab), from a Mamprusi village across 

the Tallensi border, moved him to Zuarungu and proclaimed him head chief of the 

=Anafu, pp.20.22. 

"Goody, p.17. 
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Tallensi, with the Tongrana relegated to the second level below the Nayiri. Nash 

justified this move on the basis of some rather shadowy information that the Kunab had 

ruled over the Tallensi before the "slave raiding days. " Governor J.I. Thorburn presided 

over the creation of the new Mamprusi kingdom in 1912, at which time the head chiefs 

proclaimed their allegiance to the Nayiri and agreed to pay an annual tribute to the 

Mamprusi paramount chief. 

(ii) The Northwest: "Dagarti," 1894-1914 

The British first made treaties in the northwest in 1894, when G.E. Ferguson 

recognised the chief of Wa (Wa Na) as "King of Dagaba, " ruling over "the Country of 

Dagarti."" According to Northcon. the Dagarti escaped from Ways control when 

Samori's forces invaded Wa in 1897? Accordingly, Northcoa signed a treaty with the 

chief of Kaleo (north of Wa) as "King of DagarWn The British moved north from 

Kaleo between 1903 and 1905, conducting "pacificationw campaigns and recognizing 

chiefs in and around the settlements of Lawra, Nandom. Jirapa, Lambussie and Tumu. 

lo 1907, the administration established thirty-eight independent chieftaincies in the 

UFerguson wrote that 'Wa is the capital of Dagarti. " See Adin, Pa~crs  of George Ekem Ferrmson, 
p. 130. See also Carola Lcnn, 'Histories and Political Coanict: A Case Study of Chiefraincy in Nandom, 
Northwestern Ghana, " Paid-, (39)(1993): 182. 

J6Samori's forces occupied Wa temporarily in 1887-88, then re@ to establish a stronger presence 
in 1896. See Phyllis Ferguson and Ivor W b .  'Chieh. Constimaom and the Brifish in Northern Ghana, " 
in M. Cmwder and 0. Ikeme, West African Chief$, N e w  York: Africana pubkhhg Corporation, 1970, 
p.330. 

nNonhcott, Rebon on tbe Nonhern Temtoriq, p. 16; Lena, p. 183. 
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districts of Lam, Tumu and Wa? Between 1910 and 1914, Armitage oversaw the 

amalgamation of the northwestern chieftaincies. During this process, the British 

proclaimed the Wa Na paramount over the Northwestern District. Under the Wa Na, 

the British appointed the chief of Tumu paramount over the Tumu District and the chief 

of Lawra paramount over the Lawra District (see Map 3." Thus, by 19 14, the British 

had placed the thirty-eight chieftaincies of the northwest under the leadership of three 

paramount chiefs." 

Economics: Land arid Labour in the Northern Territories, 1900-1919 

(i) The Abandonment of Direct Taxation and the Rise of Chiefly "Communal" 
Labour 

After Northcott left the Gold Coast, Governor Sir Mathew Nathan debated the 

taxation issue with Northcon 's successor A. H. Morris and Chamberlain at the Colonial 

Office. Although Chamberlain supported the principle of direct taxation, he agreed not 

to implement it in the Northern Territories. This decision probably reflected the threat 

of a repeat of a recent "hut tax war" in Sierra Leone. In any w e ,  Chamberlain 

informed Governor Nathan that the Colonial Office would drop the idea of direct taxation 

if the Gold Coast fudy  established the chiefs as "labour contractors. " Although Morris 

initially argued for a tax, he later vacillated on the issue and agreed to drop Northwn's 

%nrz, "Histories," p.181; See also Carola Lentz, "A Dagara Rebellion Against Dagomba Rule? 
Contested Stories of Origin in North-Western Ghana, ' Journal of Afiican Hist~ry ,  35(1994):469: Bening. 
"Foundations, ' p. 1 18. 

qening, 'Foundations," pp. 119-120. 

T h e  Lawra District c o w  ten chieftaincies, Tmnu twelve, and Wa fourteen, Ibid-. pp. 120-1. 



direct tax.61 In place of the tax, Morris accepted Chamberlain's alternative, declaring 

himself "head chief" with the power to force the northern chiefs to obtain forced labour 

for public works .a Moms' successor Chief Commissioner Irvine agreed with this 

policy, stating a preference for "free" (forced) labour over direct taxation among the 

Dagani, Frafra, G m h i  and hbi-Dagarti "since little has been done to open up the 

country. The Colonial Office revived the direct taxation debate in the Northern 

Territories in 1909 and 191 1 ." However, the Gold Coast decided to keep the forced 

labour system until, as we shall see in Chapters Three and Four. a series of events 

prompted the Gold Coast to introduce direct taxation into the Northern Temtories in 

1936. Until chis time, the chiefs remained "labour contractors" for the British. 

61Ferguson and Wilks, p.334. 

%.nthony P. Hayden, Sir Matthew Nathan: British Colonial Governor and Civil Servant, St. Lucia: 
University of Qucensland Press, 1976, pp.70-72; Anne Phillips, p -26; Stephen Constantine, The Making 
Of Colonial Development Policv. 19 14- 1940, London: Fraak Cass and Company, 1984, p 1 1. Nathan's 
predecessor Hodgson had disagreed with Northcon's aggressive plan, preferring to err on the side of 
caution to avoid the "waste of funds" typical of British activities in West Africa. See H.P. Northcott, 
"Further Correspondence, " p. 188; Hodgson in ibid., p.326; Hayden, pp.75.77-9. Typicaily , the colonial 
state required the chiefs to obtain labour from their subjects during the dry season between December and 
April. !See Goody, p.14. 

'% 1909, the C.C.N.T. sent two circulars soliciting opinions on the subject. The L a m  District 
Commissioner strongly opposed the idea for several reasons. First, the number of peupfe per compound 
varied too greatly for an assessment to be made. Second, collection would have to be delegated to the 
chiefs, which carried the potential for corruption. Third, people would be unwilling to hand over cash - 
a scarce commodity in any case - for no visible benefits in return. Finally, the neighbouring French had 
to collect their poll taxes by force. See Sgd. T.H. Dugan, Acting District Commissioner, Lorha, 14 
December 1 XI9, ADM56/I/87, NAGA. The Frafra D .C. pointed the immense difficulty of tax collection 
in an area with no central administration, where people could easily move to avoid payments. He also 
argued that direct taxation would block the growth of trade in the acephalus areas, See F r a h  Dismct 
Commissioner, ad . ,  ADMS6/ 1/87. NAGA. In contrast, the Navaro (Navrongo District) District 
Commiwioner argued for the tax, stating that his Fmch neighbur easily collected direct takes in the 
Haute Volta Colony. Ultimateiy the critics prevailed and the idea was dropped. See Sgd. H.C. Wheeler, 
Navaro District Commissioner, 14 November 1909, ADM56/1/87, NAGA. 



(ii) Land and Development, 1904-1912 

In 1904, Governor Nathan implemented a Mineral Rights Ordinance (MRO) in 

the Northern Temtories which vested control over mineral concessions in the state. 

Nathan's MRO intended to control an influx of speculators seeking the north's rumoured 

gold deposits. This action resulted from the 1901 request of a mining company, the Wa 

Syndicate, for a concession war Wasipe, west of Wa. Anticipating an influx of 

concession-seekers, Nathan implemented a Mineral Rights Ordinance in l9O4. The 

Ordinance carried two main implications for development in the Northern Temtories. 

First, although Nathan sympathized with mining capital, his attempt at control drew 

criticism from the sector and, uitimately, shut out the concession-seekers from the 

Northern Temtories. After encouraging mining capital into the Gold Coast, Nathan 

criticised the sector in a 1901 speech which Chamberlain released to the British press, 

drawing criticism from E.D. Morel and other representatives of British merchant capital. 

Morel's criticism may have been unfounded, since Nathan wanted to control, not 

eliminate, mining concessions in the Gold Coast. Indeed, the Governor simply wanted 

to guarantee profitability during the "jungle boom" in the wake of the Asante and Boer 

wars which threatened to encourage illegitimate companies. Nathan's sympathy, 

however, was tempered by his pofihcaf need for mining taxes - especially in the absence 

of direct taxes - to pay for the railways constructed to control ~ s a n t e . ~  This emphasis 

aHayden, pp. 85-6. 
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on political order helps to explain the demanding requirements, aimed at regulating 

concessions in the Northern Territories, contained in the 1904 Mineral Rights Ordinance 

(MRO). The Ordinance contained a rnulti-stage process of applying for a concession 

with fees - which the Colonial Office considered excessive - paid to the coloniai state at 

every stage? This demanding and costly licensing process effectively shut mining 

capital out of the Northern Territories." 

Nathan's MRO contrasted sharply with the state's policy in the south. where the 

chiefs rather than the state acted as trustees over the land." In fact, the Ordinance 

carried the spirit of two aborted lands bills of 1894 and 1897 into the Northern 

Territories. These bills, which paralleled land nationalisation schemes in Britain. 

resulted from a rush of concession-seekers into West Africa during the 1880s. In 1889, 

Governor Brandford Griffith proposed to declare the entire colony "Crown Landn to 

provide controlled access for expatriate capital in the Gold Coast. The rapid expansion 

of the timber industry provoked Griffith into drafting a formal Crown Lands Bill in 1894, 

which called for the appropriation of all unoccupied ("waste") land by the Crown for the 

purposes of development. Chamberlain's arrival at the Colonial Office coincided with 

the decision of Griff~th's successor Maxwell to withdraw the Bill in the face of opposition 

from the chiefs, the coastal elite and a group of European merchant firms with interests 

in West Africa. While Maxwell's action may seem contrary to Chamberlain's intent, the 

%id.. pp.130/131. 

67At least four firms had abandoned the Northern Temtories by 1905. Ibid., pp. 132-3. 

qening, *Colonial Development Policy, " p.70. 



new Governor in fact f d y  believed in the spirit of Griffith's legislation and drafted a 

new lands bill in 1897. This time, however, the legislation proposed to create "pblic" 

as opposed to "state" lands over which the Crown could exert control but not outright 

owner~hip .~  The motivation underlying Grifith's bill, however, remained intact: to 

provide for state control over concessions and alienation, especially to representatives of 

expatriate capital. As a secondary effect, Maxwell hoped that the Bill would encourage 

the growth of a land market and the emergence of private property. 

Once again, resistance to the Bill prompted its withdrawal. Opposition came from 

the Gold Coast chiefs and elite, the latter of whom formed the Aborigines Rights 

Protection Society (ARPS) to fight the Bill." Beyond indigenous resistance, British 

merchants opposed the Bill because of its five per cent tax on concessions, and a 

humanitarian lobby argued against the proposal on the grounds that it threatened to 

destroy the African peasantry and, therefore, eliminate the best foundation for West 

Afican development. This latter group, led by the Third Party of Mary Kingsley, John 

Holt and Edmund Dene Morel, formed the most politically powerful reaction against 

Chamberlain's development philosophy.'' In Kingsley's opinion, British traders could 

"civilize" Africa through "trade and philanthropy," whereas Chamberlain's forceful 

69See Phillips, pp. 63-4. 

700iemefu Omosini, "The Gold Coast Land Question: Some Issues Raised on West Africa's Economic 
Development," International Journal of African Historical Studies, 5(3)(1972):455462. A group of Gold 
Coast lawyers creaie the APRS out of an earlier cultural association, ?he Mfantsi Amanbuhu Fekuw' 
formed in 1889 to stop European "encroachments" into African "nationality." David Kimble. A Political 
Histow of Ghana: The Rise of Gold Coast Nationalism. 1850-1928, London: Oxford University Press, 
1965, p.150. 
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reordering of labour and production would only bring chaos and social di~integration.~ 

Chamberlain's policies, argued Morel, produced the Sierra Leone Hut Tax Rebellion 

and, worst of all, threatened to extend the plantation agriculture of Kenya and thereby 

reduce the African population to impoverished wage labourers .n Facing the critic isms 

of the Third Party and hut w resistance in Sierra Leone, Chamberlain agreed to meet 

with an ARPS delegation in London and granted virtually all of their demands. In 1900, 

with Maxwell's Bill withdrawn, his successor Arnold Hodgson drafted a more acceptable 

Concessions Ordinance which reversed the Griffith/Maxwell position by upholding 

"traditional" land tenure whereby the chiefs held the land as trustees of their 

communities. Though merchant capital continued to oppose the legislation, the 

Ordinance satisfied both the ARPS and the British liberal humanitarian lobby.74 

Nathan's MRO disregarded the precedent of the Concessions Ordinance on the 

grounds that, unlike the south, the land of the Northern Territories remained unoccupied. 

According to Chief Commissioner Morris, the land around Wa was "totally uninhabited, 

and that there are no native rights to deal with. " And funher, said Morris, 

I find that the Dagarti people inhabiting that country are a wild naked 
tribe not using money and having no kings or central power of 
governmerr. The mining rights in this country would not interfere with 
their lands and villages but would be a benefit to them if worked by a 

"Phillips. p.66. Morel's 1902 Affairs of West Afrig followed Kingsley's argument for preserving 
the African p e a ,  while stirnulam trade in export commodities. E. D . Morel, Affairs of West Africa. 
London: Heinemam Press. 1902. 

"C.A, Cline. Edmund Dene Morel. 1873-1924: The Suateaies of Protest, Belfast: Blackstaff b, 
1980, pp. 16.20; Cowen and Shenton, pp.292-95. 
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Company. 75 

Nathan accepted Moms' view that large tracts of the area were uninhabited "or sparsely 

populated" and that "the Gold Coast system of concessions would be quite inapplicable 

to such tracts. "" Based on this assumption the MRO gave the state the right to grant 

concessions, bypassing the chiefs completely. According to B.G. Der, the MRO thus 

"panly dispossessed the Northern Territories peoples of their lands" and placed them 

under the control of the state." 

Between 1904 and 1923, the state extended the intent of the Iegislation by using 

the MRO to appropriate land at will for the purposes of development. After 19 1 1. 

however, the intent of the state's trusteeship began to change, from the regulation of 

concessions to environmental protection and, ultimately, the protection of African 

community. This change in emphasis reflected the colonial state's reaction to the 

negative side of the development of the cocoa industry between 1900 and 1911. By 

191 1, the Gold Coast had emerged as the world's largest single producer of cocoa. 

Limitations of space preclude a detailed discussion of this process, which has been 

studied in detail el~ewhere.'~ For our purposes, cwo main points are most important. 

nB.G. Der, "Colonial Land Policies in the Northern Temtories of the Gold Coast, l~OO-l975," 
Universitas, New Series, 4(2)(1975): 130. 

'%id., pp. l3O/l3 1. 

Wn the growth of cocoa production, see Polly Hill's pioneering study, The Gold Coast Cocoa Farmer: 
A Preliminarv Survey, London: Oxford University Press, 1956. See aiso Hill, The Mimant Cocoa 
Farmers of Southern Ghana: A  stud^ in RuraI Ca~italism, Cambridge: Cambridge University Press, 1963. 
For a more recent analysis. see Gwendolyn Mikell, Cocoa and Chaos in Ghana, New York: Paragon 
House, 1989. 



First, the cocoa industry 

contributing significantly 

emerged outside the control of the colonial state and, 

to the colonial economy, its growth also threatened to 

56 

while 

bring 

severe environmental damage to the Colony and Ashanti. Second, the apparent peasant 

character of cocoa production lent support to liberal advocates of community, such as 

E.D. Morel, who fought against the Chamberlainite doctrine of development. 

Responding to these trends, the colonial state gradually evolved a doctrine of 

development designed to encourage peasant production while protecting African 

community and guarding against environmental deterioration. 

The Transition to the Peasant Road, 1907-1919 

(i) Forestry, H.C. Belfield and the West African Lands Committee, 1907-1916 

On the environmental issue, the rapid growth of cash cropping and the related 

boom in the timber industry drew a negative response in the form of an attempt to 

control the apparent destruction of the forests. As cocoa production outstripped mining, 

the Gold Coast passed a Forestry Bill designed to conserve the colony's forests in the 

wake of this process. The forestry question had been on the table since the 1883 Native 

Jurisdiction Ordinance empowered chiefs to make bye-laws for forest conservation. 

After the chiefs failed to make any such bye-laws, the state enacted a Timber Protection 

Ordinance in 1907 and introduced a full-scale Forestry Bill into the Legislative Assembly 

in 19 Dissatisfied with the Bill, the colonial state amended the legislation and re- 

introduced a new Forestry Bill in 191 1. The second Bill was amended in the face of 

'She state shelved sim&tr legislation drafted in 1899, out of the fear of protest in the wake of 
Grifith's and Maxwell's Lands Bills. See Kimble, p.365, 



criticism from the ARPS and the African members of the Legislative Council. Though 

the amended version passed in 19 1 1, its enactment provoked heated protest from the 

APRS because it gave the state the right to grant leaseholds to "strangers" in cases of 

poor conservation by the original owners. The ARPS argued that this provision, while 

stopping short of wholesale land appropriation, would produce the same result: the 

expropriation of indigenous lands for the benefit of expatriate capital. After the Bill's 

enactment, the ARPS sent Casely-Hayford to London to protest the state's intention to 

retain leasehold powers. While the delegation pursued its lobbying in London, the 

Colonial Office sent forestry expen H.C. Belfield to the Gold Coast to study the issue 

in detail. Though Belfield conceded some points to the ARPS, his 1912 report supported 

the spirit of the 1911 Ordinance, and. indeed, the plans of Griffith and Maxwell to 

appropriate indigenous lands in the interests of capitalist development. At this time, 

however, the Colonial Office decided to shelve Belfield's report in favour of the newly 

created West African Lands Committee (WALC)." 

The WALC had been created our of the Northern Nigerian Lands Committee 

(NNLC) of 1908/9 and its membership included prominent "Georgeisa" such as E. D. 

Morel and British Liberal MP Josiah Wedgewo~d.~' During the Nigerian negotiations, 

Northern Nigerian Resident Charles Temple worked with Governor Percy Girouard and 

Richard Palmer, Resident of Katsina and Temple ally, to undermine Frederick Lugard's 

- . .  

mKimble, p.362; Phillips, pp.74-5. 

- .  
"Phillips, p.74; R.W. Shenton, The Develoument of Camtalrsm in Northern Nineria, Toronto: 

University of Toronto Press, 1986, pp.4 1 96-7. 



plan to develop Northern Nigeria's Emirs into a landlord class.8 In 1908 Temple, 

Girouard and Palmer orchestrated the deliberations of the NNLC, whose members 

advocated the blockage of landlordism through a structure similar to Henry George's 

single-tax. An American "utopian socialist," George cast landlords as parasites by 

developing a neo-Ricardian theory equating ground rents with an "unearned increment," 

siphoned off by the landlords to the detriment of the labouring communities. If this 

increment were appropriated by the state as a "single tax, " argued George, the proceeds 

could be used for community development instead of lining the pockets of a parasitic 

landlord c l a d  As Phillips has noted, the NNLC membership considered Afn'ca an 

approximation of "the ideal world of Henry George" and its recommendations sought to 

preserve this world by nationalizing Northern Nigeria and levying direct taxes roughly 

equivalent to ground rents." The Nigerian colonial state fulfilled the NNLC's vision 

in 1910 by implementing a Norihern Nigerian La& Prochmaron and a direct tax in the 

form of a Hausa institution, the bier-al-mui, implemented by Palmer in the Katsina 

%I Lugard's early development intentions, see Shenton, Develo~ment of Ca~italism, pp.26-30. 

"Ricardo argued that ground rents represented differential agricultural productivity arising from 
differences in "the original and indestructible powers of the soil" on separate plots of land. These 
productivity differences arose when population pressure forced progressively inferior Iands to be brought 
under cultivation. Since the rate of agricultural profit was fixed according to the productivity of the worst 
land, rent only m e d  to landlords with relatively better land. See David Ricardo, The Princi~les of 
Political Ecoaomv and Taxation, London: I.M. Dent & Sons Ltd., 191 1, origidly published, 1817, pp.33- 
36. George built on this theory to argue that rent constituted an unearned increment representing increases 
in land value arising from adjacent improvements (infrasuucture, cities, et cetera) rather than the landlord's 
own efforts to improve his land. See Cowen and Shenton, p.259; see also Phillips, pp .67-68, and Shenton, 
pp.29-30. 

"During the NNLC's deliberations, Nigerian Governor Percy Girouard stated that the Government 
should appropriate the "practically uneaxncd increment" as the "legitimate and best uustee" for the African 
people- Phillips, pp.68.83. Shcoton notes that Girouard absorbed George's theories from Charles Temple. 
Shenton, p .29. 
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Emirate in 191011 1 and controlled by a native police force, the dogan'? The land 

proclamation and direct tax intended to block the growth of private property and 

landlordism by rendering land inalienable through nationalization and redistributing rents 

through the colonial state as trustee for the African population.' In 1912, the ideas of 

the NNLC worked their way into the newly formed West African Lands Committee 

(WALC), whose single-tax bias was reflected by the inclusion of Morel and Wedgewood 

in its membership." Although World War One prevented the publication of the 

WALC's findings, the committee's draft report of 1916 solidified the British "West 

African policyw along the lines of the NNLC. That is, the NNLC and WALC turned the 

British towards preventing the commercialization of land and attempting to preserve the 

"ideal world of Henry George" in West AfricaM 

As Phillips notes, the British only implemented the full WALC programme in 

Northern Nigeria and the Northern Territories of the Gold Coast. By 1913. though far 

from a foregone policy conclusion, the WALC's ideas cenainly were in the air in the 

Gold Coast. The Gold Corn Leader, for example, supported the Cornminee's argument 

against private property on the grounds that the chiefs would barter their ancestral lands 

away to foreigners. "Are we going to suffer ourselves", stated the Leader. 

to be reduced to the miserable status of the proletarian for exploitation 
purposes by foreign settlers to enrich themselves and make us a landless 

%henton, pp.43-45. 

MFor a complete discussion of the NNLC, see Shenton, pp.4 1-45, 

"Phillips, pp.74-75; Shenton, pp.41-46. 

Vhillips, pp. 67-8. 



60 

people in the land of our birth?" 

The American Review of Reviews (ARR), which reproduced this quote in 19 13, supported 

this indigenous warning against African proletarianisation by invoking the authority of 

Wedgewood, Girouard and Temple. The ARR alluded to Wedgewood's warning against 

replacing chattel slavery with the "economic slavery " associated with the development 

of private property. Girouard realised this danger and, according to the ARR, rightfully 

attacked Lugard's plan to create a landlord class in Northern Nigeria? Luckily, 

Lugard's plan could be avoided in Northern Nigeria because, in Temple's opinion, 

individualised land tenure had not yet developed. As discussed above, Temple and 

Girouard's solution, which the ARR supported, involved nationalising the land of 

Northern Nigeria and appropriating ground rents to satisfy "the common wants of the 

inhabitants" instead of lining the pockets of a landlord class.91 A better argument for 

George's single tax could not have been made. 

mQuoted in "Land Tenure and Political Evolution in West Africa," American Review of Reviews, 
47(January-June, 19 13):6 17, no author listed. 

%e ARR quoted Girouard as follows: 

My predecessor in Northern Nigeria - Sir Frederick Lugard - referring 
to the difficulty of obtaining free labor (after the abolition of slavery), 
mentions the necessity of the 'creation of a laboring class to till the 
lands of a ruling class' and the enforcement of 'proprietary rights in 
land' as the solution. I can only presume that this meant the creation 
of a landlord class. I am not at all certain tbat it would be in the 
natives' interest to create a landlord class. Ibid., p.6 16. 
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(ii) Sir Hugh Clifford and the Northern Territories, 1912-1919 

Due to its politicai implications, the full Georgeist programme of the WALC 

received little support from the West African colonial governors.92 In the Gold Coast, 

the Governor during the WALC period, Sir Hugh Clifford, flatly rejected the policy of 

land nationalisation as political suicide. Clifford's stance was not surprising considering 

the long history of indigenous resistance to the Crown appropriation of land in the Gold 

Coast. Clifford agreed, however, with both the WALC and the Gold Cum Leader that 

African communities required protection against the negative side of "westernisation. 

In Clifford's formulation. the coastal elite represented the worst of the evils of the west. 

That is, Clifford believed that the Gold Coast professionals had absorbed the worst of 

"civil isation" through early contacts with exploitative and ruthless European traders? 

Though Clifford stopped short of land nationalisation, he believed that British 

trusteeship couid save the rest of the Gold Coast from the southern experience. Such 

trusteeship, Clifford believed, could take the Gold Coast across "seven or eight 

centuries* in a 'single bound" while protecting the people from the 'speedy 

degenerations which the rapid changes effected in their environment and conditions of 

life are only too likely to occasion. "" The Northern Territories provided a particularly 

clean slate for this project, because the region's lack of dehelopment had saved it from 

nH,A. Gailey, Clifford: Imberial Proconsul, London: Rex Colhgs, 1982, p.76. 

%r Hugh Cfifford, 'The Gold Coast, " Bkkwoods Manazine, (MCCXXVTI)(203)(Jarmary 1918):5& 
7,65; "The Gold Coast and its Dependencies, " United Embie, (August 1915):646. 

95 Sir Hugh Clifford, "Recent Developments on the Gold Coast,' Journal of  the Roval African Societv, 
I8(72)(July, 1919):244. 
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the southern experience. 

Clifford's allusion to the non-development of the Gold Coast reflected the fact 

that, between 1900 and 1912, the Goid Coast abandoned the north as a direct source of 

revenue. This abandonment occurred for at least three reasons. First, the colonial state 

remained preoccupied with "pacification" and the establishment of chieftaincies during 

this time. Second, the British treasury refused to release funds for the development of 

the colonies. Instead, each colony was required to maintain self-sufficiency through its 

own sources of revenue? This requirement led to the final reason for the abandonment 

of the north as a source of revenue: the fact that the mining and cocoa industries took 

off during rhe early phases of colonial rule. The strength of these sectors provided the 

colonial state with much-needed sources of revenue to cover its costs of administration. 

In contrast, the Northern Territories appeared incapable of producing revenues without 

major expenditures in research and infrasaucture. In the absence of grants for such 

programmes, the colonial state remained satisfied with leaving the Northern Territories 

as a supplier of labour for public works, mining, and, after 1918, cocoa pr~duction.~ 

This decision came, it must be said, after several attempts to find and develop 

marketable resources in the Northern Territories between 1900 and 19 12. For instance, 

in March, 1908, a travelling investigator from the Imperial Institute visited and reported 

*This is not to argue, as Konings does, that the colonial state deliberately starved the north of 
development in order to consrmct the area as a labour pool for the south. There is little evidence that the 
stare imposed such a 'South African" model, except for brief period between 1906 and 1909. For a 
detailed criticism of the labour pool argument, see Inez Sutton, 'The Non-Development of the Northern 
Temtories of the Gold Coast, * International Journal of African Historical Snrdies, 22(4)(1898):637-69. 
For infotmafion on mine labour, see Jeff Crisp, The Storv Of An African Working Class: Ghanaian 
Miners' Suunnles, 1870- 1980, London: Zed Books, 1984. 



the north's suitability for cotton, hibiscus, rubber, shea butter, and tobacco. This finding 

provoked the state to place an Agricultural Inspector in Tamale, who investigated tobacco 

and shea butter to no avail. Similarly, investigations into cotton produced no results, 

despite the continual re-voting of public funds for research work performed by the British 

Cotton Growing Association." Stores and shops developed by Watherston in Tamale 

failed to cover their costs. By 1910, Chief Commissioner Arthur Festing declared that 

One must be possessed of great optimism to be able to throw out hopes 
of much export trade from the Northern Territories, at any rate for some 
years to come. The great bar to such trade is, of course, the existing lack 
of transport facilities." 

Governor Thorburn laid the situation bare in 1912: 

Until the Colony and Ashanti have been thoroughly opened up and 
developed the Northern Territories must be content to wait their turn, and 
any extensive programme designed to render the area more accessible 
must be suffered to stand over for a long time to come.'" 

Such was the state of development in the Northern Territories when Clifford arrived in 

the Gold Coast. 

Reacting against "westernization" in the south, Clifford turned the non- 

development of the north into a positive achievement. Although the Northern Territories 

had not been visibly "developed," Clifford wrote in 1913, the British had brought 

PBThe British Cotton Growing Association feceived f 1 000 per year from the Gold Coast government 
until the 1920's. plus an Imperial Grant-in-Aid of £10 000. for cotton experiwntation in the Northern 
Temtories. Northern Territories Annual Repon, 1910, pp.365.66; K.O. Dike-Nworah. 'The West African 
Operations of the British Cotton Growing Associado4 1904-1914." African Historical Studiq. 
4(2)( 197 l):3 15-33 1 ; MarionJohnson, 'Cotton hperhhm in West Africa. ' African Affairs 73(29 1)(April. 
1974): 178-187. 

*Gold Coast, Northern Territories Annual R w r t .  1910, p.6. 



"peace, " "security" and 'liberty* to the Northern Territories and thus saved the people 

from the tyranny of slave raiding and the "horrors of inter-tribal conflicts. w t O 1  In other 

words, the Pax Britannica had set the stage for development along African lines, that is, 

peasant-based systems of rural production. lo2 To guard against the "degeneration" of 

the peasantry, Clifford proposed to keep "tribal systems " intact and simultaneously 

modernize them as "efficient instruments of government, " all the while guarding against 

challenges from educated elite. '03 In contrast to Wathenton, trusteeship for Clifford 

thus meant battling southern influences instead of encouraging their spread to the 

Northern Territories.'@' During Clifford's governorship, therefore, the Gold Coast 

committed itself to the "peasant road, " described by Ann Phillips as the basis of the 

British West African policy. lo5 In assuming this stance, Clifford assumed the mantle 

of liberal preservationism of E.D. Morel and Iosiah Wedgewood. Clifford did not. 

however, accept the Georgeist project of land nationalisation. In fact, between 1914 and 

1917, Clifford strongly opposed suggestion From the Colonial Office to vest lands and 

. . -  

10LCtifford's speech to the Legislative Council. 13 October 1913, quoted in G.E. Metcalfe, Great 
Britain and Ghana: Documents of Ghana Historv. 1807-1957, London: Thomas Nelson and Sons, Ltd., 
1964. p.546. 

Iqlifford believed in the capacity of the Gold Coast for 'progress." Although some ancient 
civilizations had. Clifford believed, extinguished their evolutionary capabilities by 'prematuren societal 
progression, no evidence of past Gold Coast "civilisationsn existed. Therefore. the Gold Coast peoples must 
still have possessed the capacity for evolving to a higher evolutionary state. Clifford. "Recent 
Developments, " pp, 244.245. 

"Ibid.. pp.246.251-2; Sir Hugh Clifford, 'Some Facts Concerning the Gold Coast.' b u d  of the 
Roval African Society, 14(53)(0ctober, 19 I4):2O- 1 ; Clifford, 'The Gold Coast, " p.55. 

IWClifford, "Recent Developments, " pp. 243-252. 
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minerals in the colonial state? As we shall discover in Chapter Three, land 

nationalization would have to wait until the tenure of Clifford's successor, Sir F.G. 

Guggisberg, between 1919 and 1927. 

Conclusion 

In British West Africa, the period 1899 to 1919 witnessed a shift in development 

doctrine from Chamberlain's programme of constructivist, capitalist trusteeship, to the 

Georgeist project of protecting peasant producers from the evils of private property and 

landlordism. This shift worked itself out in the Northern Territories, albeit haltingly, 

through political policies which created Native States. ruled by chiefs, and economic 

policies which intended to provide the state with control over land and labour. At the 

level of the Colonial Office, the policy shift grew out of the liberal reaction to the 

destructive side of Chamberlain's development philosophy. As such, the attempt to 

resurrect tradition in the Northern Territories minored the rising influence of E.D. 

Morel, Percy Girouard and other Georgeists on development doctrine in West Africa. 

The WALC's recommendations reflected a concern with the negative side of 

capitalist development. In a similar manner, the concern with preserving tradition in the 

Northern Territories increasingly sought to counter the "evilsn produced by the 

unconuolled development of mining and cocoa production. These evils included, most 

significantly, the emergence of private properry in land and the destruction of the 

colony's forests. In the absence of trusteeship, the peasantry applauded by the Georgeists 
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threatened to trigger the development of agrarian capitalism and thus produce the 

negative consequences of capitalism which Morel and his allies fought against. Efforts 

to reverse these trends through state control, however, provoked heated political 

resistance from the professional elite of the coastal towns. In time, the colonial state 

labelled the rise of this elite pan of the problem of uncontrolled southern development. 

According to this line of thinking, uncontrolled development in the south had produced 

corruption rather than development. 

After 1900, development policy in the Northern Territories increasingly came to 

represent a reaction to the corruption of development in the south. Governor Nathan's 

MRO, for instance, blocked the penemtion of mining capital and provided the state with 

legislation for controlling the appropriation and distribution of land. Later colonial 

officials, most notably Armitage and Clifford, argued more explicitly against permitting 

the colony's " semi-educated" population to undermine the "racial development" of the 

Northern Territories. 

For the Georgeists, the solution to these problems lay in land nationalkatioa, 

permitting the state to block the development of private property in land. Colonial 

governors, however. would not support such a policy for fear of its political implications. 

Thus. while Clifford supported the peasant road, he refused to nationalize the land or 

minerals of the Gold Coast. As we shall see in Chapter Three, however, Clifford's 

successor Sir F.G. Guggisberg took this step near the end of his governorship. As such. 

the Northern Temtories became the only region outside Northern Nigeria to experience 

the full adaptation of George's ideas to British West Africa. Funhermore. this 
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application of the WALC's recommendations occurred alongside the continuation of 

Northcon's programme to reassen the "big states" of the Protectorate. Thus land 

nationalization went hand-in-hand with reviving tradition, which increasingly represented 

a reaction against the negative consequences of the development of agrarian capitalism. 

Between 19 19 and 1927, one prominent northern official cast this programme as leading 

the African peoples up the "steep slope of civilization." We shall now turn to the 

colonial state's attempt to implement this idea in the Northern Territories. 



Chapter Three 
Corruptions of Development and The Steep Slope of Civilization: 1919-1933 

Introduction 

Between 1919 and 1927, the Gold Coast drafted the legislation necessary to bring 

the West Mican Land Committee's (WALC) programme to the Northern Territories. 

This process was tied to an attempt to amalgamate and "modernize" the northern 

chieftaincies in anticipation of an economic development programme drafied by Clifford's 

successor, Governor F.G. Guggisberg . In a throwback to the Chamberlainite policy of 

developing the estates, Guggisberg's development programme centred on producing raw 

materials and opening up markets for British goods. Where Chamberlain sought the 

development of Britain, however, Guggisberg advocated the development of the Gold 

Coast itself. More specifically, Guggisberg sought the development of a Gold Coast 

nation capable of competing on the modem world stage.' This programme hinged on 

education, which, given the lack of Treasury support for development, depended on 

increasing the colony's trade: hence the need for developing the estates. "For progress 

we must have education, " wrote Guggisberg in 192 1, 

For Education of the right kind we must have a bigger revenue. To get 
a bigger revenue we must have a bigger trade, and to get a bigger trade 
we must have more agriculture and far better systems of transport than at 
present exist? 

'Sir F.G. Guggisberg, The Gold Coast: A Review of the Events of 1920-26 and the Ros~ects of 1927- 
28, Accra: Government Printct. 1927, p. 86. Guggisberg believed in the African capacity for development - 
along western lines, which he confirmed by citing the example of "dcnibalised' West Indian "Africans." 
See Sir F.G. Guggisberg and A.G. Fraser, The Future of the Nearo. New York: Negro Universities Press, 
1969, originally published 1929, pix.  

?1920/1 Legislative Council Debates, p.6, quoted in Geofhy Kay (comp), The Political Ecowmv of 
Colonialism in Ghana: A Collection of Documents and Statistics. 1900-1960, Cambridge: Cambridge 
University Press, 1972, p. I l ,  fn. 
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For Guggisberg, therefore, developing transport and trade served as means towards 

developing education. To be "progressive," however, education had to be of the "right 

type," training a class of leaders capable of choosing between beneficial and harmful 

institutions and ideas from the west. Properly educated, argued Guggisberg, the 

communities of the Gold Coast would be able to amalgamate into economically feasible 

regional units and, ultimately, a strong though thoroughly African Gold Coast nation. 

In guiding development along African lines, Guggisberg sought to prevent the 

spread of uncontrolled westernization which, he believed, had corrupted the coastal 

towns. During his governorship, Guggisberg fought to confine these western forces to 

the municipal areas of Cape Coast, Sekondi and Accra. Outside the towns. Guggisberg 

attempted to shore up the power of the southern chiefs by drafting a Native 

Administration Ordinance ( 1 927) and establishing a system of Provincial (chiefs ') 

Councils. The process of negotiating these pieces of southern legislation set Guggisberg 

against a complex and shifting set of alliances and confiontations between the chiefs, the 

coastal elite and a new class of "youngmen" who had gained political power by 

controlling the production of cocoa. In the south, that is, Guggisberg faced no easy task 

in controlling the forces of "westemisation. " 

The Northern Territories provided a cleaner slate for Guggisberg 's vision. 

because, he believed. westernisation had not proceeded as far as it had done in the south. 

However. Guggisberg and his northern staff did believe that the northern chieftaincia 

had disintegrated into petty fiefdoms. According to this belief, traditional lines of chiefly 

authority had suffered under the influence of direct rule and "southern" influences which 
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had seeped into the north through educated government employees and returning labour 

migrants. In the north, most British officers associated the crisis of chiefs' authority with 

the transition from "ecclesiastical " to "secular" rule. More precisely. the administration 

believed that chiefly corruption had emerged to fill the void left by the breakdown of 

tradition. The northern staff considered such a breakdown inevitable and saw their task 

as one of replacing cormption with development. This goal, so the British believed, 

could be accomplished by putting the chiefs on an "orthodox legal basis" by combining 

the chieftaincies into larger administrative units and codifying the law. Legal reforms 

thus formed the framework for reorganizing the northern chieftaincies. Under new laws, 

the chiefs would receive salaries as government employees, with the power to impose 

local justice through Native Tribunals and collect direct taxes, to be imposed in place of 

communal labour and "tribute." In the northeast, the administration responded to this 

programme by combining Navrongo, Zuarungu and Bawku into the "North Mamprusi 

District." In the northwest, legal reforms established a hierarchical system of 

chieftaincies formalised through the creation of a series of Native Tribunals. 

The northwestern tribunals formed the core area of chiefly reform, and the 

architect was Guggisberg's nephew, Angus Colin DuncancanJohnstone. By reforming the 

law, Duncan-Johnstone believed that he could solve the problem of chiefly corruption 

which he believed characterized the northern chie ftaincies . Duncan- Johns tone believed 

that his reforms would simultaneously strengthen the peoples' "pride of race" and lead 

them up the "steep slope of civilization." As we shall discover, this plan drew from the 

ideas of Charles Temple and, through Temple, the Victorian anthropology of Sir Henry 
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Maine. According to Duncan-Johnstone's successor St. I. Eyre-Smith, however, the 

reforms merely extended the corruption of development by failing to build upon the 

natural social systems of the subject peoples. In support of his argument, Eyre-Smith 

drew on anthropological ideas of social evolution and strengthened his w e  through a 

timely analogy to Northern Irelaml. Government Anthropologist R.S. Rattray supported 

Eyre-Smith's argument, arguing that the native states of the Northern Territories had to 

be redesigned to remove the illegitimate "secular" chiefs and replace them with 

"religious" land priests, the true leaders of the stateless peoples. 

The debate over protecting northern communities during the development process 

did not turn on the issue of modemising chiefly authority; all sides agreed on this point. 

Rather, the administration debated the legitimacy of the British-imposed chiefs as the 

agents of this development. Most colonial staff argued that legal reforms would suffice 

to protect African community during the development process. Those with a grounding 

in anthropology, as well as the Government Anthropologist himself, disagreed, arguing 

that the reforms had to grow out of the traditional constitution of the people. As we shall 

discover in Chapter Four, the anthropologists lost this particular battle as the existing 

chiefs formed the core of indirect d e .  

The renewed debate over chiefly authority brought the issues of direct taxation 

and land nationahation into the forefront of the debate over developing the Northern 

Territories. By the time Guggisberg left the Gold Coast, the colonial state had drafted 

legislation declaring state trusteeship over northern lands. Within this context, the 

northern administration took the fust steps towards establishing the chiefs as local 



government officials. Chiefly authority over their communities was to be both 

strengthened and modernized through the imposition of direct taxation and the granting 

of formal legal powers. The logic of imposing taxes remained similar to Northcon's in 

1899: to strengthen the authority of the chiefs in the eyes of their communities. In 1927 

the administration portrayed the project as the rationalisation of chiefly authority in 

response to the impending abolition of chiefly conununal labour. 

The significance of this period for development lay in the attempt to "modernize" 

the northern chiefs as trustees for their communities, and the intent to impose direct 

taxation and land ~tionalization. Taken together, native tribunals. chiefly salaries, direct 

taxation and land nationalization worked in theory to guide development along 

community lines. This project did not simply seek to preserve tradition; rather, it sought 

to use tradition as a base for preserving community during the process of development. 

Thus, while Eyre-Smith and Rattray argued for empowering the land priests, the 

administration labelled the chiefs a legitimate development on the road from religious to 

secular rule. 

More generally, the major elements of the Georgeist Northern Nigerian policy 

were in the air in the Gold Coast in 1927. Although the outcome was far from certain, 

the discussions of chiefly rule, direct taxation and land nationalization increased the 

possibility of the application of the WALC's ideas to the Northern Territories. That is 

to say, in the areas of politics and economics. the Northern Territories moved towards 

a development doctrine which sought to preserve and reproduce African community 

against the forces of agrarian capitalism and class formation. Because Guggisberg's 
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for this transition, we shall begin with a 

Gold Coast as a whole. 

Sir F.G. Guggisberg and Development, 1919-1927 

As stated above, Guggisberg aimed his programme at developing the Gold Coast 

into a modern nation-state equal to the "European nations with which they must 

inevitably contend in the world's smuggle for existence. "' Having worked as a Surveyor 

under Watherston in the Northern Territories and under Lugard in Northern Nigeria, 

Guggisberg considered himself an " Engineern constructing a 

Highway of Progress along which the races of the Gold Coast may 
advance, by gentle gradients over the Ridges of Difficulty and by easy 
curves around the Swamps of Doubt and Superstition to those far off 
Cities of Promise - h e  Cities of Fioal Development, Wealth and 
Happiness . ' 

Constructing Gugg isberg's " Highway of Progress " entailed developing the Gold Coast 

economy and using state revenues for education geared towards building 'Cities of Final 

Development, " that IS, the Gold Coast nation. Under this plan, education would serve 

to train an African elite capable of leading the mass of the people, who in turn would be 

taught to accept their more 'humble " occupations. Guggisberg emphasized. however, 

that this process should not "denationalize " the African leaders, but rather "graft skilfully 

'Guggisberg, The Gold Coast, p. 86. 

*F. Agbodeka, "Sir Gordon Guggisberg's Codbudon to the Development of the Gold Coast," 
Transactions of the Historical Societv of G h q ,  13(1)(Jnne, 1972):53; R.E. Wraith, Gunnisberq, London: 
Oxford University Press, 1967, p. 100. Guggisberg entered the Gold Coast in 1902 as Assistance Director 
of Surveys under future Chief Commissioner W a t k s t o n  Guggkberg, The Gald Coast. p.86. 

'Guggisberg, The Gold Coast, pp.66.202- 
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on to their national characteristics the best attributes of modern civilisation. " Guggisberg 

continued: 

For without preserving his national characteristics and his sympathy and 
touch with the great illiterate masses of his own people, no man can ever 
become a leader in progress, whatever other son of leader he may 
become. 

For Guggisberg, therefore, development hinged on creating a class of leaders capable of 

modernizing "tribal" societies and amalgamating them into a nation-state while 

simultaneously "preserving and sublimating the sanctions on which the whole of their 

lives have been based, " that is, African community.' 

Guggisberg's philosophical vision unfolded practically in a ten-year development 

plan - the fust of its kind in British colonial Africa - originally drafted in 191 9. Under 

the Plan, the Gold Coast would use its surplus balances to fund communications 

infrastructure, health services and educational development. The colony's internal trade 

would thus Fuel an upward spiral of both economic growth and development which would 

eventually produce a nation capable of competing on the world stage. Because of the 

dominance of cocoa and gold exports, Guggisberg's plan focused immediately on the 

construction of a deep water harbour along the coast, roads and railroads in the mining 

and cocoa belts, and a hospital and college in the capital, Accra. In the long-run, 

however, Guggisberg dreamed of diversifying the Gold Coast's economy by constructing 

'Guggisberg and Fraser, Future of the N e w ,  p.65. 

'Clifford began the policy of wing surplus balances in 1912. Guggisberg carried this polict forward 
into the inter-war period See N.A. Cox-George, Studies in Finance and Develoument: The Gold Coast 
(Ghana) Exwrience. 1914-1950, Londoo: Dennis Dobson, 1973, pp.46,80-8 1. 



a railway to the Northern Territories to unleash the region's economic potential. "The 

whole future of the Gold Coast," wrote Guggisberg in 1920, 

is bound up with the development of the ground-nut and shea butter 
industries in the Northern Temtories . .. I have seen millions of acres of 
country where ground-nuts are indigenous and can grow in prodigious 
quantities without the constant labour of clearing the forest and bush of 
the Colony and Ashanti . . . As for the shea-nut, we should be in an 
unrivalled position. I have seen thousands of acres rotting on the ground 
. . . a loss easily avenible by the cultivation of surrounding belts of ground- 
nuts. 

To this end Guggisberg planned to build a Kumasi-Tamale railroad which, he believed, 

would produce "trains heavily loaded with groundnuts, shea-butter, corn and cattle 

steaming South across the Volta. " lo Supporting this economic vision was Guggisberg's 

plan, discussed below, to appropriate as much land as necessary for controlling the 

development of the Northern Territories. 

Parallel to the development of trade and infrastructure, Guggisberg intended to 

set social and psychological development on the right track by supporting and 

strengthening the chieftaincies of the Gold Coast. Guggisberg made it clear that his ideal 

"elite," who would lead the "masses" in the Gold Coast nation, had to grow out of the 

chiefs rather than the existing professional classes. "History shows, " Guggisberg stated 

in 1921. "that too quick an advance at any period in the development of a race means 

delay in the end. "'I In Guggisberg's opinion, the "advancen had been "too quickn in 

'Gold Coast, Rmn on the Northern Temtories of the Gold Coast, 1920, Landon: HMSO, 192 1,  p.6. 

'met Konings, The State and Rural Class Formation in Ghana: A Comuarative Analvsis, London, KPI 
Limited, 1986, p. 164. 

"Gold Coast, Legislative Council Debates, l92O/l. p.2, quoted in Kay, p.8. 
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degenerate wage labourers had been corrupted by the 
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morally 

western 

The inhabitants in mining villages form a cosmopolitan crowd of hired 
labourers, whose moral development compares very unfavourabl y with 
that of the rest of the country. it may safely be assumed that they are, 
generally speaking, the scallywags of West Africa." 

In Guggisberg 's opinion, however, ground had not been " irretrievably" lost, although he 

considered the following decade "a psychological period of great importance in the 

development of the African races. "14 

Despite Guggisberg's optimism, he faced major obstacles to realising his political 

objectives in the south. The story of these struggles has been told elsewhere and need 

not be repeated here." Suffice it to say that after conceding the inevitability of private 

property and "westernizationn in the coastal towns, Guggisberg eventually tuned back 

to the chiefs, especially Sir Nana Ofori Atta of the Gold Coast Colony, to draft a Native 

Administration Ordinance (NAO) in 1927. While the NAO went some way towards 

codifying chiefly powers, however, it did not include direct taxation or any other 

measures to make it comparable to the prescriptions of the NNLC or the WALC. 

*Gug&berg, Review of  even^, p.23. 

13Guggisberg's comments on Onusby-Gore's report, 1926. quoted in Rhoda Howard. Colonialism and 
Underdevelobment in m. London: Cmm Helm, 1978, p.202. 

I4Guggisberg and Fraser, Future of the Nem~,  p. 66. 

I5Bjorn Ed.vwn, Lawven in Gold Coast Politics c. 1900-I 945: From Me& Sarbah to I.B. Danauah, 
Stockholm: Almqvist & WiLsil Infemaaooal, 1979. p.83; David Kimble. A Political Historv of Ghana: 
The Rise of Gold Coast Nationalism. l85G 1928, Oxford: Clarendon Press, 1963, p.440; Wraith, p. 179; 
Agbodeka, p.53; F.M. Bourret, Glum: The Road to IndePendcnce. 1919-1957. Sword: Scanford 
University Press, 1960, p.5 1. 
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Unlike the south, the Northern Territories offered "virgin ground" for 

development along African lines, especially in the field of education. "It is obvious, " 

wrote Guggisberg in 1925, 

that to do anything at the present moment that would extend or perpetuate 
this (Southern) system in the Northern Territories would be extremely 
inadvisable. In the Northern Territories we have virgin ground on which 
to work as far as education is concerned, guided by the lessons brought 
to us by the failures in the Colony and Ashanti? 

Most importantly, Guggisberg intended development in the north to produce leaders 

capable of amalgamating the population into viable, modern political units.'' "What we 

should aim, " wrote Guggisberg, "is that some day the Dagombas, Gonjas, and Mamprusi 

should become strong native states. Each will have its own linle Public Works 

Department. and carry on ia own business with the Political Officer as a resident and 

ad~isor."~' This project involved pruning back northern educati~n,'~ reforming and 

amalgamating the nonh's native states, and implementing a land nationalisation bill to 

enable the colonial state to control the economic development of the Northern Territories. 

I6Bening, "The Development of Education in Northern Ghana. 1908-1957, Ghana Social Science 
J o d ,  1(2)(November 197 I)%. 

17GoM Coast, Repon on the Northern Territories of the Gold Coast. 1920. London: HMSO. 1921, 
pp.2326. 

'%I. Wilks, Wa and the WaIa: Islam and Politv in Northern Ghana, Cambridge: Cambridge University 
Press, 1989, p. 165. 

19Guggisberg limited al l  northern schools, except a proposed Tamafe Senior School, to Standard ZV and 
progress slowly according to the availability of trained northern teachers. The Tamaie Senior School, 
opened in 1927, offered classes up to Standard VII. However, Guggisberg lhnited enrollment to the 
numbers required by the north's Nadve Authorities. See Bening, "Development of Education," pp.25-7. 
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Reforming the Northern Chieft aincies, 1919-2 1 

In 1921, Guggisberg advised his northern staff to amalgamate the native states of 

the Northern Territories. According to Guggisberg, there was "a tendency for the bigger 

states to break up to the detriment of development and trade," and, therefore, there 

existed a need to "maintain any paramount chiefs that exist and gradually absorb under 

these any small communities scattered about. "ZJ In response to Guggisberg's policy, 

the Mamprusi District Commissioner combined the three districts of Zuarungu, Navrongo 

and Bawku into "North Mamprusi," a single administrative unit subject to the 

paramountcy of Mampr~si.~' Underneath the amalgamation, however, the structure of 

chieftaincies and kambonabas remained unchanged from Armitage's system in 1912. In 

contrast, Lawra-Tumu District Commissioner A. C. Duncan-Johnstone used legal reforms 

to establish a formal hierarchy of chieftaincies centred around Native Tribunals in Lawra, 

Nandom , Jirapa, Lambussie and Tumu ." These reforms and their justification sparked 

a debate over whether British-imposed chiefs or land priests represented the best trustees 

of their communities. Because this debate affected the imposition of Native 

Administration in the 1930s, Duncan-Johnstone's reforms shall be discussed in detail in 

the following section. 

"R.B. Be-, nF~undatioos of the Modem Native States of Northern Ghana, Universitas, 
S( I)(November, 1975): 12 1, 

Tarola Lena, "Histories and Political Conflict: A Case Study of Chieftaincy in Nandom, 
Northwestern Ghana, ' P a i c k w ,  39(1993): 188. 



(i) A.C. DuncanJohnstone and the Steep Slope of Civilization, 1918-1921 

A. C . Duncan-Johnstone served as the District Commissioner of Lam-Tumu 

between I918 and 1921." During this period, Duncan-Johnstone reformed the 

chieftaincies of the district to shore up the chiefs' power in the face of apparent 

disintegration. In Duncan-Johnstone's opinion, the problem stretched back to the 

people's state of political evolution on the eve of the slave raids. Before the slave raids, 

Duncan-Johnstone wrote. there existed no chiefs among the Lobi, Dagani and Sissala. 

only "heads of each compound, known as the Tinclanas or owners of the land. This 

lack of unity rendered the people defenceless against Samory and Babatu. As a result, 

the stateless peoples of the northwest were "weak and disintegrated" when the British 

reached the area in 1903. Though the British created chiefs at this time, they acted 

independently with no paramount over the entire district. According to Duncan- 

Johnstone, by 1918 rivalries between the chiefs had betrayed their natural bonds of 

community. Responding to this situation, Duncan-Johnstone implemented reforms 

designed to teach the chiefs "to rule themselves and to manage intelligently their own 

affairs. "= The reforms consolidated the district's chieftaincies by establishing a formal 

hierarchy of chiefs based at a new Native Tribuoal House at Lawra, with the Lawra chief 

as President and the chiefs of Nandom, Jirapa and Lambussie as ex-officio members. 

Duncan-Johnstone, Intelligence Report, June, 192 1, NRG6 1/51 1 1, Lawra-Tumu District Record 
Book. National Archives of Ghana, Accra (NAGA), p.210. 

%id., pp.210,234,267-270; James Me- hnce, "Seeking the Political Kingdom: British Colonial 
Impositions and African Manipulations in the Northern Territories of the Gold Coast Colony, ' Unpublished 
Ph.D. dissertation, Stanford University, 1995, p. 168. 
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Under this system, the chiefs' authority over theu communities would be held together 

by the law; court cases would be referred first to village headmen, then to the sub-chiefs' 

court and f d l y  to the divisional court at Lawra." 

Duncan- Johnstone's emphasis on native law reflected the influence of Nigerian 

policy and, through Nigeria, the impact of Victorian anthropology and Henry George's 

anti-landlordism on British colonial development in West Africa. Duncan-Johnstone was 

influenced particularly by Charles Temple, who worked with Governor Percy Girouard 

and Richard Palmer, Resident of Kauina and Temple ally, between 1907 and 19 10 to 

undermine Frederick Lugard's plan to develop Northern Nigeria's Emirs into a landlord 

c l a d '  This debate and the resulting Northern Nigerian Lands Committee (NNLC) has 

been discussed in Chapter Two. It  is imponant to note, however, that beneath the 

Georgeist actions of the NNLC lay a deeply rooted anthropological vision of the 

development of "primitive society." According to Temple - whose ideas Duncan- 

Johnstone reproduced - Britain had a duty as trustee to lead the African up the "steep 

slope of civilisation without reducing him to a state of collapse on the journey. "" 

Temple borrowed this image from Walter Bagehot's 1873 Physics and Politics, which 

in turn drew from Sir Henry Maine's Ancient Law, one of the founding texts of 

Victorian anthropology. Walter Bagehot was a prominent Victorian British Liberal, 

banker, editor of the Economist, and life-long admirer of John Henry (Cardinal) 

3Roben W. Shenton, The Dwelo~ment of Ca~italisn in Northern Nineriq, Toronto: University of 
Toronto Press, 1986, pp.28-30. 
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Newman. Bagehot's actual phrase was slightly different: "The first ascent of civilisation 

was at a steep gradient, though when we look down upon it, it seems almost nothing. "29 

The "steep slope of civilisation" referred to Maine's theory of the evolutionary change 

from kinship organization to local contiguity, or "status" to "contract, " through the 

mechanism of the development of law? For Temple, this transition embodied the 

development of Africans as citizens of an African nation, and, ultimately, of the British 

Empire. Temple, however, emphasized the need for this process to unfold along 

African, not European, lines. "By implanting in his mind a contempt for his own 

institutions," he wrote in 1918, "by persuading him or compelling him to adopt our 

modes of life, we divorce him from his own natural entourage, and he becomes 

alienated." The "natural entouragen of the African included the Victorian ideal of any 

"primitive society," especially "fellowship, the society of equals, pride of race, (and) 

patriotism. "31 Duncan-Johnstone drew from Temple's philosophy to emphasize the 

development of citizenship and "pride of race" along the steep slope of civilization 

towards, eventually, a Gold Coast nation.32 Calling up the ghost of Maine, Duncan- 

Johnstone set out to reform native law in order to guide the Northern Territories along 

its proper path of development. But more than this, he sought to reverse what he 

understood as the corruption of this natural process caused by the growth of labour 

' w t e r  Bagehot, Phvsics and Politics. or. Thou~hts on the Ap~lication of the kinci~les of 'Natural 
Selection' and 'Inheritance' to Political Society, New York: D. Applecon and Company, 1873, p.23. 

Kuper, The Invention of Primitive Societv: Transformadons of an Illusion, London: Routledge, 
1988, pp.27-8. 
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migrancy and the chiefs' abuse of authority under direct rule. That is, Duncan-Johnstone 

framed his intention to develop the Northern Territories in response to immanent forces 

which he considered corruptions of the transition from status to contract. 

Drawing From Temple's ideas, Duncan-Johnstone reformed the District's native 

states by creating ten Paramount Chiefs organized according to the four "tribal" groups 

of " Lobi, " "Dagarti, " "Sissilin and "Grunshi. " Beneath the paramountcies Duncan- 

Johnstone organized a series of subordinate chiefs, local chiefs and headmen responsible 

for calling up labour, administering justice, and managing trade and labour rn igar~cy.~~ 

Emphasizing the law, Duncan-Johnstone created a Divisional court presided over by the 

Paramount Chiefs as the highest in a hierarchy of c o w  reaching down to the level of 

village headmen. To improve communication Duncan-Johns tone adopted the Northern 

Nigerian system of Hausa native police, the dogan, convening the institution into a 

system of chiefs' messengers responsible for relaying messages between the tribunals." 

With the dogan, Native Tribunal and chiefly hierarchies in place, Duncan-Johnstone 

remarked that the District now possessed the unity which could have saved it from the 

slave raiders. " It is certain, " he wrote in 192 1, "that were we now to vacate the Country 

an invader would no longer fmd a weak and disintegrated people, but would probably 

encounter a formidable resistance from the united Lobi country led by chiefs who have 

33Duncan-Iohnstom, pp.2 10,263- As of 1924, the Lam-Tumu District conwined twenty-one 
"divisions," twelve serving the chief of Turnu and the remaining nine serving their own paramount chiefs. 
See Michael Dasent, 24 June 1924, ADM56111309, NAGA, p. 1. 

%id., pp.210,230-1; See also Lance, p.168. 
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learnt the value of cooperation and unity. "'' DuncancanJohnstone's reforms, it seemed, 

had been a success. 

(ii) Problems With DuncanJohnstone's Reforms: Resistance in the Northwest, 1918- 
1927 

Despite Duncan-Johnstone's claims of success, problems of chiefly authority 

persisted in the Northern Territories between 1918 and 1927. The conflicts can be 

classified into three categories. First, in some cases chiefs who were placed in low 

positions in the new hierarchies sometimes resisted the authority of the "higher" chiefs. 

Most often this resistance took the form of refusing to obey orders to call up communal 

labour for public works. Second, "cornmoners~ in some areas accused their chiefs of 

extortion and corruption. This issue might be tied to religion, as in the cases of Muslims 

or Christians reacting against non-Muslim or non-Christian chiefs. Usually, however, 

this resistance came from family heads who threatened to move to another chiefs 

jurisdiction unless the corruption stopped. Often this issue was tied to the third category 

of challenges to chiefly authority, that of ethnicity. In the w e  of migrating families, the 

family head often claimed that the chief did not belong to the family's tribe and that the 

family wished to serve a chief of the same ethnicity. Many British officials considered 

this argument a mere excuse for wanting to escape from communal labour. However, 

the British of course took the idea of "tribe" very seriously; indeed it formed the basis 

for creating the northern chieftainciw between 1902 and 1927. As such, arguments 
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based on tribal afTiiiation became popular not only among subjecu seeking to contest 

chiefly authority, but also among chiefs vying with each other for authority over certain 

groups of subjects. A few examples of the three types of conflict will provide a sense 

of the impact of British-imposed chieftaincies in the stateless areas of the north. 

In Lawra-Tumu, the administration created a hierarchy with the chiefs of Lawra, 

Nandom, Jirapa. Lambussie and Tumu at the apex. Problems quickly arose with the 

Lawra and Tumu chieftaincies. In Lawra. for instance, one of the channels of authority 

stretched from Lawra to Birifu and Babile near the Anglo-French border. In 1919, the 

Babile chief (Polli), brother to the Lawra chief, refused to submit to the authority of 

Birifu. Amidst charges of recalcitrance, corruption and extortion. the British removed 

Polli from the Babile chieftaincy. Though this move resolved the issue temporarily, the 

hierarchy of authority in Lawra would continue to produce struggles over political and 

economic accumulation well into the 1950s. '' 
On the eastern side of the District, a series of conflicts arose soon after the British 

insdied a former government interpreter, Kantorn, an the paramount chief of Tumu. 

In 19 18, the Chief Commissioner permitted District Commissioner Michael Dasent to 

fmd a new paramount chief afier Dasent complained that "the majority of chiefs in this 

District are mere nonentities and useless and until a decent chief is enstooled as 

Paramount Chief, it is high impossible to alter this state of affairs."" Provincial 

*Chief Commissioner to Provincial CommMoner. North-West Ekvince, 1 1  June 1918, 
ADM56/1/309, NAGA; M. Dasem to Commissioner, Northwest Province, 4 May 1918, ADM56/11309. 
NAGA, 
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Commissioner Berkeley recommended Kantom, a former government interpreter, as the 

best legitimate choice for the Tumu chieftaincy. As an interpreter, Kantorn had 

command of English and an intimate howledge of the District. As an Issala, argued 

Dasent, Kantom came from the proper tribe for the position. Dasent installed Kantom 

as Paramount Chief of the Issala (Tumu District) in 1918 after the old Tumu chief agreed 

to step down3* 

Problems arose in Tumu shortly after Dasent installed Kantom in the Tumu 

paramountcy. By the early 1920s. Kantorn had become very wealthy and faced 

numerous allegations of corruption and extortion. P.F. Whittal, who had employed 

Kantom as an interpreter before 1918, returned to the Tumu District in early 1919 

surprised to fmd that Kantom ruled Tumu and had become a very rich man in the 

process. Whittal took the matter to Chief Commissioner Walker-Leigh, who decided in 

1921 that Kantom was not a legitimate chief. However, WalkerLeigh said, it was better 

to have a "strong crook" than a "weak honest man. " Whittal replied that "the question 

of what was right according to Native Organization apparently never came into 

consideration at all," adding that "if we left tomorrow his power over the Issalas would 

vanish, except that he would probably become a second Babetu." After several failed 

attempts to meet with Turnu's sub-chiefs and headmen, however, the administration 

reaffirmed Kantom as Paramount Chief in 1921 .39 

While the British investigated Kantom, the Muslim section in o w  of his subject 

MFVovincial Commissioner, North-West Province to Chief Commissioner, 3 June 19 1 8, 18 July 19 18, 
ADM561 lI3O9. NAGA. 

9 . F .  Whittal to Walker-Leigh, 11 March 193 1, ADM56/1/301. NAGA. pp.2-3. 
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towns, Wallembelli, accused him of extorting labour from the village. At the same time, 

the Wallembelli Liman claimed that many of Wallembelli's settlers were illegitimate 

because they were "Wala" rather than "Sisalla."* Duncan-Johnstone accused the 

Wallembelli Muslims, led by the Lirnan, of inciting resistance against K a n t ~ r n . ~ ~  When 

the Liman allied with the town's headman (the ex-chief of Wallembelli), Duncan- 

Johnstone had them arrested and sent into political detention in Lawn. Upon their 

release, the headman and L i m a  gathered their followers and established a new village 

south of the Kulpawn river, subject to the paramountcy of a sympathetic chief." 

Unable to resolve the problems of Tumu, Duncan-Johnstone's successor, St. J. 

Eyre-Smith decided to depose Kantom, eliminate the Tumu paramountcy and administer 

the area directly through the District Commissioner's office. When Eyre-Smith met with 

the Tumu chiefs, however, Kantom asserted his paramountcy uncontested and the District 

Commissioner reluctantly confirmed him as Paramount chief." Shortly thereafter, the 

Chief Commissioner Walker-Leigh responded by convening another meeting with the 

Tumu chiefs." Once again, the "lesser" chiefs agreed to follow Kantom, and the 

administration concluded that "whether Kantom is recognised as paramount or not, he 

%D. Nash to Acting Rovincial Commissioner, 24 November 1920, ADM56/1/309, NAGA. 

''Duncan Johnstone to Provincial Commissioner, 10 March 1921, ADM56/1/309, NAGA. 

QNash to Acting District Commissioner, Tumu, 6 April 1921, ADM56/1/309, NAGA. 

"E.S. Eyre-Smith to Freeman, 11 November 192 1 ,  ADM56/1/301, NAGA. 

uWalker-Leigh to Freeman, 2 November 1921; Freeman to Walker-teigh, 24 November 1921; 
ADM56/ 1/30 1, NAGA. 
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will be in fact.n45 Despite that fact that the British considered the Tumu chiefs corrupt 

and faced complaints and permanent migrations to the south, Kantom remained 

uncontested in the paramountcy of Turnu? 

(iii) Resistance in the Northeast: Zuarungu and Navrongo, 1920-1927 

The disputes in Lawra-Tumu demonstrate that, despite Duncan-Johnstone's 

reforms, conflict persisted between lesser and greater chiefs, and between chiefs and their 

subjects over the issue of communal labour. At issue here was the political control of 

the Lawra District as the chiefs vied for the fruits of the British administration. Not 

surprisingly, the sub-chiefs and village heads reacted against the appointment of 

Paramount chiefs as rulers in a new hierarchy of power in the Lawra-Tumu District. 

Instead of promoting a return to "African community," Duncan-Johnstone's reforms 

appeared to have provoked individual struggles for local political power. In addition to 

struggles between chiefs, the Wailembelli incident described above hints at another realm 

of conflict, that of ethmcity or, as the British called it, "tribe." In claiming that "Walaw 

had settled inappropriately in Wallembelli, the Liman played into the British belief that 

African communities had to be reorganized along proper ethnic lines. For the British, 

that is, development had to proceed from self-contained, organic "tribal" units if 

corruption were to be avoided. This issue emerged quite clearly between 1920 and 1927 

in the Navrongo and Zuarungu Districts to the east of Lawra-Tumu. We shall now turn 

UFreeman to Walker-Leigh, 12 December 192 1, ADM56/ 1/30 1, NAGA. 

T h e  Kantom f h d y  rules Tumu to this day. Personal communication, E. Tawiah, Tumu, May, 1996. 



to an examination of several cases of resistance to chiefly authority irr these Districts. 

One of the main disputes in the Zuarungu and Navrongo Districts involved the 

chief of Passankwia (Zuarungu District) and the chief of Sandema (Navrongo District) 

over a Dagomba community which straddled the two areas. The conflict began in 1920 

when Chief Commissioner Armitage named the White Volta River as the boundary 

between the jurisdiction of the chiefs of Sandema (to the West) and Passankwia (to the 

East). The Dagomba population of Gardima, west of the river, refused to follow 

Sandema's requests for communal labour. In 1923. when the chief of Gardima died, the 

acting chief refused to permit the Sandema chief to elect a new chief of Gardima 

(Gardimaaab). At a mzeting in 1926 with Navrongo District Commissioner Austin- 

Cathrie, the Gardimanab stated that he would rather "return to his own country than 

serve Sandema." Austin-Cathrie decided to allow the Gardima chief to move his people 

east of the White Volta, into the Zuarungu District, shoring up the Sandemaoab's power 

by moving the "malcontents" out of his jurisdiction." The move was necessary, 

Austm-Cathrie believed, because the Sandemanab's power was not very deeply rooted 

in the Navrongo District: 

It is we who have made the chief of Sandema a big man and it is no good 
leaving the job half done. I have covered the whole of his territory with 
him and he commands 'respect' anyway from all his sub-chiefs. 1 do not 
think this respect is very deep rooted however and a bad example like that 
of GARDIMA might easily spread. The Chief of SANDEMA has no 
right either historically of geographically to overlordship of these 
Dagornbas - beyond the power given him by Captain ARMITAGE'S 
orders 

aAustin-Catbrie to Dismct Commissioner, North Marnprusi. 13 Jamury 1926, ADM56/I/336, NAGA. 

%id., pp.2-3. 



Austin Cathrie admired the Dagombas of Gardima and wrote that they were "far more 

entitled to the land historically than the is the chief of Sandema but have left it because 

of their principles. "" Since the Dagombas had agreed to move, however, Austin- 

Cathrie argued that they should be removed from Gardima before economic development 

tempted them to remain in the area: 

Now is the time whilst the GARDIMA people do not realise the future 
value of the land they are now on. As soon as the railway comes and 
with it the economic development of the district every inch of land will be 
disputed. If we do not turn them out now on the grounds of disobedience, 
they will later be able to say that we condoned their disobedience and then 
they will claim the land by right of limitation ... They are ready to go 
quietly now in d@nce of their principles, h e r  in defence of their pockets 
they probably would not be." 

For his part, the Sandemanab fought for possession of the Gardima land and Austin- 

Cathrie believed he wouid "people it with KANJAGAS" as soon as the Dagombas had 

left. Administrative action was thus preemptive, in anticipatioa of problems which would 

might arise from economic development and the valorisation of land?' 

Rainsford agreed with Austin-Cathie and informed the Dagombas that they were 

free to move from Gardima if they agreed to follow the chief of Passankwia in the 

Zuarungu District. Austin-Cathrie accordingly met with the Sandemanab, the chief of 

Gardima and several headmen in Navrongo in February, 1926, and ordered the 

Dagombas to move out of Gardima. After the Dagombas had left, Gardima's population 

'aid. ,  18 March 1E6, p.3. 

501bid., italics added. 

5Llbid. 
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consisted of four "Zongo dwellers"" - presumably Hausa traders from the area of 

present-day Northern Nigeria - and twenty "Moshis" from the French area nonh of the 

Northern Territories. Austin-Cathrie found volunteers from a village called Katigri - 

whom he described as "generally hungry" - to take the place of the Dagombas and 

ordered the Moshi headman to create a zongo and keep his people separate from the 

Katigr i " Kanjagas " . The new immigrants arrived in March, 1926. Austin-Cathrie 

established the new settlers as a section of Katigri and ordered them to follow Sandema 

through the Katigri chief.') 

The Dagombas meanwhile began to hesitate over senling on Passankwia lands and 

becoming subjects of the Passankwia chief. In May, 1926, one section refused to follow 

their new headman, who evicted them from the village of Sakpaba. Navrongo District 

Commissioner P.F. Whittal flatly refused them permission to return to Gardima, stating 

that "the Chief of SANDEMA refuses to have them back and all their compounds have 

been occupied by people drawn from other and overcrowded portions of the country. "% 

The Dagomba sections refused this order and migrated back to Katigrt in July, 1926. 

The Acting Commissioner of the Northern Province responded bluntly. "Please instruct 

all your Chiefs round that area." he wrote, that there are already too many people in the 

Kanjaga country and under no circumstances can any squatting in or migration into that 

""Zongo" rtkrred to a section of a village or town set aside for "strangers,' usually traders. 

%id, 

YP.F. Wbittal to District Commissiorw, South Mamprusi, IS May 1926, ADM56/1/336, NAGA. 
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area be permitted."" This incident was a clear example of the geographical - as 

opposed to lineage - basis of the political system in the Northern Territories. Rains ford 

himself declared that "this is a rule throughout the Northern Territories. People must 

follow the Chief in whose district they live."" This simple principle would become 

much more complex in future Sandema disputes, when British officials would try to link 

lineages to settlement in an effort to resolve the conflict surrounding the land which 

"belongedn to the Sandemanab. 

While the Sandema dispute lingered on, D.C. Ardron learned of a family section, 

Ipala, who wanted to move out of Wiassa in the Zuarungu District into South Mamprusi. 

This request puzzled Ardron since South Mamprusi was not "Kanjagaw land. The 

headman's explanation, however, was quite simple: he objected to having been detained 

by Chief Afowko of Wiassa for two months for non-payment of a f i e .  The Ipala section 

claimed that there was no justification for this punishment, and that in fact the Wiassa 

chief had stolen from them. Ardron expressed his confusion over the request to migrate 

and tried to explain to the lpala their proper place within the Northern Territories: 

I stressed their tribe, their country, and Chief, and my difficulty in 
understanding their proposed intention of moving into country that was not 
KANJAGA, and putting themselves under a Chief who was not 
KANJAGA, especially when they possessed a Chief like Afowko whose 
father had banded them together as a tribe and successfully resisted 
BARBATU, etc., etc. Rather to my surprise this talk was well received, 

j5Acting Commissioner, Northern Province to District Commissioner. South Mamprusi, 16 July 1926, 
ADM56111336. NAGA. 

%Rainsford to Acting Commissioner, Northern Province, 15 Jammy 1926, NAGA56/1/336, NAGA. 
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and the people seemed impre~sed.~ 

e in South Mamprusi, the section justified their move on the basi 
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s of history and 

tradition, claiming to the District Commissioner that their ancestors had fled from South 

to North Mamprusi to escape Babatu. Afokwo's father offered refuge, but he had not 

"banded them together as a tribe," and the real Ipala home was in Yagaba, South 

Mamprusi.'' Commissioner Whittal curtly replied that this was a lie, that no-one had 

fled north from Babatu, and that the only reason the Ipala section chose to settle in 

Yagaba was that the chief of Wungu had given them permission to do so. Whittal had 

in fact gone to investigate this conflict at the South Mamprusi end, and the Ipala section 

had run away instead of pressing their claim. Whittal rewarded the unco-operative Ipalas 

by detaining eighteen of them in Na~rongo.'~ The message was clear. According to 

Whirtal, the Ipalas had tried to invent a tradition for the purpose of fleeing from a chief 

who had been rightly installed by the British, and they had to be forced to remain in 

Wiassa where they "properly" belonged. The point here is that the British tried 

whenever possible to preserve what they considered the traditional structure of the north, 

especially if they could "prove" that migrants' histories were "lies. " 

- -  - 

"H. G. Arciron to Acting Commissioner, Northern Province, 22 November 1926, ADM68/5/4, N AGA, 
pp-3-4. 

38E. F. Burn to Acting Dismct Commissioner, South Mamprusi, 13 November 1926, ADM68/5/4. 
NAGA. 

sP.F. Whiaal, 11 November 1926, ADM68/5/4, NAGA. 



Anthropology 
R.S. Rattray, 

and Suggestions for Chiefly Reform: M Dasent, St. J. Eyre-Smith and 
1924-1932 

The problems with chiefly authority discussed above prompted a series of 

investigations and suggestions for further reform between 1924 and 1932. The major 

activity focused on the Lam-Tumu District, where Duncan-Johnstone's system had 

produced twenty-one "divisions," twelve serving the chief of Tumu and the remaining 

nine serving their own paramount chiefs. In this year, District Commissioner Michael 

Dasent suggested extending Duncan-Johnstone's reforms to put the Lawra-Tumu 

chieftaincies on a truly " native " footing. Dasent recommended replacing Duncan- 

Johnstone's ten paramountcies with three ethnically-based states ruled by the paramount 

chiefs of the Lobi-Dagarti, Grunshi and I ~ s a l a . ~ ~  Explaining his suggestion, Dasent 

informed the Chief Cormnissioner of his belief that "the idea for the future" was 

(some) sort of Native States with their own Administration, Treasury 
(Taxes will have to come), Police, etc, under the supervision of a 
Commissioner such as the big Emirates of Nigeria, therefore what I mean 
to suggest is that the fewer Administrations there are, the greater number 
of people of the same race which can be brought under one chief, the 
more speedy and easier of attainment will be (the) ultimate object. 
presumably that of the natives administering under supervision, their own 
country. 6' 

If left to themselves, concluded Dasent, divisional loyalties would grow to the point 

where amalgamation would be impossible to achieve. " 

60Choosing a paramount chief for the Issala presented the biggest problem besause it was the most 
difficult division to define on an ethnic basis. Dasent suggested either Zini or Tumu but not, for reasons 
which will be discussed in Chapter Four, Lambussie. M. Dasent, 6 August 1924, ADM56111309, NAGA. 
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Despite his plea for reform, Dasent's suggestions were not implemented and 

Duncan-Johnstone's system continued to produce conflict. In 1927, Kantombie , chief of 

Lambussie, was removed, fmed and imprisoned for refusing to cooperate with anti- 

rinderpest activities." In the same year, District Commissioner Eyre-Smith suspended 

the medallion of chief Gandah of Birifu for "repeated attempts to make himself 

independent of Lawra. "@ In 1928, the family sections of the town of Ulu successfully 

took their chief to court on charges of extorting fines for "poor roadwork. " The British 

removed the chief, sentenced him to six months' political detention and appointed the 

chief of a nearby subordinate village, Kami, as acting chief of Ulu? In 1929, Eyre- 

Smith noted that the village of Karni began to resist the paramountcy of Ulu, no doubt 

because their chief had been given temporary power over the Ulu division. Eyre-Smith 

blamed the Ulu-Karni troubles on the failure to build local political structures from the 

ground up. As a remedy, Eyre-Smith wanted to restructure the villages "in the groups 

to which the land belongs."" This intention was frustrated, however, because the 

people seemed very "intermlxedn (especially in the Tumu area) and it was difficult to 

"Acting Commissioner. Northern Province to Acting Chief Commissioner. 4 May 1927. 
ADM56/11290, NAGA. 

64Lawra-Tumu District Record Book 1927-1938, ADM61/5/11. NAGA, p.10. Eyre-Smith returned 
the medallion shortly lhaeaftcr when Gandah coxsvinced the administration his w i l l h p ~  to work under 
Lawra.Eyre-Smith, 3/2/27. 27/8/27. ADM56f lf290. NAGA. 

*G.F. Madcay. Acting Disaict Commissioner. Lam-Tumu. 12 September 1928. ADM56f 1 /29O, 
NAGA, 

bbEyre-Smith, 9 May 1929. ADM56/ It29O. NAGA. 



establish where everyone "bel~nged."~~ More than this, the chiefs did not appear to 

come fiom "royal families. *" 

Eyre-Smith's intent to reorganize the villages according to land rights revealed 

the core of a deeper criticism of Duncan-lohastone's system of reforms. According to 

Eyre-Smith, the reforms between 19 17 and 1927 encouraged chiefly despotism instead 

of facilitating the rejuvenation of a traditional "society of equals." Eyre-Smith based his 

views on the discovery in 1Z7 of several large chiefs' farms in the Lawra-Tumu 

District. Chief Kayani of Tugu possessed the largest farm which, according to Eyre- 

Smith, encompassed twelve hundred acres worked by Kayani's subjects to the detriment 

of their own food production. Eyre-Smith attributed this rural structure, which he argued 

produced sfarvation for the subjects and prosperity for the chief, to the emergence of 

"despotic feudal ismn under Duncan-Johnstone's reforms.69 Eye-Smith specifically 

focused his criticism on Duncan-Johnstone's legal reforms, specifically his system of 

native ~ibunals.'~ Northern Province Commissioner Cutfield agreed with Eyre-Smith 

on this point, arguing that the chiefs of Lawra-Tumu were too "primitive" to adopt 

*For example. in 1922 a resident of Ywal moved his family of ten compounds to the village of Gwolu. 
Eyre-Smith suspected that the families w e d  to escape fiom road work. but he could not Mlnter their 
argument that Gwolu was their "ancestral home. " Eyre-Srnith m Commissioner, Northern Province. 24 
March 1922. ADM561 I 1309, NAGA. 

% 191 5. Acting District Commissioner G. F. Mackay suggested the removal of the chief of Han, 
Dakora. who had been appointed in 1914 despite not belonging to the 'royal M y . '  Although the 
administration considered removing Dakora in 1915. he remained in the chieftaincy until Whittal's 
 memo^ on the matter. Acting District CommMoner, Lawra-Tumu, 22 August 193 1,  
ADM56/ 11290, NAGA. 

68Eyre-Smith, 23 August, 1927. NRG8/2/14, NAGT. p. 1. 

''kid.; See also Martin Scadand, The Lions of Danbon: Political Change in Northern Ghana, 
Cambridge: Cambridge University Press, 19'75, p. 83. 
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Duncan-Johnstone's reforms." Eyre-Smith, however, neither blamed the tribunals 

themselves nor attributed their failure to simple African "primitiveness. " Instead, Eyre- 

Smith and colonial anthropologist R.S. &mayn accused Duncan-Johnstone of retaining 

"petty unconstitutional European-made Chiefs" as the leaders of the native 

administrations. " Unconstitutional " is the key term here; Eyre-Smith and Rattray 

believed that the British had appointed chiefs with no hereditary claims to rule and thus 

no legitimate traditional authority . Expressed in Maine's terms, this argument contended 

that the British prematurely imposed relations of contract upon a people governed by ties 

of status, substituting despotic rulers for an organic though "primitive" form of African 

democracy. According to Rattray, the wont impact occurred in areas like Lam-Tumu 

where the original land priests (tettgcutsobes), suspicious of outsiders from the slave 

raiding era, thrust forward dispossessed commoaers as "kings" within the new British 

system. Lacking legitimacy, these "unconstitutiooal" chiefs ignored the tengansobes and, 

according to Rattray, evolved into "something which every one, African and European 

alike, who understands anything about the real A M ,  knows to be an anomaly, and 

under ordinary circumstances an impossibility, i.e.. the local despotic ruler. '73 In the 

vision of E yre-Smith and Rattray, Duncan-Johnstone should have appointed the 

tengansobes as the leaders of the people of Lam-Tumu. 

"A. J. Cutfield, 23 July 1927, ADM/56/ l/335, NAGA. 

ffRataay had just compfeted a study of Asante. R.S. Rataay , Ashand Law and Constitution, Oxford: 
The Clarendon Press. 1929. 

nR.S. Ranray, Re~on bv the Anthromlonv Commissioner, Accra: Governmenr Printer, 1930, 
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As Hawkins rightly has noted, there is strong evidence to support the claim of 

despotism, especially when reading of the exploits of chiefs like ffiyani of Tugu. But 

Hawkins is on much shakier ground in applauding Eye-Smith and Rattray for 

recognizing "ethnographic facts" instead of "historical fiction. "74 Far from basing their 

arguments on cultural "facts." Eyre-Smith and Rattray drew on British, Irish and Scottish 

analogies and Victorian ideas about "primitive society. " In Eyre-Smith's opinion, for 

instance. early Irish history was the story of invading bands of foreigners who ensconced 

themselves as feudal landlords by expropriating indigenous peasants. This process 

corrupted the peasants' historical development because the invaders failed to build their 

rule upon the social systems of the indigenous peoples. In these "primitive" indigenous 

societies of Ireland and Great Britain, argued Eye-Smith, religion encapsulated law and 

morality and courts were "entirely ecclesiastical in nature. "" The " eccles iasticai " court 

leaders, whose offices combined law, religion and politics, ruled over parishes defined 

by blood ties, that is, organized according to status. The invaders prompted the 

disintegration of this order into chaos by snapping irs ethical codes instead of using them 

as the foundation for the organic development of new laws.76 The natural evolutionary 

transition from "ecclesiastical " to "secular " rule was truncated by the cormp ting 

influence of outside forces. 

''Sean Hawkins, "Disguising Chiefs and God as History: Questions on the Acephalousness of LoDagaa 
Pofitics and Religion, " Africa, 66(2)( l996):206-7. 

75St. J.  Eyre-Smith, hon of the Peooles of the 
Northern Territories of the Gold Cam, Gold Coast: Government Printer, 1932, pp.35-6. 



98 

In the Northern Territories, Eyre-Smith and Rattray perceived signs of a similar 

breakdown of "primitiven society at the hands of a group of foreign invaders, the British 

themselves. According to Ramay the people of Lawra provided the best example of the 

"old order." equivalent to "primitive Irelandn or Maine's conception of status: 

matrilineal, governed by religious laws and organized along blood lines." As in 

medieval England, argued Eyre-Smith, courts were ecclesiastical, politics were religious 

and social groups were organized into parishes (tengmi) controlled by land priests 

(tengamobes) who were appointed on the basis of genealogy. The convergence of 

religion, law and kinship meant that social sanctions emanating from the tengamobes 

flowed directly from blood ties. Under this system male family heads settled intrafamily 

maners while wider concerns fell to the authority of the rengmobe of the appropriate 

tengani, "advised by the heads of kindred groups."78 According to Eyre-Smith the 

tengani areas, whose boundaries defiwd communities on the basis of descent from a 

common ancestor, represented "the most primitive form of community. " Social sanctions 

binding individuals to their communities were rooted in organic iies of kinship and 

contained a series of natural checks and balances. Within this system, said Eyre-Smith, 

the tengmobes represented the true leaders of the stateless peoples of the Northern 

Territ~ries.'~ Rattray agreed, writing that in the past the tendaM (land priests) were the 

nR.S. Rattray, Tribes of the Ashanti Hinteriand, Voiume Two, Oxford: The Clarendon Press, 1969. 
originally published, 1932, p .426. 

-St. I. Eyre-Smith, "Response to John Guiness," 2 March 1933, NRG8/2/14, NAGT, p.35. 

"%yre-Smith, Brief Review, p.27. 
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only chiefs. "" 

Rattray and Eyre-Smith proceeded to argue that, in the absence of foreign contact, 

the peoples of Lam-Tumu would have developed organically into patrilineal societies 

based on territorial ties as the tengansobes evolved into secular chiefs. Eyre-Smith 

characterised this process as a "natural cell-like growth" horn the "childhood" of family 

compounds to the "maturity" of a state-based polity. This transition began with the 

expansion of families into villages (tengm-le) and eventually produced the amaigamation 

of villages into tengani a r e d l  

According to this story, if the process had continued uninterrupted the tengansobes 

would have evolved naturally into secular chiefs ruling over territorially defined political 

regions under relations of contract. Just as this process had occurred in Asante so it 

would have unfolded in Lawra-Tumu, argued Rattray, citing the fact that the tengansobes 

were "the exact prototype of the Ashanti chief who was Asare-wura (guardian of the 

tribal land) and custodian of the s a m f o  (ancestral spirits). "" However, in Rataay's 

opinion this "natural" process of evolution from the Priest-King to the Territorial Ruler 

had been interrupted by "external influencesn in the form of British contact." Eyre- 

Smith blamed the problem on economic forces - especially the growth of migrant labour - 

that had accompanied British rule and which "in the transition phase is gnawing at the 

w y ,  Repon bv the Anthrowlonv Commissioner, p.5. 

"Eyre-Smith, Brief Review, pp.22,23. 

%.S. Rattray, Tribes of the kshanti Hinterland. Volume One, Oxford: The Clarendon Press, 1969, 
originally published, 1932, p-xix. 
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foundations of the structure upon which the lives of the people are based." Most 

significant was the growth of a "vast body of natives who are no longer bound by the 

religious sanctions of their family or tribe, and who are evolving from the superstitions 

and beliefs which governed their lives in the past."" But migrant labourers were not 

the only alienated group, for the British also had disrupted the organic ruling classes by 

ignoring terzgani boundaries when appointing chiefs after 1903. In Eyre-Smith 's words, 

"the land organization in some instances bears no relation to the political authority we 

have imposed. "IU This process Freed chiefs from the checks on abusive behaviour 

emanating from the tengansobes, since at least some subjects invariably served different 

tengansobes than did their chiefs. Thus severed from traditional sanctions, the new 

chiefs became despots and produced landlordism and "feudalism" in the Northern 

Territories, 

For Eyre-Smith it was thesa processes which had produced the "despotic 

feudalism" he believed he had found in 1927. The rapid and "unconstitutional" changes 

had not allowed the people of Lawra-Tumu to evolve individual ethics, much less a sense 

of obligation to the State. This made it imperative, at such a "critical transition stage, " 

for the British quickly to devise "a direct means of mainraining the moral and economic 

responsibility of the individual to the family, and thus indirectly to the State. "" For 

uEyre-Smith, Brief Review, p.42. 

*bid,, p.40. 

"'%id. 

"bid., p.42. 
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Rattray and Eyre-Smith this goal could be accomplished only by realigning "land 

organization" with "political authority " by redrawing political boundaries according to 

tengani areas and reasserting the authority of the tengmobes over their righrful 

"parishes. " Eyre-Smith believed this would be possible because the tengani areas and 

tengansobes had remained intact as of the 1920s. That is, despite the "transition" of the 

north and the penetration of "western ideas and institutions, " argued Eyre-Smith, "the 

fundamental basis of the social organization and religion, namely the family system and 

the land organization, though modified, remain. 'I" Rattray believed that this strategy 

would result in "what many of the old-time Chiefs had themselves evolved, i.e. a 

combination of what was in existence when their fist  ancestors came here, and what they 

borrowed from elsewhere and built upon that underlying structure."m Eyre-Smith 

agreed, advocating the establishment "on an economic basis" of "the democratic form of 

government and land organization which were in existence on our advent. "90 

Once boundaries were redrawn, Eyre-Smith argued, Government should limit the 

power of existing chiefs to the tengmi or Tengan-le areas in which they lived. and let 

chieftaincies lapse on the deaths of chiefs and appoint tengmobes as the new chiefs. 

If this were accomplished, political boundaries would reflect kinship ties and tengani 

parishes. Unlike the "unconstitutional" chiefs, the tengmobes would not be cormpt - 

indeed, could not be cormpt - because their authority would be rooted in kinship through 

w i d . ,  p.37. 

M y ,  The Tribes of the Ashanti Hinterland. Volume One, p.xx. 

qyre-Smith, Brief Review, p -45. 
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blood and soil. For Eyre-Smith, everything flowed from this fact. With such "organic " 

leaders in place. the experience of Ireland and Scotland would be avoided and the peoples 

of Lam-Tumu would evolve naturally from "primitiven communalism to a modem 

system ruled by "well-ordered State run for the greatest good of the greatest number. 

In Eyre-Smith's opinion, therefore. Duncan-Johnstone's tribunals produced 

despotism because he installed the "wrong" people as chiefs. Eyre-Smith did not object 

to the system in itself. On the contrary, he fully supported native tribunals and direct 

taxation as long as the "native s?atesn were based on tengani areas and the tengunrobes 

became chiefs (or at least controlled their appointment). Indeed. Eyre-Smith considered 

western institutions, built upon the land organization of the tengmi, indispensible for the 

uansition to modem statehood. Political and economic decentralization and direct 

taxation gradually would make individuals "directly responsible to the State as 

individualism and individual property evolved. "= The successful implementation of 

such a framework would develop the chiefs into capable, self-governing administrators 

assisted by family elders acting as state councillors. Such a system would reinstate the 

tenganrobes' proper powers as "fathers" of their people and thus preserve the family 

cham ter of northern society. 

With this system in place, Eyre-Smith believed that landlordism and feudalism 

would give way to a patchwork of co-operative agrarian producers who would 
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amalgamate eventually into a regional federation and ultimately join the Gold Coast 

nation. "In the N. T. s, " concluded Eyre-Smith, there existed 

the material for the establishment of a model State, economic forces 
properly directed serving to unite together the sections of the kingdoms, 
making the whole into one vast Co-operative State having in course of 
time a representative or representatives of its divisions on the Legislative 
Council of the Colony? 

Eyre-Smith' s vision. therefore. mirrored Duncan-Johnstone 's except that the tengansobes, 

not the British-made chiefs, were to act as the agents of modernization. In offering this 

interpretation. Eyre-Smith signalled his debt to evolutionary/di~sionist anthropology. 

According to Kuklick, diffusionism argued that human evolution, with state formation 

at its apex, resulted from the conquest of inferior peoples by superior ones. The 

resulting social hierarchy cleaved according to racial groups with inherent "endowments" 

working together for the good of the whole? Citing the authority of diffisionist C.G. 

Seligman, Eyre-Smith and Ramy set the theory within the context of trusteeship, 

arguing that true development depended on the austee building upon the "primitive" 

social structure of the less developed peoples. 

Ramay believed he had found the basis of this social structure while participating 

in a Tallensi festival in 1928. The festival was gologo, the biggest of its kind revolving 

around office of land priest (ti-). Rattray clung to his belief in the traditional 

character of gologo, despite the fact that the participants included numerous "well- 

dressed" African businessmen and women, who "had motored hundreds of miles from 

*Henrika Kuklick, The Savage Witbin: The Social Histow of British Anthromlogv. 1885-1945, 
Cambridge: Cambridge University Rcss, 199 1, p.264. 



Kumasi, Kwahu and Mampon" to participate in the ritual? The crowd also included 

several of Rattray's "friends of old daysn from Asante. These friends were educated 

southerners who had travelled from Accra and Kumasi to the sacred Tallensi cave? 

Writing up his field notes for publication, Rattray described the festival as "the most 

interesting and extraordinary of many curious rites which it has been my privilege to 

attend in the course of many years of anthropoiogical fieldwork. "" Most extraordinary 

was the level of commercialization of the supposedly "traditional" festival. Many of the 

requests to the fetish priest involved financial matters, as in the case of one pilgnm from 

Mampon, near Kumasi: 

I was at my town of Mampon (Ashanti), and I heard about grandfather 
(Rattray: nana, here a term of respect), so I came to lean on him that he 
might give me health, which I once had. I keep a store and I have two 
motor-can. From that store I derive no profit whatever. As for my two 
motor-cars, when I ply them for hire and people enter them, I only incur 
debts and there is no profit in them. Because of that. and because I have 
heard of grandfather, I have come to ask him if he will show me the way 
to make profit." 

The Mampon pilgrim completed his request by asking for children from his wives and 

good health for his relatives and promised to return with payment if his wishes were 

Rattray's discovery demonstrated the extent to economic change had affected the 

*Ramay, Tribes of the Ashanti Hinterland. Volume Two, pp.362,365. 

%id., p.362. 

%id., p.361. 

mlbid., p.364. 

%attray recorded similar requests from a men and women Kwahu and Mampon. Ibid.. p.364-5. 
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Northern Territories. As the colonial state w e d  away from the Northern Temtories 

as an "undeveloped estate," migrant labourers began to drift southwards in response to 

wage labour opportunities in the new cocoa belt in northwest Asante. The land priests, 

in some cases, used the migrant labour routes as "advertising" for their shrines. 

spreading information about their powers to southern professionals through the labour 

migrants. As we shall discover, this phenomenon permitted some of the land priests to 

accumulate wealth on an impressive scale. 

Eyre-Smith and Ramy wrote land priest accumulation out of the history of the 

Northern Territories in the name of preserving tradition during the process of 

development. Sent north at the request of Provincial Commissioner A.W. Cardinall, 

Ramay's specific task was to investigate the customs of the northern peoples in 

preparation for indirect rule. On a personal level. Rattray moved north out of a 

missionary-like zeal to fmd, in McCaskie's words, "the key to an essentially synchronic 

and immutable perfection - a fust cause. "Irn The commercialization of the Tong Hills 

shrine demonstrated the difficulty of such a task; indeed for Rattray it signalled a larger 

process of corruption which had come at the hands of the British. 

The Debate Over Direct Taxation, 1927 

Despite Eyre-Smith and Rattray's support for the land priests, the administration 

clung to its choice of the chiefs as a legitimate development in the transition from trii 

to nation. Based on this belief, the administration began to move towards rationalizing 

' q .C .  McCaskie, "R-S. Ratuay and the Constmction of Asante History: An Appraisal,* Historv in 
Africa lO(l983): 189- 190. -7 
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chiefly authority by reviving the idea of direct taxation. This movement occurred out 

of persistent problems of chiefly authority, especially in the northwest. In 1927, 

Provincial Commissioner A.J. Cutfield convened a political conference in the Northern 

Territories to discuss strengthening the northern chieftaincies.lO' "The Chiefs must be 

upheld, " wrote Cutfteld in a pre-conference memorandum, "we rule through the Chiefs, 

they are held responsible for various duties and must keep up state."lm By 1927, it 

had become clear to Cutfield that the chiefs were not "keeping up state. " Not only did 

this threaten political stability, it also undermined the state's labour supply. "It must be 

borne in mind," Cutfield emphasized, "that with the march of civilisation the power of 

the chiefs will decrease and the supply of labour be less unless mamrs be put on an 

onhodox legal bask. " lo3 For Cutfield, the forces of progress had undermined 

traditional chiefly authority and communal labour, outside the control of the British. The 

administration thus had to capture "the march of civilisation" in order guide the process 

of modernization without undermining the chiefs' authority. Cutfield believed that this 

project necessitated granting the chiefs formal legal powers by malang them salaried 

employees of the government. In the absence of public funding, putting the chiefs on 

salaries required the imposition of direct taxation. '04 

The idea of direct taxation found a receptive audience among the northern District 

'O1Eyre-Smith, 23 August, 1927, NRG8/2/ 14. NAGT. 

'"A.J. Cutfield, 23 July L927, ADM/56/1/335, NAGA, 

labid., italics added. 

Ybid. 
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Commissionen. Indeed, by 1927 the main issue had become one of deciding on the 

form of the tax, not whether or not it should be implemented. In food-insecure 

Zuarungu, Dismct Commissioner Rainsford argued for imposing a head tax paid in grain 

and the creation of chiefs' or "state" granaries. However, Rainsford wanted to leave this 

choice up to the people. "It would be better for them," he wrote. "to select a system of 

tribute suitable to themselves than to have a system forced upon them. "IM Rainsford 

thus argued that British officials should meet with compound heads, who would select 

a form of tribute - grain, labour, cash, et cettra - by majority vote. The system would 

be enforced by criminally prosecuting collections over the prescribed amounts. '06 

Eyre-Smith argued against mbute on the grounds that it had produced "gross 

injustices" such as the Tugu incident. As a remedy, Eyre-Smith suggested converting 

labour and taxation into cash. Specifically, he recommended the conversion of all "free" 

labour to wage labour at 3d per day, and the imposition of a poll tax of 2/- per head on 

the male population. Headmen would collect the taxes and turn them over to the chiefs, 

who would in rum submit all of the money to the British administration. From the 

proceeds, the British would pay salaries to chiefs and use surpluses for local 

development. lrn 

The colonial administration agreed with Eyre-Smith's position. However, the 

implementation of direct taxation was delayed by the Depression and a lengthy round of 

law. Rainsford, 5 November 1927, ADM56/1/87, NAGA. 

'061bid. 

'%yre-Smith, 15 November 1927, ADMS6/1/87, NAGA. 
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negotiations, tied to indirect rule, with the Colonial Office between 1930 and 1936. The 

implementation of indirect rule and direct taxation will be discussed in detail in Chapter 

Four. For now it is important to note that the system of chieftaincies and taxation meant 

to strengthen the communities of the Northern Territories without the development of 

chiefly despotism and landlordism. In this sense, the proposed implementation of direct 

taxation sought to confront the problem of chiefs pursuing individual accumulation, and 

subjects resisting chiefly accumulation strategies. Tugu became the main symbol of this 

phenomenon. As we shall discover below, the community bias of development between 

1919 and 1927 was strengthened by a proposal to vest the land of the Northern 

Territories in the colonial state. We shall now turn to Guggisberg's land policy between 

1923 and 1927. 

Guggisberg and Land, 19211927 

While the northern administration struggled with the chieftaincy issue, Guggisberg 

became involved in a land tenure debate which would have profound consequences for 

the Northern Temtories. Although Guggisberg advocated private property in the 

so~th,'~ his policies for the nonh produced a public lands ordinance in 1927 which 

vested the Protectorate in the state and blocked the development of a land market. As 

Der and Bening argue, Guggisberg needed the legislation to guarantee land for his 

' w e  main proponent of private propeny in the south was Lt-Colonel R.H. Rowe, Gold Coast 
Surveyor from 1920-27 and later Commissioner of Lands in Nigeria. See h e  Phillips, The Enimna of 
Colonialism: British Policv in West Africa, London: James Currey, 1989, pp, 120-7. 
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proposed northern railway. 'lo However, the ordinance also grew out of the need to 

update the 1904 Mineral Rights Ordinance without implanting ideas about private 

property in the minds of the northern chiefs. Initially, Chief Commissioner Arthur J. 

Philbrick simply wanted to obtain Deeds of Gift fkom chiefs who had transferred land 

to the state.ll' Guggisberg rejected Philbrick's request, stating that "the chiefs have 

no clear idea of private property in land, and it is very undesirable to encourage them 

in the idea that they have the power to make such grants."112 Instead of Philbrick's 

strategy, Guggisberg amended the Mineral Rights Ordinance in 1923 to declare that all 

lands and buildings occupied by the government were officially vested in the state. In 

addition, the amendment granted the state the right to appropriate land at will for public 

works. simply by posting a sign reading "Taken for the Government." Compensation 

would be given for crops and buildings but not for the land itself.H3 

In 1926, Acting Governor J.C. Maxwell argued that broader control of land by 

the state would be needed to protect the people from exploitation by "aliens." namely 

Europeans and southernen, and land speculators, once the railway pushed its way to the 

Northern Territories. To this end, Maxwell passed the Lnnd Trumc~~om (Res?ri&on 

on Operotion) Ordinance, which guaranteed indigenous rights of occupancy but 

I1%.G. Der, "Colonial Land Policies in the Nonhern Temtories of the Gold Coast, l!lOO-l97S, ' 
Universitas (New Series), 4(2)(1975): 135; R.B. Baing, "Land Policy and Administration in Northern 
Ghana, l898- 1976, " Transactions of the Historical Society of Ghana, 16(2)(1995):239. 

"'Philbrick believed that past m e  appropriations, including those made under the Mineral Rights 
Ordinance, were ulno vim. Ekning, "Land Policy, * p.235. 

%uggisberg, quoted in Der, p. 134. 

L13Beaing, "Land Policy, " pp.236-7. 
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prohibited alienation. Guggisberg extended Maxwell's reforms by drafting a public lands 

bill, the Land and Native Rights Ordinance (LNRO), implemented by his successor 

T.S. W. Thomas in May, 1927. ' I 3  Based on Northern Nigeria's land proclamation of 

1910, the LNRO proposed to recognize native occupancy rights, prevent land sales by 

"natives" and assert "complete control over any acquisition of land by non-natives. "'14 

The LNRO carried far-reaching implications for the Northern Territories, proclaiming 

the entire Protectorate "public land" subject to the control of the Governor, "held for the 

use and common benefit, direct or indirect, of the natives. """rider the Ordinance 

all titles had to be proven within three years, and occupation of government land would 

be deemed illegal after six months. The Governor assumed the right to validate land 

titles, set rents and permit or disallow mortgaging. All of the rents collected outside the 

towns would be deposited directly into the central Treasury, and urban rents would be 

split between the Treasury and the town chiefs.l16 The rules of occupation devolved 

to customary law at the local level, that is, all occupants remained subject to the laws 

enforced by chiefs as trustees of their communities. In this manner, the Ordinance 

sought to uphold the belief of Cutfield and others that the land belonged to communities 

%0ld Coast Colonial Secretary (Sir James Maxwell) to Colonial Office, 13 March 1926, Document 
#5 in "Proposed Reforms in respect of the Land Legislation of the Gold Coast, Rimarily in order to 
Promote Security of Title, " Enclosure 2 in Gold Coast Conference of 10 February 1930, C0%/693/17, 
PRO. pp.52.56. See also Phillips, p.117. 

'"Bening, "Land Policy," p.239. 



rather than individuals under rights of usufruct rather than outright ownenhip.lt7 

Conclusion: Henry George Reaches the Northern Territories 

Guggisberg's LNRO signalled the potential application of Heriry George's single- 

tax theories to the Northern Territories. The LNRO must be considered, however, in 

the context of Guggisberg's wider vision of development. Building on Clifford's ideas, 

Guggisberg's ten-year development plan represented the fust programmatic development 

program in British West Africa. Under the program, Guggisberg planned to use surplus 

balances - mainly from cocoa production and mining - to develop infrastructure, health 

care and education. These state-provided works, Guggisberg believed, would in turn 

facilitate further economic, social and political development and thus provide the 

"Highway to Progress" leading to the "Cities of Final Development, Wealth and 

Happiness. " As noted above, the Northern Territories figured prominently in the plan 

as a potential producer of groundnuts and shea-butter. More importantly, however, 

Guggisberg considered the north a "clean slate " for "psychological " development along 

African lines which eventually would produce the "strong states" of Gonja, Dagomba and 

Mampmi capable of integrating themselves into the Gold Coast nation. 

On this point it must be noted that the growth of cocoa production and mining 

prompted Guggisberg to contradict his objective of modemizing the Gold Coast without 

"demtionalizing" the African population. Reacting to the mines' need for labour, 

" W g ,  "Land Policy," p.240. 
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Guggisberg revived a forced recruiting campaign between 1921 and 1924. ' I 8  The 

campaign pressured the chiefs to recruit migrant labour for the mines as well communal 

labour for public works, and intensified commoner accusations of corruption and 

extortion. The growth of cocoa production. meanwhile. brought more and more 

northerners into the orbit of the migrant labour system between the north and the south. 

This process brought some cash back into the Northern Temtories and in some cases 

facilitated the commercialization of fetish shrines. The point here is that cocoa 

production and mining - so necessary for Guggisberg's surplus balances development 

programme - undermined his plan to build a Gold Coast nation from "traditional" roots 

and so avoid "too rapid an advance" up the "steep slope of civilisation." Economic 

growth threatened this project inasmuch as the British administration failed to shield the 

Northern Territories from changes associated with the breakdown of African community. 

In the eyes of the administration. this erosion of community appeared in the 1920s 

as a crisis of chiefly authority. Working under Guggis berg, Duncan-Johnstone attempted 

to correct the situation by reforming the law in the Lawra-Tumu District. This project 

drew on Victorian anthropology through the influence of Charles Temple and as such 

represented an attempt to guide the north's transition from "status" to "contract. " In the 

opinions of Eyre-Smith and Rattray, Duncan-Johnstone's reforms reproduced corruption 

because they were not based on the true constitution of the peoples of the Northern 

Territories. Under this argument, development could only occur after the British 

realigned the north's administrative boundaries according to its land priest parishes, and 

L18Jeff Crisp, The Stow of An African Workinn Class: Ghanaian Miners' Stru~nles. 1870-1980, 
hndon: Zed Books, 1984, p.46. 
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replaced the British-imposed chiefs with the original land priests. 

Eyre-Smith agreed, however, with the administration's goal of reforming the 

politics of the Northern Territories to enhance chiefly authority through chiefs' salaries, 

paid labour for public works and the imposition of direct taxation. This process was on 

the table in 1927 and very much accepted by most of the administrative staff. Also on 

the table was Guggisberg's draft Land and Native Rights Ordinance (LNRO) placing 

contro1 over the entire Protectorate in the hands of the Governor. The LNRO, combined 

with the proposed political reform, set the stage for the introduction of the Northern 

Nigerian system into the Northern Territories. 

The effect, if not the intent, of Guggisberg 's LNRO was to prevent the emergence 

of private property and promote Georgeist ideas of community development by 

channelling ground rents into communities rather than individuals. Coupled with the 

proposed political reforms, the LNRO thus reflected the arguments of the WALC 

regarding the dangers of landlordism. Many influential Gold Coast officials had become 

worried about this possibility by the late twenties. Rattray, for instance, argued that 

private property would produce "a landless class, who would in time become African 

paupers - a section of civilised communities familiar to us, but hitherto unknown in 

Africa. "120 As Anne Phillips has shown, the Colonial Office shared this view, 

criticising Guggisberg's "inexpert handling" of the land issue in the south where he 

supported the development of private property. According to Fiddian in the Africa 

Department, Guggisberg left an "appalling mess" in the south due to his support of 
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Rowe, "whose ideas of land tenure were primarily those of a Land Surveyor. "Irn In 

the Northern Territories, however, Guggisberg succeeded in drafting legislation capable 

of bringing "the ideal world of Henry George" to a second West African region. 

Chapter Four discusses the colonial state's successful attempt to implement this 

legislation in the Northern Temtories between 1928 and 1936. 

'qiddian, n-d., CW6/700/8, PRO, n.p. 



Chapter Four: Developing Community: 
Land, Native Achhistmtion and Direct Taxation, 19284936 

Introduction 

Between 1928 and 1936. the Gold Coast implemented legislation which brought 

the West African Lands Committee's (WALC) programme to the Northern Territories. 

During this time, the colonial state formalized a series of Native Authorities, Native 

Treasuries and Native Tribunals, ruled by salaried chiefs responsible for local 

administration and the collection of direct taxes. This system closely resembled Lugard 's 

model of indirect rule. However, the colonial state also implemented an amended 

version of Guggisberg's Land and Nm've Rights Ordinance. Thus hitched to land 

nationalization, indirect rule is better understood as an outgrowth of the Georgeist 

policies which predated Lugard's Dual Mandate, arriving in West African with the 

NNLC and WALC. Placing Lugard's model into this context reveals the connection 

between indirect rule and development. This chapter argues that indirect rule was 

fundamentally developmental, in the sense that it set the stage for the development of 

agriculture and livestock production after 1936. More to the point. indirect rule 

established a framework for development through African community. This desire built 

on the perceived need to ensure that communities rather than individuals benefited from 

the opening of the north to development through the construction of a northern railway. 

The project required three major constituent parts: a Land and Native Rights Ordinance 

based on Guggisberg's 1927 legislation, an ordinance establishing "Native Authorities* 

respomible for local administration, justice and fmce, and a system of direct taxation. 
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Governor Sir Ransford Slater created the legislation for this threefold framework between 

1928 and 1932. 

During this period, the Depression and the International Labour Organization's 

([LO) convention on forced labour rendered Slater's project all the more pressing. The 

ILO convention outlawed forced labour - the basis for chiefs' authority - and the 

Depression rendered the colonial state incapable of paying for the conversion of forced 

labour into wage labour. In response, the Gold Coast turned more seriously towards 

direct taxation, in the interests of rationalizing chiefly authority and subsidizing chiefs' 

salaries. The chiefs, that is, were to be established as trustees for their communities, "on 

an orthodox legal basis." Furthermore, the slowness of the recovery from the 

Depression brought the spectre of unemployment to the Gold Coast. This caused 

immediate problems in the south, especially the cities, but it also raised the possibility 

of a surplus population appearing in the Northern Territories. Thus, putting community 

on a sure footing in the north was designed at least partly to prevent the appearance of 

the southern problem of unemployment on northern soil. In this sense, developing 

community in the rural north aimed at dealing with problems in the urban south. 

Initially, Slater attempted to introduce Native Administration on a colony-wide 

basis. Guggisberg had failed to do so, leaving the Gold Coast with only one piece of 

substantial legislation, the Native Administration Ordinance of 1927, itself based on a 

compromise with Nana Sir Ofori Atta. In the south, Slater's attempt failed miserably 

and only served to alienate himself and Secretary for Native Affairs W. J. A. (Kibi) Jones 



from both the 

In the north, 
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Colonial Office and the Aboriginal Rights Protection Society (ARPS).I 

Slater and Jones achieved more success when they set out to reverse 

Guggisberg's apparent inaction on indirect rule. Despite Guggisberg's rhetoric, Slater's 

predecessor observed that Guggisberg had accomplished nothing in bringing indirect rule 

to the north. "When I was in the Northern Territories, " wrote Acting Governor Thomas, 

I talked with certain officers about the native policy there because I 
wanted to learn what was being done, what are the organizations of the 
various tribes, how rhese are being used and developed, and to what end. 
I could not find out very much, and, therefore, since I came back, I have 
looked through as many reports as I could fmd in the hope that the 
lnformatioa which I require would be avadable in them. I regret to say 
that I have found nothing. * 

Provincial Commissioner A.W. Cardioall argued that Guggisberg's team actually had 

produced an increase in direct rule, under the authoritarian grip of Chief Commissioner 

Walker-Leigh.' Slater and Jones set out to reverse this situation, and by 1936 the 

colonial state had succeeded in adapting the Nigerian and Tanganyikan models of indirect 

rule to the Northern Territories. This success meant that the Northern Territories 

became the only region outside Northern Nigeria to experience the full implementation 

of the Georgeist policies of the NNLC and WALC. Because the development of 

community in the north revolved around the land issue, we shall first examine Sir 

Ransford Slater's revisions to the 1927 LNRO. 

LSlater's negotiations produced one of the most volatile poliacal struggles in the colonial history of the 
Gold Coast. See Bjorn Edsnan, Lawvers in Gold Coast Politics. c. 1900- 1945: From Mensah Sarbah to 
J.B. Danrruah, Uppsala: Acta Universitads Upsaliensis, Srudia Historica Upsaliensia 11 1, 1979, pp. 162- 
193. 

'T.S. Thomas, 3 July 1928, quoted in A. A. Illiasu, "The Establishment of Bridsh Administrarion in 
Mitmp~fllfgu, 1898-1937,' Transactions of the Historical Societv of Ghana, 16(1)(1975): 19. 
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Land: Slater and the LNRO, 1928-1932 

Native Administration in the Northern Territories revolved around the question 

of land tenure and who would receive the "fruits of development." Guggisberg's LNRO 

made room for the colonial state to appropriate rents and profits arising from the land, 

and decide how they would be distributed. Not surprisingly, vesting land in the state 

provoked a reaction from the indigenous population. After Guggisberg left the Gold 

Coast. Acting Governor Maxwell informed the Colonial Office that 

some uneasiness is being shown locally that this legislation heralds a 
departure from Government traditions of land policy in the Colony and I 
am anxious to issue explanatory announcement carefully drafted by the 
Attorney General to prevent recurrence of previous agitati~n.~ 

In 1928, the new Governor, Slater. and Gold Coast Colonial Secretary T.S.W. Thomas 

thus found themselves forced to defend the LNRO against the charge that it represented 

a "confiscatory measure" akin to the 1897 Lands BilL5 

Thomas and Slater's defence of the LNRO centred on its role in protecting 

African community against the disintegrating forces of individualism. In 1 928. Thomas 

presented a written response to the criticism after refusing to publish the official 

correspondence on the LNRO? In his statement, Thomas declared that the Ordinance 

Telegram, Gold Coast Governor to Secretary of State for the Colonies. 5 August 1927, C096167415: 
Gold Coast Land and Native Rights Ordinance, Great Britain, Public Record Office, Kew, London (PRO). 

JBIG. Der, "Colonial rand Policies in the Northern Temtories of the Gold Coast, 1900-1975," 
Universitas (New Series), 4(2)(1975): 137-8. Opposition also came from the Gold Coast Leader. See R.B. . . 
B e ,  'Land Policy and Adrrrrmsmtion in Northem Ghana. 1898-1976," Transactions of the Historical 
Sociew of Ghaq, 16(2)(1995):24l. 

Tasely-Hayford, who at this h e  sat in Council as the Municipal Member from Sekondi, requested 
the publidon of the corrspondexu% but Thomas did not have to comply because the Nonhcrn Territories 
stood outside the purview of the Legkhtive C o d .  See Bening, p.241. 
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intended to protect northerners from the land disputes aod litigation which characterised 

the development of the Colony. Land tenure, argued Thomas, provided the best 

"channel of administration" for managing the "economic status and social relations of a 

native populationn without producing "mutual discord, grumbling and resentment against 

the government. ' Most importantly, the Ordinance would prevent the chiefs from selling 

the land of their communities "for the most trifling monetary advantages. ' Slater agreed 

with Thomas' defence of the spirit of the LNRO and emphasized two main purposes of 

the legislation: the prevention of "premature" land sales to speculators after the 

construction of the northern railway, and the avoidance of 'the chaotic state of land 

tenure which is so prevalent in the Colony. "' As this statement shows, Slater agreed 

with the principle of protecting community rights against "individualismn and the growth 

of a land market in the Northern Territories. 

Guided by this vision of community, Slater entered into a series of negotiations 

with the Colonial Office which produced two major amendments to the LNRO in 1931 

and 1932. The negotiations produced friction between the Colonial Office and the Gold 

Coast because, despite his defence of the spirit of the LNRO, Slater objected to its main 

features: land natiodization, registration of titles, and withholding rents from rural 

chiefs. Regarding nationalisation, Slater believed that vesting land in the Crown would 

provoke resistance as a reversal of Chamberlain's promise to abandon the policy after 

the withdrawal of Maxwell's 1897 land bill.' On this point, Slater also argued that land 

'bid.. p.242. 

Qer. p. 137. See above, p.54, for a discusion of Maxwell's 1897 Lands Bill. 



nationalization would "encourage subordinate chiefs to challenge the rights of their 

paramount chiefs to exercise control over the disposal of tribal lands. "9  Slater also 

opposed the idea of land registration. Once again Slater's stance contradicted the spirit 

of Guggisberg's reforms for rural areas, which would have required the registration of 

tides for all claims of individual ownership. Beyond these concerns, Slater objected to 

withholding rents from chiefs in rural areas, whom he felt should be the beneficiaries as 

trustees of their communities. lo 

In the spring of 1930, Slater capitulated to the views of the Colonial Office. 

First, he agreed to retain the registration requirement and grant the Governor the right 

to rescind land certificates and take land at will simply by posting a notice." On the 

nationalization issue, he offered to drop a concession to "non-natives" so that all titles 

to northern lands had to be approved by the Governor. "In order to 'guard against 

results prejudicial to the public interests', * Slater wrote in March, 1930, 

the vesting in Government of lands in undeveloped territories is at once 
the simplest and surest way of preserving native rights, which are in 
essence community rights, and of securing for the native the fruits of 
development. The policy that has been pursued in the Colony (from which 
there can, of course, be no question of receding), while theoretically more 

T.E.V.  McCarthy's summary of Slakr's 1931 memorandum to the Colonial Office. McCarthy was 
a member of the African Crown Council. See C096/700/8, Land Tenure (1931)- PRO. 

'OThis piicy was a condition of Guggisberg's LNRO and the amendments proposed by Acting 
Governor Thomas in 1928. Passfield had approved this principle in 1929. The govement would, of 
course, supervise the spending of the Native Authorides See S h r  to Cunliffe-Lister, Gold Coast 63 of 
1932, C096170214: Land and Native Rights Ordhance. 1932, PRO, p.3. 

"P. Cunliffe-Lister (Secretary of Stace for the Colonies) observed that the new clause 8, might not 
actually permit the Govt to relinquish lands. See Cualiffe-Lister, 2 November 1931, Gold Coast #6 of 
193 1 ,  in C096/697/8: Northern Territories Acfmioisaation Or- Ameoctmeat, 193 1, An or thane 
to amend the provisions of the Adminimation Ordinance relating to the acquisition of land for the public 
service. PRO. 



equitable, has merely resulted - and is still resulting - in allowing the 
fruits of development to be monopolized, in all too many cases, by 
individual natives to the loss of the community.12 

By the policy in the Colony, Slater meant that government control was exercised only 

over non-native lands. This was "theoretically more equitable" but had not worked in 

practice because chiefs were not capable of acting in the interests of their communities 

under conditions of economic growth. Slater's acceptance of nationalization came as a 

relief to the Colonial Office, who considered it both necessary and practicable in the 

Northern Territories. The Colonial Office believed that the northern population, unlike 

their educated southern brethren, could be made to realize that nationalization was in the 

public interest. l3 Working from this belief, the Colonial Office approved an amended 

LNRO in t 93 1. 

The Gold Coast elite criticised the 1931 LNRO on similar grounds to their 

reaction against the 1927 Ordinance. According to the Gold Cum Spectator, it was 

to be understood to a certain extent when portions of land are required by 
govt for the service of the colony, but when His Excellency raises himself 
to the position of agrarian lord paramount md dictator, the situation 
becomes pretty serious, and the reflective concludes that the natural rights 
of the African are being usurped. l4 

More than this, argued the Spectator, the Ordinance could be used to clear the Northern 

to Passfield, IS March 1930, Gold Coast #I99 in C096/694/7: Land and Native Rights 
Ordioance, 1930, PRO. 

l3Ln August, 1930, for instance, J.E.W. Flood of the Colonial Office's Africa Department argued that 
land nationali7adon was needed in the Northern Temtories in order to avoid the land problems of the 
south, See J.E. W. Flood, 29 August 1930. C096169417: rand and Native Rights Ordinance, 1930, PRO. 

''Gold Coast S m t o r ,  9 Jimmy 1932, regarding Orchance #9 of 1931, C096/702/4. ianrl and 
Native Rights Ordinance, 1932, PRO. 
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Territories for white settlement along East African 1 ines. Slater 's amended Ordinance 

also provoked criticism from the Colonial Office, who considered the legislation sloppily 

drafted. This criticism prompted several Colonial Office officials to support the Gold 

Coast elite's demand to incorporate the Northern Territories into the Gold Coast 

Legislative Council. The Colonial Office's reasoning, of course, differed from the 

argument of the Gold Coast elite; Colonial Office staff wanted to avoid African 

misunderstandings of legislation imposed without debate, publicity or explanations from 

the Governor.16 In the absence of such "understanding," Secretary of State Cunliffe 

Lister advised the Gold Coast to drop land registration from the Ordinance in favour of 

allowing the question of titles to "evolve from within. " l7 

In 1932, faced with renewed criticism, Slater amended the LNRO once again. 

By this time, however, the Colonial Office had agreed to drop the registration clause, 

and had committed itself to indirect rule in the Gold Coast. These Colonial Office 

decisions allowed Slater to satisfy his objections to the original Ordinance. Most 

importantly, the advent of Native Administration allowed Slater to bypass both the chiefs 

and the state as trustees by converting "public lands " into " native lands. " and thus vesting 

them in "communitiesn through the Native Authorities. Regarding rents, they no longer 

had to be withheld from rural chiefs because they could be deposited into Native 

IbFind;an. 1 June 1932; Eastwood, 11 July 1932, C096/70214 Gold Coast J,ad and Native Rights 
Ordinaoce, 1932. PRO. 

L7Fiddian. 4 January 1932; CtmMk Lister, 4 Jattuary 1932. C096/700/8: land Tenure, 193 1, PRO. 
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Authority Treasuries on behalf of the communitie~.'~ With the gazetting of Native 

Authorities in 1932, Slater thus simply declared northern lands "native lands" and 

provided for rents to be deposited in the Native Authority treasuries instead of the 

Crown. The LNRO thus set up the Native Authorities as land granting bodies, and the 

land devolved to the communities of the Northern Territories. At the village level, the 

land priests retained their role in granting rights of usufruct, but (at least theoretically) 

could only do so with the approval of the appropriate Native Authority and, ultimately, 

the colonial state (Governor). At the "national" level, however, the colonial state 

retained the ultimate authority to conrrol land grants, concessions and appropriation.19 

The 1932 LNRO thus set the stage for the appropriation of land by the colonial state for 

the purpose of development. though officially the Ordinance transferred legal powers 

from the land priests and the chiefs to the Native Authorities. 

Politics: Slater and Native Amninish.ation, 1930-1932 

Placing land and local development in the hands of "native communities" required 

reforming the Gold Coast chieftaincies into "Native Authorities" responsible for local 

administration, justice and fmce. Therefore, while he struggled with the LNRO, Slater 

undertook a parallel campaign of political reform. Although the reform initially focused 

on both the north and the south, Slater abandoned his southern reforms in 1932 and 

gazetted Native Authorities only in the Northern Territories. In the north, Slater 

'%The Colonial Office agreed with this argument. See for insGlnce Fiddian. 1 June 1932. C096/702/4, 
Land and Native Rights Ordinance, 1932, PRO. 

'PDer, pp. 139-140. 
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supported the indirect rulers and accepted Thomas' recommendation for the application 

of the Tanganyikan model to the Northern Territorie~.~ in 1930 Slater asked the Chief 

Commissioner to create a new native Jurisdiction Ordinance, based on Tanganyika's 

policy, as a basis for indirect rule in the Northern Territorie~.~' Because the southern 

campaign influenced policy in the north, it shall be discussed briefly before turning to 

the development of Native Administration in the Northern Territories after 1932. 

In the south, Slater first codified chiefly powers within the context of state- 

controlled Native Authorities with a 1929 amendment to the Native Administration 

Ordinance (NAO). A second amendment, passed in 193 1, gave the chiefs powers to 

establish stool treasuries through bye-laws. Two amendments followed in 1932 which 

tightened the state's control over native tribunals. In 1932, Slater attempted to set the 

treasuries in motion with an Income Tax Ordinance (for the wealthy) and a Native 

Revenue Ordinance. At this point, however, Slater shelved both Bills in the face of 

opposition from chiefs, the ARPS and, ultimately, the Colonial Office itself." 

Resistance to Slater's reforms centred on the argument that they violated precisely 

the "natural" development path supposedly championed by the colonial state. "We have 

to impress upon the Government, " stated the Gold Cum Times in 1932, 

the desirability of avoiding the importation of foreign ideas and systems 

%I 1928 Acting Governor Shenton Thomas issued a pamphlet in 1E8  comparing the Gold Coast and 
Tanganyika. See A.R. Slater, "Native Administration in the Gold Coast and its Dependencies," in 
C096/693/2: Native Administmion Ordioance (2930). PRO, p. 1. 

"bid,, pp. 1.4. 

=Edsnan, pp. 15 1-3.163-5: Hailey ,472; Martin Wight, The Gold Coast Leaisladve CounciJ, London, 
1946. p.30. 



which clash with the natural development of the country and its people. 
It should not be urged that because a system of direct taxation exists in 
Nigeria it should, therefore, be introduced here. The position of our 
country in the British Empire is quite distinct from that of Nigeria. as all 
who are conversant with the history of the rise of British jurisdiction here 
will acknowledge. The duty of the British authorities, therefore, is to lead 
us along the paths we would travel but not force us into paths we would 
not stray? 

The Native Authorities should be supported, argued the Times, but their support should 

be financed out of public revenues through indirect taxation. Regarding indirect rule 

and 'local development," the Times argued that "self-rule" had existed long before 

European contact and that local development was nothing more than a means 

to enable the government to transfer most of its responsibilities to the 
Native Administrations and to devote the two and a half to three millions 
of revenue, derived from import and export duties and other sources. to 
the maintenance of the machinery of the central government with its army 
of officials. " 

The proposed bill, argued the Times, would "result in the disintegration of our whole 

social system."" This forces of this argument was strengthened by a 1932 alliance 

between the chiefs and the elite, when Nana Sir Ofori Atta joined forces with his brother 

I. B. Danquah, of the ARPS, to lobby for increased African representation in the colonial 

state." Further problems arose for Slater when the Colonial Office joined the anack 

"Gold Coast Timq, 8 November 1932, in C096/704/6: Indirect Rule, 1932, PRO. 

%oId Coast Tie, 4 November 1932, "The Proposed Revenue Bill," in C096/704/6 Indirect Rule, 
1932, PRO. 

% making chis move, Ofori Acta reversed his amipathy towards an "anti-chiefb" campaign launched 
by a faction of the M W S  aligned to the National Council of British West Africa. For the full story. see 
E d  pp.88-9,165. 
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on his proposals, arguing that his taxation policy gave too much power to urban chiefs. 

"In my opinion," wrote Fiddian, 

it would be a mistake to do more than hear anything that Sir R. Slater has 
to say about this. It is a large order, and to me the idea of giving what 
he is pleased to call the "native authorities" in Accra, Sekondi, Cape 
Coast and other townships the powers and so on which he proposes is a 
start1 ing deparmre from the hitherto accepted principles of administration 
in the Gold Coast.28 

The proposals for the Colony, added Eastwood, had doomed the future of direct taxation 

in the Colony and Ashanti: 

I don't know if you have seen the letter. Obviously we can't say how long 
the 1931 fiasco will have put the clock back, but if direct taxation in the 
colony would have been impossible for a long time the miscalculation is 
all the more notable.29 

Facing S later's imminent departure, the Colonial Office handed what they considered a 

major problem over to the new Governor." Like Guggisberg, Slater failed to 

implement the Government's programme in the south, unable to manage the very 

complicated political situation and its shifting alliances and conflicts between chiefs, 

elites, and youngmen. That s, the sophisticated and active civil society in the south 

stood in the way of the coionial state's vision of development. As we shall discover 

below, the Northern Territories continued to represent a "clean slate" for the adoption 

of the WALC programme. 

"Fiddian. 8 May 1933, C096170416, Indirect Rule, 1932, PRO. 

29Easrwood to S. Wilson, 8 May 1933, C096/704/6, Lndkct Rule. 1932. PRO. 

mFiddian. mimrte, ad., C096/704/6, Indirect Rule, 1932, PRO. 



Native Adminkbation in the Northern Territories, 1930-1932 

(i) Political Amalgamation and the Formation of Native Authorities, 19303: 

Slam had more success with Native Administration in the Northern Territories 

where, after forcing "direct ruler" Walker-Leigh into retirement, he oversaw the 

gazetting of a native authority system in 1932. During this process, Slater replaced the 

so-called direct rulers with an indirect rule team led by Duncan-Johnstone, W.J.A. (Kibi) 

Jones and H.A. Blair, ail of whom possessed "an almost mystical devotionw to the 

doctrine. Martin Staniland describes the transition between Walker-Leigh's 

administration and the indirect rulers as "the battle of Watherston road. "'I The 

description is appropriate. Despite a promise to adapt Tanganyika's Native 

Administration system to the north, Walker-Leigh's inaction prompted a conflict which 

resulted in his retirement and the loss of most of his staff.'? In Walker-Leigh's absence 

Duncan-Johnstone, though not Chief Commissioner , emerged as the flag-bearer of 

indirect rule and brought the project of amalgamation to fruition in the Northern 

Territories ." in 1930, Duncan-Johnstone explained how this process would replicate 

the development of the British oation: 

31Martin Stanihd, The Lions of Danbon: Political Chan~e in Northem G ~ ~ I Q ,  Cambridge: Cambridge 
University Press, 1975, p.78 Watherston road was named for A.E.G. Watherston after he moved the 
northern ndministradve capital from Garnbaga to Tamale, 

%lief Commissioner's Report, 16 April 1935, Enclosure in Gold Coast #199, C096/722/15, 
Adminisuadon/Taxation, Northern Temtories, PRO. Walker-Leigh's retirement came after Major F. W. F. 
Jackson, who had been sent to deputise for the vacationing C. C.N.T., informed Accra about the "direct" 
name of the northern admhbmtion and its contempt for the central government. See aiso Stadand, 
pp.78-9. 

"Duncan-Johnstone inaoduced the "chanern of indirect rule into the nonh in the form of his 'Notes 
on Policy and Standing Orders" in 1930. See Stadand,  pp.79.84. 



Quite so that is how Britain became a nation. First the littie autonomous 
Saxon and Danish states then Saxon England with its independent Wales, 
Scotland and Ireland, and gradually we became a nation. So it will be 
here one day, the little local languages will die out and there will be one 
or two main languages; with intermarriage, education and intercourse 
made possible by modem transport conditions the tribal jealousies and 
differences will gradually disappear and the little states will come together 
and form one kingdom? 

Eventually, argued Duncan-Johnstone, a Gold Coast oation would form out of an 

amalgamation of the Northern Territories, Ashanti and the Colony.35 In the north, 

amalgamation was to be achieved through two major policies: the creation of formal 

Native Authorities, led by salaried chiefs and responsible for administration, justice and 

finance; and the imposition of direct taxation. 

Chief Commissioner Jones considered the first objective easy to accomplish in the 

northern states of Dagomba, Gonja, and Mamprusi. These states appeared similar to the 

Emirates of Northern Nigeria, where the Colonial Office believed that 

all that had to be done was to put into order and legalise the various taxes 
which had been levied by the rulers on the people, and turn them over to 
Government. Taxation was greatly reduced and everybody was happy.36 

Several studies have noted the problem with this assumption and the "invented" nature 

of the 'traditional" constitutions compiled by Jones' team in Dagornba and Gonja? 

For our purposes the more important issue was the problem of applying indirect rule to 

YQuoted in James Merriman Lance, "Seeking the Political Kingdom: British Colonial Impositions and 
African Manipulations in the Northern Territories of the Gold Coast Colony, Unpublished PhD. 
Dissertation, Smnford University, 1995, p. 167. 

36Eastwood, n d.. C096169312: Native Administration Ordinance (1 930). PRO. 

nSee for example Starhd, p s i m ,  and I. Wilks, Wa and the Wala: Islam and Politv in Northern 
Ghana, Cambridge: Cambridge University Press, 1989. 
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stateless societies. The Colonial Office objected to this idea on the grounds that such 

societies were too "democratic" for the application of indirect rule and direct taxation. 

Anthropologist M.J. Field agreed. arguing that indirect rule did not work well in 

"African democracies " without an "aristocratic " class. In such democracies, Field wrote, 

the chiefs derived their authority from their communities, "not from anything that sets 

them apart or implies any inherent claim to authority." In contrast, indirect rule removed 

these community rights, set chiefly authority apan from the subjects, and thus outraged 

the "democratic instincts of the Africans." The imposition of indirect rule thus rendered 

African political systems less democratic. The doctrine only worked, argued Field, in 

cases where a hierarchical system already existed. such as Northern Nigeria, in which 

"the new authority, provided it is applied through the old channels, simply adds weight 

and volume to the old authority. "" 

To resolve this problem, Jones turned to the work of Donald Cameron, who had 

implemented indirect rule among the stateless peoples of Tanganyika between 1925 and 

193 1 .j9 Cameron based hrs policy on the belief that development should consist of 

amalgamating "tribes" into units capable of developing into nations. As Iliffe notes, 

Cameron's main contribution to the doctrine of indirect rule consisted of developing 

"conciliar systemsn among stateless peoples. Under this program, Cameron attempted 

%.J. Field, "Some Problems of Indirect RuIe in the Gold Coast," typescript, n.d. 
Mss. Perham. 39015(ffI -68): 1938-43, Oxford University, Rhodes House hirary (RHL) , pp. 2-5. 

m e  investigation into indirect rule in Tanganyika began in 1924, before Cameron became governs. 
Responding to a Treasury request to increase raxation, Governor Byatt proposed to supplement. the increase 
by replacing chiefly m'bute with salaries. The Colonial Office used this proposal to pursue the 
impleme~lMfion of indirect rule. See J. IlBe, A Modern Historv of Tanpanvi~, Cambridge: Cambridge 
University Ress, 1979, p.319. 



to federate scattered settlements under chiefs' councils rather than appoint single 

paramount chiefs .* This policy drew on Lugard's distinction between "homogenous " 

Emirates and "collections of chiefs " under native authorities. Cameron had developed 

the latter "district" system in Tanganyika by negotiating the federation of native 

authorities. According to Cameron, 

In a few areas where there is no paramount chief it has been found 
possible, the chiefs and people agreeing, to establish for the tribe or sub- 
tribe a superior Native Authority comprises (sic) of a council of the 
Chiefs. In other areas a Tribal Council has been formed for Court and 
Treasury purposes, but the Chief of each unit retains his executive 
authority in full and serves as the Native Authority for the unit. The 
advantage of such an amalgamation or federation, is that by pooling their 
resources Native Administration can do far more with their money than 
they could separately, and the Chiefs moreover, benefit by the 
administrative experience which they acquire sitting as a c~uncil."~ 

Cameron thus provided the Northern Territories with a model of a consensual federation 

of districts or divisions. For Cameron, consensus represented the key element in such 

federations. Even if the proposed channels of authority were not "traditional, " Cameron 

argued, Native Administration would work as long as the people agreed to follow the 

new leaders.42 In practice, however, the Gold Coast justified the proposed federations 

on the basis of reviving suppressed traditions of leadership. 

The Colonial Office criticised the use of Cameron's model on several levels. 

''Quoted by A X .  Duncaxl-Jo-Johnstone, 21 November 1931, Southern Province Commissioner (CSP) 
Diary, Mss.Afr.s.593, Duncan-Johnstone Papers. RHL. 

OSir Donald Cameron. Mv Tannanvika Service and Some N i n e .  London: George Allen and Unwin 
Ltd., 1939, pp.96-7. 
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First, unlike Tanganyika, chiefs in the Gold Coast possessed no statutory powers.43 

Second, as one Colonial Office staff remarked, Cameron ended his Tanganyika service 

"a little shaken in his faith in, at all events, the indiscriminate application of indirect 

rule. "@ The meaning here is not entirely clear. Cameron's memoir, however, 

expressed his discomfort on two levels. First, Cameron emphasized that indirect rule did 

not mean a complete devolution of powers. Rather, British administrators were to 

remain f d y  in control of the creation and administration of the Native Authorities. 

Second, in a point related to the first, Cameron warned that complete devolution would 

produce autocratic chiefs with no popular authority among their subjects. "The 

allegiance of a people to a tribal head," wrote Cameron, "freely and spontoneourly. 

without external came, is the very essence of true indirect administration. n45 This goal, 

paradoxically, could only be achieved by firm state control over the development of the 

Native Authorities, in order to guard against chiefly corruption." In 1929, Northern 

Territories Chief Commissioner Walker-Leigh argued that many subordinate chiefs had 

acquired a measure of "independence" during the direct rule period. However, Walker- 

Leigh reluctantly agreed that these chefs would not object to resuming their "propern 

places in the traditional hierarchy." Ultimately, Jones convinced the Colonial Office 

Thief Commissioner's Report, 1 6 April 1935, Enclosure in Gold Coast # 199, CO96/722/ 15: Native 
Admh&naon/Taxaaon, Northern Temtories, PRO. 

YA.R. Slater, 15 December 193 1, C0961700114: Indirect Rule, 193 1, PRO, p.6. 

UCameron, p.95, italics added. 

"Cited in Chief Commissioner's "Repon on the Northern Territories,' Enclosure in Gold Coast # 199. 
16 April 1935, C096/722115: Native A ~ t i o n / T a x a d o n ,  Northern Temtories. PRO. p. 1. 



of the feasibility of his project. Between 

Jones to federate the north's native states - 

direct taxation.48 

132 

1930 and 1935, the Colonial Office permitted 

on the Tanganyikan model - and to implement 

With the blessing of the Colonial Ofice, Jones began the process of determining 

the north's "tribal " boundaries and amalgamating the "tribes " into Native Authorities 

large enough for efficient administration and, eventually, direct taxation.49 As noted 

above, the full story of this exercise in Dagomba, Gonja and Wa had been told by others 

and forms an illuminating case of the "invention of tradition.' Our main concern is the 

impact of Jones' investigations in the stateless areas of the LoDagaa and Tallensi, which 

shall be discussed briefly before turning to the issue direct taxation. 

(ii) Native Adminictration in Lawra-Tumu, 193 1-1934 

In Lawra-Tumu, where "the people had not advanced beyond the patriarchal 

stage," the indirect rule team collected together the "heads of kindred families" and 

negotiated the process of amalgamation.% During this process, the administration 

rejected the land priests as legitimate rulers. "It would be as logical, " wrote Blair, "to 

search out Saxon, or even Celtic and Druidic families and set them up as local rulers in 

'8Mirmte. Cdder, 18 February 1930, C096/693/2, PRO: Minute, Malcoim MacDonaId, 12 August 
1935, C096/722115, PRO. 

"Chief Commissioner's Report. 16 April 1935, Enclosure in Gold Coast #199. C096/722/ 15: Native 
AdminimadonlTaxation. Northern Territories, PRO, 

W.J. A, Jones, 25 January 1938, Enclosure in Gold Coast #13, Hodson to Onnsby-Gore, 12 Febrnary 
1938, C096/746/3: Direct Taxatioa 1938, PRO. 
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The administration also rejected proposals to constitute each ethic group as 

a single Native Authority, because it contravened Cameron's ideas about amalgamation. 

In 193 1. for instance, P.F. Whittal proposed to place the "Issala" and "Dagarti" into 

autonomous divisions with separate elections for paramount chiefs. Duncan-Johnstone 

rejected the suggestion on the grounds that the "little states in the Lawra-Tumu Districtn 

would descead into "bickering and intrigue" if left as single chieftaincies. More 

importantly, however, Duncan-Johnstone argued that Whittal's idea was "directly 

opposed to the policy which has been so successful in Tanganyika. "52 

Filtered through Duncan-Johns tone 's experience, the Tang any ikan model produced 

a plan to create a northwestern state led by the chief of Wa (Wa Na), similar to 

Mamprusi in the northeast. The Wa plan called for the creation of two divisions, "Waia- 

Dagarti" and " Issala, " each under a paramount chief who would serve under the Wa Na. 

This project failed when the administration failed to convince either the "Dagarti" or the 

"Issala" to submit to a new Wa state.') The next level of amalgamation would have 

produced three Native Authorities in the northwest, based on the "tribes" of Wa, Dagarti 

and Issala, each with a paramount chief ruling over their respective settlements. The 

chiefs and people of the northwest, however, would not divide themselves so neatly along 

ethnic lines and agree to serve single paramountcies. Among the Dagarti, wrote the 

51H.A. Blair, "Commezus by Mr. H.A. Blair, Asst. DC (on the letters of St- I. Eyre-Smith, 2/3/30)," 
in E.O. Rake (Acting Chief Commissioner) to Secretary For Native Affairs, 1 Aprii 1933, ADMI 11824, 
National Archives of Ghana, Accra (NAGA). 

=A.C. Duncan-Johnstone, 21 November 193 1, Southern Provhe Commissioner (CSP) Diary, 
Mss. A f k s .  593, Duncan-Johnstone Papers, MIL. 

aR.B. Bening, "Foundations of the Modern Native States of Northern Ghana," Universitq, 
5( l)(Novembec 1975): 123. 
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Lawra-Tumu District Commissioner. the divisional chiefs fought to protect their 

independence and refused to choose one of their number as a paramount chief? in 

response, the administration drew on Cameron's conciliar system to establish the " Lawra 

Confederacy Native Authority " consisting of Lawra, Nandom. Jirapa and Lambussie. 

The task then became one of negotiating which settlements would be placed under each 

member of the Confederacy. Villages were given the choice of whether to follow Lawra, 

Nandom, Iirapa or Lambussie, and the resulting Native Authorities Ordinance of 1934 

established the L a m ,  Jirapa, Nandom and Lambussie Native Authorities as the "Lawra 

Confederacy. "" Later the same year, Nandom took over Lambussie's responsibilities 

at the request of the latter's chief on his deathbed. Thus, between 1934 and 1947. 

Lawra. Jirapa and Nandom controlled the Lawra Confederacy. 

in the Tumu District, the process of negotiating Native Authorities posed a major 

challenge along the geographical border between Lawra and Tumu, and the ethnic 

"border" between the Issala and the Wala-Dagarti. Initially, the administration wanted 

to unite the Issala under a single paramount chief. Provincial Commissioner P.F. Whittal 

convened an " All-issala Conferencen towards this end in 193 1. By this time, however. 

although ten Issala chiefs belonged to the Tumu District, three belonged to Lawra and 

two belonged to Wa. None of these groups agreed to leave their respective districts, 

Thief Commissioner, Northern Temtories to Commissioner, Northern Province, 1 1/2/32, 13/6/32, 
7 June 193 3, NRG8/2/52, Lam-Tumu Native Authorities, 1932-39, National Archives of Ghana, Tamale 
(NAGT): Dismct Commissioner, Lam-Tumu to Commissioner, Northern Province, 21 April 1931, 
ADM56/1/309. Tumu Native Affairs, 1913-3 1, NAGT; Lawra-Tumu District Commissioner, 4 August 
1 934, NRG8/2/65, Tumu Native Authorities, 1934-48, N AGT. 
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partly because the other Districts were more accessible, partly because they had stronger 

ties to Lawra and Wa, and partly because they feared losing "Issala" land occupied by 

non-lssala settlers. As for the Issala of Tumu, the chiefs refused to support the British 

plan for an Issala union under either Zini, Wallembelle, or Sekai? Making matters 

worse was the fact that the Zini chief, convinced that he would become the new 

paramount chief, held a feast to celebrate the installation. Having lost this opportunity, 

Zini agreed to serve under Tumu. Further negotiations produced a Tumu Native 

Authority containing six divisions, excluding the lssala chiefs of Lawra and Wa. The 

Native Authorities Ordinance of 1934 thus established the Tumu Native Authority as a 

single paramountcy overseeing divisions at Tumu, Wailembelli, Gollu, Kassena, Zini and 

Pulima." Frankly admitting a lack of vision for the future, Duncan-Johnstone hoped 

that the system would evolve into one of true indirect rule where "tribal chiefs" would 

be elected from village headmen." 

Working from Cameron's model, the indirect rule team attempted to amalgamate 

as many villages as possible under each Native Authority. In the absence of clear 

traditional allegiances, the process quickly became one of negotiations with chiefs and 

family heads over who would follow whom. When the dust settled, the administration 

had simply fitted the existing chiefs into the formal framework of indirect rule by 

%Bening, "Foundations, " 124. 

n"Tumu Native Authorities, " 12 June 1934, NRG8/2/65, NAGT. The Native Authorities were 
g a z e d  on August 4, 1934. 

Duncan-Johnstone, 29 September 1932, Southern Province Commissioner (CSP) Diary, 
MssAfr.s.593, Duncan-Johnsw,ne Papers, RHL. 
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forming them into Native Authorities with administrative. judiciary and financial 

responsibilities. 

(iii) Native Adminkation in North Mamprusi, 1932-1935 

In Zuarungu. Jones built upon the belief that the stateless peoples had been subject 

to Mamprusi rule before the slave raiding era. In 1932, the administration attempted to 

consolidate North and South Mamprusi, the former of which had been created in 1921 

out of the Zuarungu, Navrongo and Bawku Districts. To this end the District 

Commissioners travelled around the area to negotiate the subsumption of the far north 

under Mamprusi paramountcy. In the east, Bawku's eighteen 'cantonsn agreed to submit 

to the Nayiri's authority by elevating the Bawku chief to a paramountcy directly 

accountable to Mamprusi. In the west, the administration placed Kasena, Nankanni and 

Builsa - who together comprised the Navrongo District - under the Nayiri's authority, 

despite the peoples' refusal to pledge allegiance to Mamprusi. In Zuarungu, the chiefs 

of Bolgatanga, Tongo, Sekoti, Bongo and Nangodi agreed to form a Confederacy subject 

to the authority of Mamprusi. After this decision. the British sent the Kunab back to his 

village and installed the chief of Tongo (Tongrana) as the f ~ s t  president of the new five- 

chief "Tallensi Confederacy. " During the Zuarungu negotiations, Whinal proposed to 

split the District into three sections and hive each off to different districts on the basis 

of ehc i ty .  Under Whinal's scheme, the Tallensi would join Mamprusi, the Nankanni 

(under Bongo) would join the Navrongo District, and the Nabdam (split between Bongo 

and Sekoti) would join the Bawku District. The Zuarungu District Commissioner 
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opposed Whittal's suggestion, pointing out that the three "tribesn were in fact 

indistinguishable from one another. Instead, the District Commissioner argued that the 

Zuarungu District should be absorbed into the Navrongo headquarters and serve 

Mamprusi as part of an enlarged Navrongo Di~trict.'~ Based on these negotiations, 

Duncan-Johnstone approved a plan in 1932 to amalgamate Southern Mamprusi, Kusasi, 

Zuarungu and Navrongo into one District with headquarters at Gambaga. In order to 

bind the new District together, Duncan-Johnstone planned to build proper government 

facilities and all weather roads, then consolidate the Mampwi District and close the sub- 

stations. As the first step of this plan, the Zuarungu station was closed in June, 1932, 

and Navrongo took over its admini~tration.~ 

By 1934, Jones' team had completed the implementation of Native Administration 

in the Northern Temtories. It will be clear from the above discussion that the resulting 

Native Authority Ordinances fell short of Jones' preferred level of amalgamation; in fact, 

the Ordinances established twelve Native Authorities where Jones' desired only eight. 

This apparent failure, however, could be rationalised by invoking tradition as the guide 

for Jones' project. The team created twelve Native Authorities, argued Jones, because 

the administration did not wish to coerce "any section of the people to join a group with 

sPBeniog, "Foundations, " pp. 1% 129. 

600Ut of the 486,622 people who "traditionally" had paid allegiance to the Nayiri (Chief of Maxnprusi), 
wrote Duncan-Johnstone, close to 450,000 lived across the Volta in villages inaccessible during the rains. 
None of the chiefs in these areas possessed judicial powers or authority. These powers and 'rapid 
communicationw with the other areas had to be developed before the Mamprusi District could be 
consolidated. See A.C. Duncan-Johnstone. 23 July 1932, 14 August 1932, Southern Rovince 
Commis-cioner (CSP) Diary, Mss .Afr.s.593, Duncan-Johnstone Papers, RHL. 
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which it had no kindred connection or traditional alliance. As we have seen, the idea 

of "traditional allegiance" smoothed over the roughness of the negotiations over who 

would follow whom, some of which related to land rights and most of which fell back 

on "traditionsw less than a generation old. Still, the administration believed that it 

successfully had established the foundation for Native Administration in the Northern 

Territories, based on traditional channels of authority. 

(iv) Questioning Indirect Rule As A Basis For Direct Taxation: A.F. Kerr in the 
Zuarungu District, 193501936 

Though considered a return to tradition, the organization of the Tallensi 

Confederacy provoked criticism from District Commissioner A.F. Kerr as an open 

invitation for corruption after the imposition of direct taxation. From Chapter Two it 

will be remembered that, in 1912. Chief Commissioner Amitage placed the Tailensi 

under Mamprusi by installing the Kunab (chief of the Mamprusi village of Kurugu) as 

the Tdlensi paramount chief. The Kunab moved to Biuk, a village within the Tallensi 

boundary, and the Chief of Tongo was placed under him; the remaining chiefs and 

headmen were placed under Tongo and referred to as kamb~nabar.~' Under this 

system, the kamborzubm replaced t indaw as rulers at the local level. Under the Native 

Authority system of 1932, each of the subordinate areas had its own 'subordinate Native 

6'W.J.A. Jones, 25 January 1938, Enclosure in Gold Coast # 13, Hodson to OTmsby-Gore, 12 February 
i 938, C096/746/3: Direct Taxation, 1938, PRO. 

BM. Aoafu. "The Impact of Colonial Rule on Tallensi Political Institutions, 18%- 1967, " Transactions 
of the Historical Societv of Ghaq, 14(1)(June, 1973):24-25; Llliasu, pp.9,15-16. 
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Authority" ruled by a chief and his kambonubus." As we shall see below, problems 

with this system arose almost immediately as villages refused to accept the overlordship 

of Mamprusi and the karnbunabas sttempted to seize power from the chiefs." More 

importantly, around 1935, the administration replaced the kambonabs with tindams. 

which, although unpopular, was done in the interest of "tradition. "" 

In 1935, Zuarungu District Commissioner Alan F. Kerr questioned the wisdom 

of this approach, when he returned from a three-and-a-half month absence to discover 

that the administration had abolished the legal sanctions for disobeying chiefs. Whereas 

the Native Tribunals Ordinance of 1932 had given both the British and the chiefs the 

legal right to punish subjects for disobedience, the Native Courts Ordinance of 1935 

limited chiefs' power to judicial matters and seemed to abolish District Commissioners' 

power altogether." This move removed the legal force behind communal labour and 

tax collection, the latter of which was about to begin as the f d  stage of indirect rule. 

In Ken's opinion this reform threw into chaos "the relationship between compound 

owners. family heads. headmen and smaller chiefs" at the precise moment - the eve of 

direct taxation - when the channels of authority needed to be clearly codified." In the 

absence of codification, Kerr feared the intensification of corruption by chiefs and family 

*A,F. Ken, 18 November 1935, NRG3/2/11: Zuanrngu Native Affairs. NAGT, pp.2.3. 

T h s u ,  Mampurugu, pp. 13-14. 

arbid.. p.24. 

66Alan F. Kerr. 18 November 2935. NRG3/2/11, NAGT. p.3. 

bTIbid.. p.6. 
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heads through the extraction of forced labour and payments for chiefs' messengers." 

The Zuarungu District represented the territory of a "stateless" people described 

by the British as "Frafka. " During the implementation of indirect rule in 1932, two years 

before Kerfs arrival, the Frafra had been divided into five sub-Native Authorities and 

placed under the paramountcy of the newly created Mamprusi Native Authority led by 

the Mamprusi Paramount chief, the Nayiri." This move represented the rationalization 

of the system created in 1912 whereby the British subordinated the Frafra to Mamprusi 

through the Kunab. The colonial administration considered this move a revival of an 

ancient tradition, destroyed by slave raiding, in which the Frafra chiefs received their 

ofices from the paramount chief (Nayin') of Mamprus i. This ceremonial investiture 

occurred because, according to local tradition, the Frafia chiefs came from the lineages 

of the frst Mamprusi immigrants to the stateless areas of the northeast. Three of these 

sub-Native Authority chiefs (Bolgatanga. Bongo and Nangodi) appointed sub-chiefs 

responsible for between 3-15 families each (10-150 compounds per family) who were 

ruled by a group of heredirary tamily heads. lo L 9 1 1, Chief Commissioner Nasb 

"discovered" these family heads, whom he argued had served as the chiefs' elders in the 

precolonial period. Nash recorded the names of the family heads and, because of their 

old age and perceived incapacity, deputized a group of sons and brothers to recruit 

labour for public works. These men, known as kambonabas, eventually usurped the 

hereditary powen of the elderly family heads, and. between 19 1 1 and 1932, worked 

% ~ e w ,  A.F. Kerr, 3 October 1994. 

qening, "Founaations," p. 123. 
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closely with the chiefs to accumulate wealth by extorting fmes, fees and farm labour 

from their villages.7o Kerr's main concern in 1935 centred on the legitimacy of the sub- 

chiefs and kamborzabas of the Fraffa sub-Native Authorities of Bolgatanga, Bongo and 

Nangodi. In his opinion there seemed to be no "legal recognition" given to "anyone 

between the subordinate native authorities and the individual: that is to say, no powers 

or duties are given to the small chiefs, chiefs' sons, family heads, kambonabas, tindanas 

(land priests). compound owners etc. as such. "" That is, instead of devolving power 

to the communities, Kerr argued that the Native Administration system threatened to 

concentrate it in the hands of the chiefs. 

In 1936, with this issue in mind, Kerr asked anthropologist Meyer Fortes for help 

in redesigning the "constitution" of the area. Although Fortes' research did not mesh 

easily with colonial projects of local administration, he responded to Kerr's request for 

advice regarding the chieftaincy issue in Zuarungu. In August, 1936, Kerr submitted a 

list of questions to Fortes, emphasizing the importance of the "Frafra constitutionn to the 

critical issues of the day: chiefly authority, tax collection, law and order, and "the 

general development and administration of the country. mn Kerr's primary objective was 

to give legal form m the Frafia sub-Native Authority administrative structure from the 

level of the chief down to family head. This in turn hinged on the relative authority of 

mA. F. Ken, "Frafra Constitutional Development, " (unpublished manuscript, a d .  but c. 193718). p. 18. 
I thank Mr. Kerr for allowing me to read his personal copy of the report. 

"Alan F. Kerr. *Frah Native Authorities, " 1936, NRG3/2/ 1 1, NAGT. pp. 3 4 .  

nAlan F. Ken. 26 August 1936. NRG3/2/ 1 1. NAGT See also Jack Goody, The Exbansive Moment: 
Anthromlo~v in Britain and Africa. 1918-1974, Cambridge: Cambridge University Press, 1995, p.52. 
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bigger versus smaller chiefs, and chiefs versus kdonabas.  

Given this programme, Kerr's questions arose at the level of the sub-Native 

Authorities, especially Bongo. Each of the Frafka subordinate Native Authorities, wrote 

Ken, should have been ruled by a chief and his elders, who in theory should have been 

the heads of the chiefs' "sub-lineagesn; Kerr wondered whether this was actually the 

case." Kerr proceeded to ask Fortes whether there were different ranks of chiefs, how 

chiefly authority was maintained, whether chiefs received more respect than &izmbonabac, 

and whether the kmbonabm should be repiaced by the original, hereditary family heads. 

The final question arose because the British had decided to replace the kambonabar with 

the hereditary family heads who had been ousted from power. Kerr disagreed with this 

move on the grounds that it threatened to produce "government by gerontocracyw - using 

hereditary criteria - instead of merit. In other words, Kerr wrote in familiar terms, 

"ecclesiastical rule must give way to secular rule. "" 

In his response Fortes stressed that he could not provide "factsw based on 'native 

society " because native society was too far removed from such British-imposed political 

systems. In any case, Fortes argued. many of the questions fell outside his mandate from 

the International African institute.75 With this in mind, Fortes would only answer the 

questionnaire based on the constitution imposed on the F r a h  by the British after 1901 

%err, 26 August 1936, pp.2.3. 

741bid,. pp. 7-8. 

75Fones went to the Gold Coast with a fellowship from the Internation-1 African Institute, as a student 
of Bronidaw MaliMIwsLi at the London School of Economics. For the details of the fellowship, see 
Goody, ExDansive Morn-, pp.42-57. 
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which, he funher argued, had to be judged on the basis of its own development without 

reference to "native custom." Even so, Fortes would give no definitive statements 

because he believed that the transition had encompassed "all too short a period for the 

complete changeover from the highly decentrd ised democratic tribal institutions of the 

Frafras to the quasi-feudal , centrdised, military constitution of the Mamprusis, as 

adapted by us. "76 F o m  proceeded to answer Kerr 's questions from this tentative base; 

his main points are summarized in the following statement: 

As you know, the traditional political organizations of the Frafras are 
based on kinship, clanship and religion, in this way contrasting somewhat 
with what I take to be the constitutions of the Mamprussis or Dagombas. 
But the question is whether it would be a) realisable in the framework of 
Government's policy here, and b) worth while in view of the avaricious 
self-seeking which is the fundamental attitude of the average Frafra to the 
White Man. This is a question for you to answer? 

Fortes used the same line of reasoning with respect to the kambonabal family-head issue. 

assigning it to the realm of "the objective of administrative policy." From this 

perspective. Fortes agreed with Kerr that family heads would be poor choices for a 

decentralised political system. Fortes thus recommended "the retention of at least one 

of the two types of Kambollaabas found in this area (ie. Tongo)."' According to the 

constitutional model imposed by the British on the Frafia, Fortes argued, the kambonabas 

represented the most appropriate agents of tax collection and village administration. 

Fortes, 9 September 1936, NRG3/2/11, NAGT. 

%id. 

%id. 



Direct Taxation in the Northern Territories, 19304936 

(i) The Idea of Direct Taxation 

Kerr' s concern over direct taxation, and Fortes' response, challenged the carefully 

constructed rationalisation for the policy which Jones had developed between 1930 and 

1935. Jones considered direct taxation the only mechanism for establishing Native 

Administration on sure footing in the Northern Territ~ries.'~ Jones' taxation proposals 

drew on the example of Palmer's biet-al-mol to emphasize the importance of the 

"Independent Native Treasury" as the "cardinal featuren of "real local government with 

a measure of financial control, " that is, indirect rule." According to Jones, without 

direct taxation it would be "impossible to establish 'Indirect Rule' on a sure basis" 

because "no system of rule can be effective unless it enjoys some measure of fuwcial 

independence. "'' This vision drew from Thomas' idea that the tax was "an outward and 

visible sign of the allegiance which a man owes to his state," which itself drew from 

Cameron's policy in Tanganyika. Based on Cameron's work, Thomas wrote in 1928 that 

"no administration can be of any use if it has not power, and power c o ~ o t e s  financial 

contTol . " 82 

Jones' argument was strengthened by the 1930 International Labour Organization 

%s noted above, Slater and Jones failed to impose direct taxaion in the Colony. 

%=by-Gore made this argument in 1926. DuncamJohnstone's source for Ormsby-Gore was Sir 
Anton Berton's "The Colonial Service." A.C. Duncan-Johnstone, 30 June 1930, Commissioner, Southern 
Rovince (CSP) Diary, Mss.Afr.s.593, Duncan-Johnstone Papers, RHL, pp .20/ 1. 

"W .J,A. Jones, "Native Administration in the Northern Temtories of the Gold Coast, " 1930, in A.R. 
Slater to Colonial Office, 31 October 1931, Gold Coast Confidential (B), C096/700/14, PRO, p.8. 

=T,S. Thomas, 2 1 February 1934, Sub-Enclosure 2 in Enclosure 199 of Gold Coast, 16 April 1935, 
CO96/722/ 15: Native Administntion/Taxation, Northern Temtories, 1935, PRO. 
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(ILO) Convention outlawing forced labour in the colonies. The ILO Convention 

threatened to undermine chiefly authority based on the extraction of communal labour. 

Politically, therefore, the colonial state felt an urgent wed to rationalize the power of the 

chiefs in the absence of the legal right to extract labour from their subjects. As a 

substitute for chiefs' labour, the administration considered direct taxation a development 

of "tribute" in traditional societies (as we have seen in Chapter Three). This new line 

of authority would be established by delegating the collection of the tax to family heads. 

As in Nigeria, Jones proposed to delegate tax collection to Native Authority leaders "and 

through them to village and compound heads who receive a commission on the 

proceeds."" "The interest of the individual taxpayer in the expenditure of revenue," 

he wrote, "will replace coercion as the means of ensuring the cooperation of the people 

in the general maintenance of the State."" Expenditure of tax revenue, according to 

"the interest of the individual taxpayer, " would promote community development. On 

this point, Jones reminded the Colonial Office of the recent British colonial strategy of 

"local taxation for local development. "*' This idea had taken root in England among 

Fabian socialists led by Beatrice and Sydney Webb. More importantly, in post-WALC 

West Africa it was twinned to land nationalization and George's single tax. We have 

noted that "local developmentw formed an important part of the argument for the 1927 

LNRO. Jones framed his taxation proposals in this environment. Collecting taxes from 

"Slater, ad., C096/693/2: Native Adminidon  Ordiaaace, 1930, PRO, p. 5. 

'W.J.A. Jones, "Native Acfministration in the Northern Territories of the Gold Coast," 1930, in A.R. 
Slacer to Colonial Office, 31 October 1931, Gold Coast Coatidendal (B), C096/700/14, PRO. 
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communities and depositing the proceeds into Native Authority Treasuries satisfied 

Slater's desire to ensure that communities, rather than individuals, benefitted from 

economic development. 

Before community development could begin. chiefs had to be put on salaries. In 

the wake of the Depression. the colonial state had to subsidize these salaries through 

direct taxation. More practically, the colonial state needed direct taxation because the 

Depression had rendered indirect taxation inadequate for basic infrastructural needs, 

much less the estimated f 150,000 per m u m  needed to replace "communal " labour with 

wage labour for public worksM In light of the above factors, Jones argued in 193 1 that 

direct taxation was "the corollary to the abolition of forced labour. "" 

Jones ' proposed assessment policy, however, demonsmites that, beyond its 

practical necessity, direct taxation in the north reflected the influence of George's single 

tax. For the north, Jones advocated a flat-rate taxation system. managed by the Disaict 

Commissioners, for the first rhree or four years. The District Commissioner would 

collect the tax initially, then, when adequate training had been given, family heads would 

collect tax from their compounds and pass the proceeds to village or section headman, 

who in turn would give them to the sub-divisional chief for deposit into the Native 

Treasury. After a few years, Jones argued, the system should change to a lump-sum 

assessment in which an assessing officer took a "typical compound as the unit of 

assessment." Under this system, the offker noted the acreage cultivated and value of 

*In any case. Jones aod Slatex argued. indiren taxation had actuaily conmited to the use of forced 
hbour for producing "compulsory suppiies of food. " See bid., p.8. 
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produce and livestock (or profits of craftsmedtraden) and divided the figure by the 

number of taxable males in the compound to produce the "standard" incidence for the 

village. This procedure was carried out for each village in a given region and the mean 

of the sample compounds was multiplied by the total number of males in the region to 

produce the lump-sum tax for the region. The village headmen and elders were "given 

full discretion to distribute the burden according to the capacity as they alone have an 

intimate knowledge of the relative degree of prosperity of each individual. The 

communal but not the individual liability is made known. "' Jones recommended that 

a 10 % fee be paid to village chiefs, 15 % to divisional chiefs, and I0 % to the Paramount 

Chief which would be convened into a fixed salary "as soon as possible. " Overall, Half 

of the estimated £400,000 would accrue to the Government, half to the Native 

Authorities. 89 

Jones' proposal clearly resembled the ideas of Henry George filtered through the 

taxation policy of Northern Nigeria. The procedure would have amounted to a true 

devolution of rax collection, with the proceeds benefitting the community. Such a 

devolution rested on the assumption that "traditional" chiefs would act in the interests of 

their communities in allocating the tax burden to their subjects. Jones followed the Dual 

Mandate's recommendation to set the assessment at the estimated "usufruct or yield of 

Thief Commissioner's Report, 16 April 1935, Enclosure in Gold Coast #199, C0961722115: Native 
Administration/Taxation, PRO. 

*A,R Slater, minute, ad., C096/693/2: Native Administration Ordiaaoce, 1930, PRO, p.5. 
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land if cultivated to a normal standard, inclusive of the consumption of the owner. "" 

(ii) The Rationalization For Direct Taxation in the Northern Territories 

As we have seen above, Jones presented direct taxation to the Colonial Office as 

the legitimate development of tradition through the rationalization of traditional tributes. 

In Tanganyika. Sir Donald Cameron used this criterion to justify direct taxation where 

the indigenous peoples belonged to "a unit of native society" and were "by native law 

and custom bound definitely to contribute in tribute or service to the welfare of the head 

of that community (who in turn has obligations which he could not discharge without 

such tribute and service). "'* For Jones, this rationalization served two purposes. First, 

it satisfied the British belief that Native Administration represented the true development 

of tribute-based African social systems. Second, as Jones had argued in 1930, portraying 

taxation as the development of tribute provided - at least theoretically - the means to 

reduce resistance to the policy. Invoking R.S. Rattray's Ashanti Law and Constitution, 

Jones argued that the African population would accept direct taxes if "careful 

propagandan emphasized that they would be levied by their own Native Authorities, at 

"a fraction of their past obligations," with the intent of helping to "restore and preserve 

their nationality. "* 

'lOChief Commissioner's repon, 16 April 1935, Enc10sure in Gold Coast #199, C096/722/ 15: Native 
Administration/Taxation, Northern Territories, 1935, PRO. 

91Quoced in Chief Commissiooer's report, 16 April 1935, Enclosure in Gold Coast #lW, C096/722/15: 
Naave AdminidonlTaxation, Northern Territories, 1935, PRO, p. 7. 

- .  . 
*AR. Slattr, a d - ;  Slam to Passfield, 18 February 1930, C096/693/2: Native A4 A &on 

Ordinance, 1930. PRO, p.7. Passfield agreed with Slater's argument. 
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The Colonial Office initially opposed direct taxation in the Gold Coast on the 

same ground as their objection to Native Administration in general: the Gold Coast was 

"too democratic" for the tax. As democracies, argued the Colonial Office, most units 

of Gold Coast society never paid tribute to a suzerain and possessed no strong bonds of 

"nationality. " In 1935, however, convinced of the urgent need for direct taxes in the 

Gold Coast, the Colonial Office approved lones' proposal on several conditions. First. 

Jones could proceed only "on the understanding that a special note of warning should be 

sounded as regards chiefs (a) levying a higher tax than their people can afford and/or (b) 

using their tax-gatherers to oppress the people, e.g. in wiping out old scores. '93 The 

Colonial Office also warned that the implementation should be done gradually, in light 

of "the undesirability of putting these proposals into operation more quickly than is 

warranted by the progressive education of the native authorities and the development in 

them of a due sense of their responsibility in the utilisation of the revenue collected. "% 

These warnings carried forward Thomas' fear, expressed in 1934, that direct taxation 

should be implemented only where villages expressed a consensus over the commutation 

of tribute into taxation.9s Finally, the Colonial Ofice approved Jones' taxation proposal 

only insofar as it appeared as "regularized" tribute with the full support of the chiefs and 

93G. Greasy , 2 August t 935, Enclosure in Gold Coast # 199 of 16 April 1935, C096/722/ 15: Native 
AdministratioalTaxation, Northern Territories, 1935, Chief Commissioner's Report, PRO. 

9*Malcolm MacDonald, 12 August 1935, Enclosure in Gold Coast #I99 of 16 April 1935, 
C096/722/15: Native Administradon/Taxauon, Northern Territories, 1935. Chief Commissioner's Repon. 
PRO. 

9T .S .  Thomas, 21 February 1934, Sub-Enclosure 2 in Chief Commissioner's Repon, Enclosure in 
&Id Coast #I99 of 16 April 1935. C096/722/15: Native Adminisaatioflaxation, Northern Territories. 
1935, PRO. 



150 

people of the Northern Territories. % 

Having received approval on this basis. Jones constructed the Northern Territories 

as a region whose history warranted the imposition of direct taxes as part of its natural 

development. In the case of states like Gonja and Dagomba, Jones portrayed the tax as 

a revival of traditional "feudal duesn which had been destroyed by the ruthlessness of 

Samory , Babatu, Arnaria and the "direct rulers. "" Among stateless societies, where 

such a rationalization was not possible, Jones simply invoked Cameron's model of a 

consensual federation of districts or divisions. Inasmuch as family members were 

subordinated to family heads through kinship ties, the tax could be construed as the 

development of traditional lines of authority. Inasmuch as the chiefs, though imposed 

by the British, acted as labour contractors, the tax could be construed as the development 

of chiefly authority. At the broadest level, Jones could rationalize direct taxation in 

stateless areas as the development of tradition as long as the British believed that family 

heads and land priests would have developed into chiefs were it not for the desuuction 

wrought by the slave nuders and the British in che late nineteenth century. 

After considering the taxation debate at length, the Cold Coast passed the required 

legislation and the Native Authorities collected the fist  direct taxes, which the colonial 

state called "annual tribute, " in August, 1936." The ordinances put chiefs on salaries 

WMalcolm MacDonald, 12 August 1935, minute on Chief Commissioner's Report, Enclosure in Gold 
Coast # 199 of 16 April 1935, CO96/722/ 15: Native Administration/TaXation, Northern Temtories. 1935, 
PRO. 

*Questionnaire. Chief Commissioner, Northern Temtories to District Commissioners, 6 November 
1934, Sub-Enclosure 1 in Enclosure in Gold Coast #199. C096/722/15: Native Adminisaation/Taxadon, 
Northern Temtories, 1935, PRO, p.5. 

"See CO96/7X/ 12: Northern Territories: Direct Taxation, 1936, PRO. 
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as "staves of ofice,' demonstrating that the state backed chiefly authority? The 

administration planned to convene regular chiefs' conferences in order to prepare the 

federations for eventual self-rule. loo Once established, the new Native Authorities 

began working on local development projects, training clerical and medical staff and 

constructing, among other things, schw Is and dispensaries. lo' 

Conclusion: Lodirect Rule, Development and Community in the Northern Territories 

By 1936 the Gold Coast had imposed the necessary legislation and institutions for 

the implementation of Native Administration in a form similar to the Northern Nigerian 

system introduced in 1910. Under this system the colonial state created Native 

Authorities considered large enough to function as economic units with chiefs responsible 

for administration, justice, f m c e  and land tenure management. In the familiar phrase 

from the Dual Mandate, Slater considered this system capable of making the chiefs and 

their Native Authorities "a living part of the machinery of G~vernrnent."'~ This 

phrase - popular among indirect rulers of this period - referred to the process of 

integrating the "spirit of the people, " through indigenous institutions, into the process of 

99A. C . Duncan-Johnstone, 8 January 1 932, Southern Province Commissioner (CSP) Diary, 
Mss,Afr.s. 593, Duncan-Johnstone Papers, RHL, p. 10. 

I0OA.C. Duncan-Johnstone, 30 J a m  1932. Southern Province Commissioner (CSP) Diary, 
Mss. Afr . s ,593, Duncan-Johnstone Papers, RHL, p. 36. 

Io1Chief Commissioner's Report, Enclosure in Gold Coast #I99 of 16 April 1935, CO96/722/ 15: Native 
Administration/Taxation, Nonhern Territories, PRO. 

lmSlater's emphasis. A.R. Slatcr, Native Adminkmaon in the Gold Cow and Its DeDendenciq, 
Accra: Government Printer, 1930, p.3, in C096/700/14: Indkct Rule, 1931, PRO. 
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creating and developing Native Authorities. '" More than this, however, S later 

portrayed indirect rule as a "barrier against (the) undue 'Westeraisation' of native 

institutions" designed to "harmonize native institutions and law with the natural course 

of historical development. " la But what was the "natural course of historical 

development?" The identification of indirect rule with Lugardlo5 has obscured the fact 

that the idea of natural African development owed much more to the Georgeist 

philosophy of Charles Temple and the Nigerian single-taxers. Palmer's biet-al-mi was 

designed to tax away ground rents in order to block the formation of a landlord class in 

Northern Nigeria. The Nigerian connection suggests that, apart from its necessity in 

light of the Geneva convention, the direct tax must be considered in light of the debate 

over development and landlordism in the Gold Coast. Jones hinted at this context when 

he emphasized the devolution of direct taxation to the Native Authorities. "In the minds 

of the inhabitants of this and other West African colonies, " wrote Jones, 

direct taxation is bound up with the ownership of land ... The Africans 
therefore conceive tribute or tax to be the equivalent of rent for the land 
which they occupy and any attempt by Government to act independently 
of the Native Authorities in the matter of taxation will be regarded by 
them as tantamount to a claim to the ownership of the land. lM 

Jones' assumption that taxation was the equivalent of rent suggests a Georgeist thread to 

'O'A.R, Slater, "Native Administration in the Gold Coast and its Dependencies," C096169312: Native 
Adminimation Ordinance (1930), PRO, p.4. 

ImSir F. Lugard, The Dual Mandate In British Tro~ical Africa (3rd EciiaonL Edinburgh: William 
Blackwood and Sons Ltd., 1926, originaIly published 1922. 

10dW.J.A, Jones, 31 September 1931, in A.R. Slater, Despatch, Confidential (B), C0961700f14: 
Indirect Rule, 1931, PRO. 
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the indirect rule programme for the Northern Territories. In this vision the colonial state 

would appropriate rents through the Native Authorities and use the latter's share for 

community development. This larger development context is funher illustrated by the 

fact that indirect rule and direct taxation in the Gold Coast were accompanied by a Land 

and Naive Rights Ordinance similar to the Nigerian legislation of 1910. As Anne 

Phillips notes, the Northern Territories thus joined Northern Nigeria as the only West 

African regions to experience the full thrust of the Georgeist West African policy. lrn 

In the minds of its architects, Native Administration provided the tools for a 

programme of nation-building. Indirect rule was not simply about preserving African 

community in the interests of political legitimation and control. It was also about the 

development of community as a basis for the political development of the Gold Coast 

nation and the economic development of the Northern Territories' natural resources. In 

1936, having established the framework of African community in the Northern 

Territories, the Gold Coast colonial state could turn its attention to its quest for 

development. 

PhiUips, Tbe Eninma of Coladism: British Policv in West Af?iq, London: James Ctmey. 
1989, pp. 114.123. 
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Chapter Five: Overpopulation, Depopulation and the Loss of Roductive Power: 
Development in the Zuarungu and Lama-Tumu Districts, 193544 

introduction 

During the implementation of indirect rule in the Northern Territories, a series 

of events in the south prompted the colonial state to intensify the north's role as a 

supplier of labour and foodstuffs to the Colony and Ashanti. This project began after 

1935, a year which marked the beginning of a wave of labour unrest in the colonial 

world. During this time, the "peasant ideal " of the British West Africa policy threatened 

to crumble in the wake of a series of working class strikes (on the mines and railways) 

and peasant/producer-trader " strikes " (produce hold-ups) in the West Indies and Africa. 

As Cooper notes, Britain and France labelled these processes "deaibalization, " rather 

than a " labour problem, " and responded with "development" as a means to ameliorate 

social and economic conditions in the colonies.' In the words of Labour MP and Fabian 

socialist Arthur Creech Jones, 

the unrest of recent years is fundamentally due to economic causes and the 
absence of any wide means of political expression. The surplus 
population and unemployment issues can only be rectified by bold 
economic and social planning .2 

In the 

to the 

m e  of the Gold Coast, the colonial state attributed the "unrest of recent years" 

uncontrolled development of cocoa production and, to a lesser extent, mining. 

While these industries fuelled economic growth, argued the colonial state, they also had 

produced unemployment, disease, malnutrition and deforestation. As a remedy, the 

'Frederick Cooper, Decolonization and African Society: The Labor Ouestion in French and British 
Africa, Cambridge: Cambridge University Ress, 19%. p.72. 

'~rthur Creech Jones, 1940, quoted in ibid., p.65. 



colonial state developed a programme to improve farming and livestock production in the 

Northern Territories. In this manner, the state invoked rural development in the north 

to solve urban problems in the south. 

According to the administration, the north had been "locked up" from 

development by historical processes, beginning with slave raiding, which had produced 

the interrelated problems of depopulation in some areas and overpopulation in others. 

Triggered by the slave raids, these demographic trends rendered the people susceptible 

to insect-borne disease and progressively reduced their ability to farm. The 

precariousness of agriculture (and life) worked its way into cultural practices, such as 

dependence on "fetishn shrines, to produce a cycle of agricultural deterioration. In the 

first instance, therefore, agricultural development in the Northern Territories contained 

a marked welfarist thread. In 1936, economist C.Y. Sheperd provided a cogent summary 

of this problem and its remedy. It is worth quoting at length: 

The immediate probiem is to ensure an adequate supply of food to the 
population of the north-eastern portion of the Northern Territories. A 
definite shortage is said to occur two years out of every five. The soil is 
light, and the r d d l  and humidity low. Practically no rain falls during 
the five months November to March, and the land is swept by the 
desiccating harmattan. Few portions of the orchard bush escape annual 
fres. There is a shortage of water for man and beast. Agriculture is 
confined to the cultivation of annual crops during the rainy season. 
Locusu periodically wreak havoc with grain crops. Rinderpest is said to 
have reduced the head of cattle from 500,000 to 100,000 during the past 
30 years. Thousands of young men migrate to the cocoa belt and mines 
to the south, but subsequently return to their ancestral homes where they 
constitute a disturbing element. Population is no longer restricted by 
inter-tribal warfare and slave raiding, and congestion is developing in 
certain areas. Abundant land is available, but the natives show a 
disinclination to leave the compounds in which their ancestors are buried. 
Social organization is primitive. Each compound is sited and constructed 
as a fort, and remains, to a very large extent, a self-sufficing economic 



unit. Continuous cropping has r e d u d  the fertility of the land. 
Improvidence during years of good harvests intensifies the periodic 
shortages of food.' 

To solve the problems of development and welfare, the colonial state believed it would 

first have to reclaim the Northern Territories from the destructive forces of history and 

nanue. 

In "overpopulated" areas, this project focused on increasing agricultural 

productivity. In "depopulated" areas, the state planned to eradicate disease (especially 

trypanosomiasis) and encourage resettlement under the improved farming conditions 

perfected in the densely settled areas. In both areas, farmers would be encouraged to 

sustain environmental balance through the application of conservation techniques such as 

contour farming and forest reservation. As a whole, the programme sought to engineer 

a redistribution of the north's population and a sustainable increase in agricultural 

productivity. Eventually, the production of surpluses would provide the means to 

capitalize a livestock industry. Ultimately, livestock and crop sales would secure the 

sustainable reproduction of the northern population and provide a base for increasing 

living standards. For the colony as a whole, developing the north would overcome the 

loss of productive power associated with the uncontrolled development of cocoa 

production. 

Despite its emphasis on production, the colonial state also intended to preserve 

and reproduce African community in the Northern Temtories. Indirect rule provided the 

framework for this project. By 1937, the British believed that indirect rule had 

CY. Sheperd, Rewn on Peasant Amiculture in the Gold C-, Accra: Government Printer. 1936, 
p. 82. 
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enough basis to provide a framework for 

the Director of Agriculture in the context of 

our Northern Territories have given 
evidence of their willingness to support a programme of mixed farming 
up to the limit of their ability to do so.4 

Buoyed by this belief, the coloniai state attempted to deliver agricultural development 

through the Native Authorities. According to its advocates, this strategy would preserve 

community (by working through Native Authorities) and environmental sustainability (by 

minimizing soil erosion), thus increasing productivity while preserving village 

communities. Taken together, mixed farming, tsetse eradication and indirect rule sought 

to achieve the twin intents of development, that is, to produce agricultural surpluses and 

reproduce "community. " 

Development and "Corruption" in the 1930s 

As stated above, mixed farming and tsetse eradication emerged in response to the 

negative consequences of development in the south during the recovery Crom the Great 

Depression. The negative side of development included empire-wide unemployment, 

producerhrader resistance to low producer prices, increasing costs of living, and the 

appearance of anticolonial nationalism. African resistance to the colonial state intensified 

during a wave of empire-wide labour protests after 1935. These protests occurred as 

colonial working populations reacted against the slow pace of the recovery from the 

'Gold Coast, Dmaranent of Amidture A d  Rewn. 193637, p.8. 
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depression between 1930 and 1935. The waves of colonial labour unrest produced what 

Cooper calls the period of "reforming imperialism" between 1935 and 1940.5 Instead 

of treating the strikes as a labour problem, Cooper argues, the Colonial Ofice addressed 

the disturbances by invoking development and, more importantly, " welfare. " This 

approach began in earnest in mid4938 when Malcolm MacDonald succeeded Omsby- 

Gore as Colonial Secretary of State and began reworking the 1929 Colonial Development 

Act. In 1939, MacDonald announced a new Colonial Development and Welfare Act, 

effective from 1940, which provided up to f5 malion per year for development and 

welfare in the colonies. Anticipating the report of a Royal Commission on the British 

West Indies, the Colonial Development and Welfare Act sought to attack colonial 

unemployment through "economic and social planning," that is, through devel~pment.~ 

The events which provoked the Colonial Development and Welfare Act hinged 

on the loss of productive force and the appearance of unemployment in the colonies. 

These processes threatened colonial states in several ways. On the one hand, falling raw 

materials prices reduced tax bases.' On the other hand, worsening social conditions 

provoked protests which became linked to nationalist resistance to colonial rule. In both 

situations, colonial officials laid the blame for the protests on the uncontrolled 

development of capitalist agriculture. Liberals and Fabians cited East Africa as the worn 

5Cooper, ~p.57~72. See also J.D. Hargreaves, Decolonizafion in Africa, London: Addison Wesley 
Longman Limited, pp -33-50. 

%ee Cooper, pp .65-68. 

'Robert Shentoa, "Nigerian Agriculm in Historical Perspective: Development and Crisis, L 900-60, " 
in Michael Watts, State. Oil and Amiculture in Nineria, Berkeley: The Regents of the University of 
California, 1987, p.45. 
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case of the evils of capitalist production, where white settlers had forced the African 

population into subsistence-level wage labour. Some African Governors, most notably 

Bourdillion of Nigeria, argued that the East African plantation model could be applied 

successfully to West Africa by substituting European with African landlords. Most 

colonial officials, however, favoured the liberal project of preserving the peasant 

character of West African production. In this sense, state interventions into West 

African agriculture during the 1930s resembled the earlier liberal attempt, in 1909, to 

solve Britain's urban problems by reclaiming unused rural lands and resettling surplus 

labour in agricultural communities.' Applied to West Africa, this project involved 

opening up unused lands to peasant production within the framework of indirect rule. 

In the Gold Coast, tsetse eradication and mixed farming formed the core of this 

development policy. 

Between 1935 and 1940, Britain thus concerned itself increasingly with enhancing 

the welfare of its colonial peoples by developing tropical agriculture. In a throwback to 

liberal policies in Britain durmg the early 1900s, the atrempt to develop West A k a  

during the 1930s was "palliative" rather than "productionist." That is, colonial officials 

Framed tsetse eradication and mixed farming projects in terms of ameliorating the 

negative effects of the growth of capitalist agriculture. In the mid- 1930Ts, malnutrition 

and disease represented two of the major perceived evils of the development of West 

African cash cropping. At this time, the Colonial Office created a Nutrition Committee 

W.P. Cowen and R.W. Shemon, "The Origin and Course of Fabian Colonidism in Africa, * Journal 
of Historical Socioiony, 4(2)(June, 1991): 147.1634; M.P. Cowen and R. W. Shenton, Docuines of 
Develoomeat, London: Rourledge, 1996, pp.294-6. 



to examine the "discovery" of colonial malnutrition between the wars, especially in the 

aftermath of the Depre~sion.~ In 1936, the League of Nations warned that increases in 

global agricultural production through cash cropping produced malnutrition dong with 

economic growth.'' Based on this assumption, African colonial governments searched 

for ways to make economic growth consistent with the welfare of the African population. 

In the Gold Coast, the Health Department believed that the nutrition problem could only 

be solved by "widespread education in the right dietary, the improvement in methods of 

agriculture, including animal husbandry, and in the raising of the economic level of the 

general mass of the population. " '' 
This programme aimed squarely at avoiding the experience of the cocoa industry, 

which colonial officials held responsible for the problems of unemployment, malnutrition, 

disease, deforestation and political protest. More specifically, the colonial state and 

%e Numtion Committee presented its final report in 1939. The Committee was a sub-Committee of 
the Colonial Office Economic Advisory Committee. Members of the Economic Advisory Committee 
included, among others, G.L.M. Clauson (Assistant Secretary of State for the Colonies), Sir John Orr 
(Member of the Colonial Office Advisory Committee on AnimaI Health); Audrey Richards (Member of 
the hernational Institute of African Lmguages and Cultures), F..A. StockdaIe (Agricuirural Advisor to 
the Secretary of State for the Colonies) and C.G. Eastwood (Join Secretary to the Committee). Sources: 
C085215912: Nutrition, Health and Agricultural Production, Analysis of the Rowett Research Institute, 
1936, Great Britain, Public Record Office (PRO); C085216 112: Nutrition: Economic Advisory Council 
Papers, 1936. PRO. On the discovery of colonial mahumtion in the inter-war period. see Michael 
Worboys. "The Discovery of Colonial Mahmtion Between the Wars," in David Arnold (ed). huerial 
Medicine and Indinenous Societies, Manchestcr: ManChester University Press. 1988. pp. 208-225. 

''Other sources held more radical views, one of which came across Clauson's desk at the Colonial 
OEce in early 1936. According to Colonial Oftice Numtion Committee member. F.L. McDougd. 
scientific advances had pointed to the d t y  of "protective" (ie. high protein) foods. the lack of which 
retarded "mental development. ' He went as far as speculating that: "One might, rashly advenNling beyond 
anything that the mmtionists have yet publicly clairned. go as tu as to say that the he better diets enjoyed 
by the better off people goes a long way to explain why the 'governing classes' actually govern " See F.L. 
McDougaU, codidenrial paper, s a t  to G.L.M. Cla~son iu the Colonial Office. 9 November 1935; C.G. 
Eastwood to F, Ashton-Gwatldn, 21 Sarmary 1936, C0852/29/ 14: Relations between nutriaon, health and 
agricultural production, PRO. 

"Gold Coast, Mediral Demrtment A d  R m r t .  1935, p-5. 
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students and critics of empire reacted against the capitalist character of cocoa production. 

In a seminal study in 1926, Allen McPhee argued that the West African colonial states 

had a duty to intervene directly in African agricultural production, in order to "deal with 

native capitalists as they arise, as they will desire to oust the State from the control of 

industry. " lZ 

Five years later, in the wake of the Great Depression, northern Provincial 

Commissioner A. W. Cardinall wrote that the fast pace of economic progress in the south 

was "dangerous. " Cocoa production ushered in a "revolution" which triggered the 

growth of private property, absentee landlordism, the rise of exploitative middlemen, and 

deforestation as non-cocoa areas expanded shifting cultivation to produce foodstuffs for 

wage labourers. According to Cardinall. "fresh problems of the gravest nature, such as 

preservation of forests, slum conditions, unemployed, spread of disease, vansport and 

shipment, and a people which has learnt to gallop before it could crawl have been set for 

Government to solve. "13 The Gold Coast peasant was being transformed into a settled 

farm labourer, exploited at he hands of absentee landlords and middlemen. 

In 1941, Fabian Colonial Bureau Secretary Rita Hinden argued that the 

uncontrolled development of cocoa production as a migrant labour system produced 

workers dependent on buying food and absentee landlords unconcerned with 

environmentai damage.14 More than this, Hinden argued that the privatization of land 

12Allen McPhee, The Economic Revolution in West Afiica. London: Frank Cass and Company, 1926, 
p.280. 

I3A.W. Cardinall, The Gold Coast. 193 1, Accra: Government Printer, 1931, pp-75-84 
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attracted moneyienders who gained control over farms as landlords defaulted on loans 

after using the money for "unproductive" activities such as weddings and funerals.15 

Unchecked by the British, the very "beneficence of naturen, argued Hinden, produced 

an economic system which benefitted middlemen and moneylenders at the expense of the 

peasant producers, food production and capital formation. l6 

in the state's opinion, this breakdown of peasant production produced numerous 

political, economic and environmental problems. The appearance of a class of 

"youngmen, " - wn-chiefly, capitalist" cocoa farmers - produced a new political threat, 

especially when post-1930 conditions pushed the youngmen into an alliance with the 

chiefs and elite. During this period, producer prices fell drastically as the world price 

for cocoa plummeted between 1927 and 1936. Producers responded, however, by 

increasing their production levels. As farmers put more land under cocoa, levels of fwd 

production fell and the population became more reliant on food imports. The increase 

in production, however, did not keep pace with declining cocoa prices; meanwhile, the 

prlce of imported food rose dramatically. In the face of rising inflation and stagnating 

real wages, this trend reduced living standards, produced malnutrition and f d  into 

15Hinden cited C.Y. Sheperd's 1936 study claiming that. in 19334, 75 46 of the Gold Coast's cocoa 
piedged "a pomon" of their crops to moneylenders. Sce Rita Hinden, Plan for Afiiq. London: George 
Allen and Unwin Ltd., 1941, p. 121. According to Hill. however. Sheperd concluded hat only 5 % of all 
cocoa farmers pledged their crops during this period. See Polly Hill, The Gold Coast Cocoa Farmer: A 
Preiiminarv Survey, London: Oxford University Press, 1956, p.63. 

1 6 H h k ~  pp. 119-124. 

17Ha presents a suong case for labelling the cocoa farmers of rhe GoId Coast Colony and Ashanti 
'capitalist-" See Polly Hill. The Gold Coast Coua Fumcr: A Prrlimina~~ Survey, and Polly Hill, 
Mimanr Cocoa-Farmers of Soulhem Ghana: A Smdv in Rural Caoitalism, Cambridge: Cambridge 
University Ress, 1963. 



producer/trader resistance to the colonial state." 

The political threat of the hold-ups translated into a serious economi 
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c threat. 

First, produce hold-ups threatened to exacerbate the decline in state revenues triggered 

by falling cocoa prices between 1927 and 1936. l9 To make matters worse, the state's 

transport revenues also plummeted as farmers and middlemen switched from using the 

state's railways to the cheaper method of road a a n s p ~ n . ~ ~  Furthermore, the colonial 

state believed that the decline of subsistence production produced malnutrition and 

undermined the productive power of the labour force. Finally, the state believed that 

cocoa production brought environmental destruction in its wake. 

In response to the cocoa hold-ups, a Royal Commission of Enquiry advised the 

Gold Coast to establish marketing boards and to extend cosperative marketing societies. 

These recommendations, preempted by the outbreak of World War Two, were designed 

in theory to eliminate middlemen and guarantee stable producer prices." However, the 

colonial state also responded to the destruction wrought by cocoa production by invoking 

the north as a supplier of grain and livestock to h e  south. In 1936, lMedical Director 

Duff expressed the consensus when he advocated mixed farming in the north to produce 

I9On the colonial state's response to the cocoa hold-ups, in light of the report of the Commission of 
Enquiry on the Marketing of West African Cocoa (Nowell Commission), see J.F. Milburn, British Business 
and Ghanaian Indemmdence, Hanover: University Ress of New England, 1977, Chapters Two and Four. 

'OIn the 1 9 3 0 ~ ~  small indigenous transport operators began to undercut the railways to corner the market 
in shipping cocoa to the coast. Jonatban H. Frimpong-Ansah, The V m ~ i r e  State in Africa: The Political 
Economv of Decline in Ghana, London: J a m e s  Currey, 1991, p.28. 

"The "RoyaI Commission on the Marketing of West African Cocoa," commonly known as the Nowell 
Commission, was launched in February, 1938. See Milburn, pp.22-27. 
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grain and groundnuts for both local consumption and sale to the Colony and Ashanti.= 

Duffs recommendations received the support of the newly formed Gold Coast inter- 

departmental Standing Committee on Human Nutrition. In 1937 the Committee 

appointed a research officer, Dr. F.M. Purcell, who advocated mixed farming and 

livestock development to combat seasonal food shortages, vitamin A deficiencies and low 

meat consumption in the far north. In response to Purcell's report the Nutrition 

Committee recommended surveys on local foodstuffs and nutrition. the implementation 

of mixed farming and the development of the livestock industry." The latter 

recommendation reflected the fact that, as of 1937. the Gold Coast imported more tinned 

meat than any other colony or dominion.24 

As noted above, the Gold Coast intended to develop agriculture and livestock 

without producing the " individualism" associated with the growth of the cocoa indusuy . 

Mixed fanning in itself partly satisfied this goal by confining production to peasant 

smallholden. "The Gold Coast peasant farmer, " concluded Cardinail in his 193 1 report, 

if he is to survive must remember and be taught always to remember that 
the crops which produce small but certain profits are those on which his 
existence depends. since they do not draw upon him the envious eye of the 
usurer or the greedy one of the capitalist? 

"Director of Medical Services, Report, 20 December L936, Enclosure in Gold Coast #760, 
C085215915: Nutrition, 1937: West Africa Responses to the Colonial Office Circular Despatch, PRO. 

=K. David Patterson, Health In Colonial Ghana: Disease. Medicine and Socio-Economic Change. 1900- 
1955, Waltham: Crossroads Press, 198 1, pp.98-99. - 

'Istanding Committee On Human Nutriuon, minutes, 5 June 1937, Enclosure in Gold Coast #366, 
C0852/59/5: Nutrition, 1937: West African Responses to the Colonial Office Circular Despatch, PRO. 
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If framed under indirect rule, the development of smallholder agriculture could also, in 

McPhee's words, protect the peasantry against "the sudden uprooting of native customs 

and institutions. In the Northern Territories, indirect rule appeared to provide an 

ideal base for such a project. "The political framework of the Northern Territories is 

now firmly based," wrote Colonial Secretary Gerald Creasy in 1936, and the Gold Coast 

could begin to tackle the problems of sleeping sickwss, mixed farming and the 

development of a livestock This programme required state intervention to 

raise agricultural productivity, develop a cattle industry, clear depopulated areas of tsetse 

flies and guard against environmental destruction. 

Development in North Mamprusi: Overpopulation and Mixed Farming, 19361940 

Mixed farming focused initially on the densely populated areas around Zuarungu 

in the North Mamprusi District. Having "discovered" agricultunl collapse among the 

Frafra in 1932, the Gold Coast government posted a young agricultural officer. Charles 

Lynn, to Zuarungu to create a plan for the development of agri~ulture.~ Lynn amved 

in North Mamprusi to find a dense population practising fixed cultivation on a small area 

"Sir G. Creasy ,22 November 1936, C096/732/5: Livestock. 1936, f RO. For notes on Creasy 's 1935 
visit to rhe Gold Coast, see C0%/722115, PRO. 

=Food insecurity had been noted before 1936, but then forgotten until the arrival of the first 
agricultural officer on locust duty in 1930. See C.W. Lynn, Amiculture In North Mam~rusi, Gold Coast: 
Department of Agriculture, Bulletin #34, 1937, p.3. 
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of land around the Tong Hills." According to Lynn, population pressure. fuced 

cultivation and the absence of manuring had produced erosion and reduced the soil to a 

"basic minimumm level of fertility. Recurrent food shortages increased the population's 

susceptibility to disease, especially at the end of the dry season when they needed their 

strength to make their farms. Physical weakness fed into the erosion of agriculture and 

produced a "vicious circle" of agriculhual deteriorati~n.~ The Medical Department 

agreed with Lynn's assessment, reporting in 19356 that population pressure had reduced 

the peoples' ability to farm and left them in a "miserably under-nourished condition. "" 

Lynn discovered, however, that the "under-nourished" population was 

concentrated on only one-fifth of the land in the Zuarungu District. This observations 

turned Lym away from a purely demographic explanation for this collapse of agriculture 

in Z~arungu .~  Instead, argued Lynn. what appeared as a population-driven crisis of 

underproduction was in reality a social and cultural problem produced by historical 

forces. Lynn suggested that the slave raids of Samory and Babatu, combined with the 

subsequent invasion of tsetse flies into bush areas. drove the farming populations into 

% fact there existed some 35,000 Tallensi living within three miles of the Hills leaving a density of 
up to 300 people per square mile, most of whom practised fued cultivation. in Hart's opinion, this density 
exceeded the "carrying capacity" of the land. Despite the dubiousness of the idea of carrying capacity, 
such high population densities certainly could have becn problematic. See Keith Hart, "The Economic 
Basis of Tallemi Social History in the Early Twentieth Century," in George Dalton (ed), Research in 
Economic Anthro~oloav: Volume One, Greenwich: IAI Press, 1978, p. 194. 

Tynn,  Anriculture In North M a m ~ m i ,  pp -1 1,37. 

%old Coast, Medical D e p m m t  Annual Re~ort. 1935, p.5. 

'%old Coast, Dmartment of Amiculture A ~ u a f  Remn. 1935-36, p.7. 
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refuge in the less fertile Tong Hilkn During this period of chaos, Lynn continued, the 

custom of ancestor worship developed around the Tong Hills shrine. The power of the 

shriw anchored the people to the land and produced "conservatism" and "apathy" 

towards improving farming methods or leaving the ancestors to search out new 

farmland? In Lynn's words, the reliance on custom had "resulted in a system of 

farming which demands the minimum amount of labour from the farmer, and leaves the 

maximum to Nature; for Nature. in the shape of 'fetish', can be placated by the simple 

expedient of sacrifice. "" More importantly, the inertia of culture meant that custom 

was not adapting quickly enough to immanent trends of environmental and economic 

change. Without the capacity to change, customary farming practices were losing the 

battle with ecological and economic forces? This situation affected food security and 

blocked the absorption of returning labour migrants into agricultural production. Thus, 

the crowded areas of North Mamprusi suffered fiom disease and malnutrition, as well 

as from the disruptive influence of a floating mass of retuning labour migrants." 

Acting on Lynn's advice, the Chief Commissioner "reluctantly" opened a station 

at Zuarangu to provide for experiments into improving agriculture in the North 

"Lynn also suggesfed that dry-season grass b~ming and agricultural inactivity may have resulted from 
the threat of slave raids during this time of year. Lynn, Amiculture in Nonh Mam~rusi, p.9. 

"bid., pp. l0 , l l .  

9 . M .  Worsley. .The Kinship System of the Tallensi: A Revaiuation," Joumal of the Roval 
AnthropoloPical institute of Great Britain and Ireland, 86(1956):67. 



Marnprusi District." Based at Zuarungu, Lynn began a series of experiments, basing 

his work on the standard model for developing West African agriculture in the early 

1930s. The model took indigenous peasant techniques as its staning point. According 

to Agricultural Officer J.E. Symond, writing in 1932, 

(p)erhaps the most important lesson to be learnt from the experience 
available is that an agricultural policy which takes the local farmer as its 
starting point ... is more likely to achieve success than a policy which 
starts with European ideals upon an expensive experiment station . . . It is 
only by a detailed knowledge of the f m e r  and his needs that results from 
experiments can be 'geared in' to local farming  practice^.'^ 

From this base, agriculturalist officers attempted to apply scientific methods to improve 

the productivity of peasant farming. According to a 1935 report on agricultural 

education, it was 

obvious that in these days of scientific farming and marketing it is 
essential that there should be farmen who have been educated to adopt the 
most modem methods of feeding the soil and of preventing its erosion, to 
combat diseases, and to sow, cultivate, pack and market on scientific and 
economic fines? 

Because "scientific" agriculture was "new," the colonial state assumed control over its 

application to West African farming systems. In the spirit of trusteeship, the application 

of science to peasant farming thus sought to fulfil Lugard's Dual Mandate. That is, 

W. Collins, "Extension Work In Kusasi, 1932- 1959, " The Ghana Farmer 4(2)(May, l960):64; B.G. 
Der, "Agricultural Policy In Northern Ghana During the ColoniaI Era," Universitas 8(1979):5; R.B. 
Bening, "Colonial DeveIopment Policy In Northern Ghana, 1898-1950," Bulletin of the Ghana 
Geom~hical Association, 17( 1975): 73. 

wJ.E. Symond, "Agriculture in the Northern Temtories," quoted in R.B. Bening, "Land Tenure 
System and Traditional Agriculture of the Sissala,' Bulletin of the Ghana Geomhical Association, 
18(1976):20, 

"'Scheme for Higher Agricultural Education and Development of the Fishing Industry, 1935, 
C0%/724/18, PRO, p. 1. 
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raising peasant productivity would generate the surpluses needed to supply southern Gold 

Coast markets, and simultaneously trigger "the material and moral advancementn of the 

producers themselves. According to one of the major textbooks of West African 

agriculture, the point of raising productivity was to promote food security and release the 

labour necessary for the production of agricultural surpluses. According to the "new" 

method of the 1930s. this process would not be forced on the peasantry. Rather, the 

process called for the threefold process of experimentation, demonstration and 

extension. 41 

In the Northern Territories, Lynn conducted experiments with mixed farming 

between 1934 and 1936. Lynn's early work began on two farm plots near Zuarungu, and 

spread to farms sites in Navrongo, Bawku and Builsa which were opened in 1935 on the 

recommendation of Colonial Agricultural Advisor Sir Frank S tockdale . 42 On the 

experimental farms, Lynn attempted to absorb indigenous techniques into the system of 

"mixed farming." Under this system, Lynn hoped to enable single farmers to achieve 

sustainable cultivation on ten acre plots by using bullock to draw ploughs and produce 

fertilizer. Once the farms proved successful, the Agricultural Department encouraged 

farmers from surrounding areas to visit the demonstration farms and, hopefully, become 

interested in taking up bullock plough cultivation." After two years of experiments, 

Lynn visited Northern Nigeria to study the Nigerian mixed farming programme, 

''0. T. Faulltncr and f .R. Mackie, West African Amiculture, Cambridge: Cambridge University Press, 
1933, pp.3-5,774. 

Anyane, Ghana Aariculturr, London: Oxford University Ress, 1963, pp.86.95. 
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developed by FauMer and Mackie, the authors of the textbook noted above. Under the 

Nigerian system, wrote Lynn, a man with nvo bullocks could work enough land to 

produce subsistence for his family as well as "a handsome balance as recompense for his 

industry and as a return for the extra farming capital invested. 

After returning from Nigeria, Lynn produced a programme of mixed farming. 

designed to "anticipate agricultural expansion to be in a position to control its 

development," which the Department of Agriculture adopted as official policy after 

1937.~' Lynn's influential report focused on turning the Northern Territories into a 

supplier of livestock and food to the Colony and Asante? Given the lack of capital in 

the north, Lynn argued that foodstuff sales would have to provide the basis for the later 

development of the Livestock ind~stry.~' According to Lynn, it was 

probably wiser to abandon for some years any attempt to make the 
Northern Province a producer of export crops, and to use every effort 
towards making them the suppliers of livestock and food for Ashanti and 
the C01ony.~ 

The initial stage would focus on producing more food per person through manuring; later 

stages might smve to increase the area of a farmer's production through the use of cattle- 

"C. W. Lynn, "Report On A Visit To Northern Nigeria To Study Mixed Farming, " Accra: Department 
of Agriculture, Gold Coast, Bulletin #33, L936, pp.2-3. 

y. W. Lynn, 17 November 1932, quoted in Gold Coast, De~amnent of Agriculture Annual Rmrt,  
1932-33, p. 12. 

Tynn, Anriculture In North Mamumi, pp. 11.57. 

T . W .  Lynn, "Report on Zuanmgu," Gold Coast Farmer, 1(7)1932, p.112. 



drawn implements and manuring.49 In Lynn's words, 

an increase of food supply per acre and per family by means of cattle- 
manure, quicker and more efficient methods of cultivation by the use of 
cattle-drawn implements, the use of sound rotations including green 
manures, and the improvement of the types of food crops employed? 

As more grain was produced, argued Lynn, food prices would fall and the poorest 

farmers would be able to buy grain during famine periods. The Agiculhlral Department 

described the programme as follows: 

The Department's trials (in North Mamprusi) are now aimed at a system 
whereby farmers might with builocks and small ploughs cultivate an area 
of some ten acres as against the two or three at present hand-cultivated, 
maintain fertility on the area by the use of cattle manure, and feed the 
food-crops surplus to domestic requirements to stock bred especially for 
sale .'' 

By the time the North Mamprusi market became saturated, the producers would have 

been taught how to feed surplus grain to their livestock and ruraI development would be 

set in motiod2 The development of mixed farming, argued Lynn, would enable local 

grain production to replace imports from the Bawku District and the south. Livestock 

exports would then be able to compese with French supplies, which significantly 

ournumbered exports from the Northern Territ~ries.'~ 

Lynn's project rested on the belief that economic growth &ad proceeded far 

'%vestack exports would compete with Fmch supplies, which presumably oumumkred expons from 
the Northern Territories. Gotd Coast, Department of Anriculture Annual Reuort, 1935-36, p.7. 

Xynn, Adculture in North Mamurusi, p.56. 

%old Coast, Daarancnt of Anricultufe. Annual Report. 1935-36, p.7. 



enough in the north to trigger a transition from "farming 

business. " That is, Lynn believed that agriculture in the 

commoditized to support a program of mixed farming. 

as a customn to "farming as a 

north had become sufficiently 

Most notably, at the time of 

Lynn's report (1937) local markets existed for the sale of surplus grain and small 

livestock. Farmers and traders imported grain "in large quantitiesn from Bawku and 

South Mamprusi, much of which was stockpiled in Bolgatanga sold during dry season 

shortages for 14s to 18s per 180 pound sack? The growth of markets, argued Lynn 

and the Departrnent of Agriculture, had triggered a rise in "money consciousness. n55 

In turn, the rise of money consciousness was capable of provoking shifts in culture away 

from submission to nature (through the fetish) towards control over nature." In Lynn's 

opinion, agricultural development thus revolved around providing a "stimulus for 

developmentn - in the form of producer prices and transportation - strong enough to 

complete this transition. Lynn noted that the farmers lacked "sufficient incentive" for 

moving into new land and breaking new bush to develop a better farm. Lynn did not 

believe rhat past failures to innovate or move necessarily precluded the possibility of 

future progress. 

Confident in the farmers' potential, Lynn proposed to create demonstration farms 

within the h e w o r k  of indirect rule. Lynn believed that the transition would be a very 

YLynn, Aariculmre in North Maxnprusi, p.56. 

%old Coast, Dmartment of Agriculture h m a l  Report. 1934-35, p. 13. 

w e  example of groundnut production in Kusasi showed that  produce^^ in other areas had responded 
to cash crop production and that nanspon companies (Chedid in Kusasi's case) had followed the producers' 
lead. Lynn, Anticulture in North Maumrusi, pp.56-7. 
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slow one as the people adjusted to the idea of farming as a business within the confines 

of indirect rule. Under Lynn's proposal, Native Administrations and schools would 

become sites for demonstration f m s .  To facilitate this process, Lynn recommended the 

creation of special sections of the Native Authorities devoted to the development of 

mixed farming. Managed by the Native Authorities, the demonstration farms would be 

led by chiefs, headmen and schools.58 

Lynn's programme of mixed farming was twinned with an emphasis on 

combatting soil erosion. In a familiar colonial trope, the Gold Coast laid most of the 

blame for erosion on shifting cultivation. Writing in 1940, for instance, agricultural 

Officer Arthur Jows noted the accelerated erosion caused by the "indiscriminate" bush 

clearing for farms.sg However, Jones also argued that fixed farming, practised without 

terracing or ploughmg along the contour, produced sheet erosion as soil was washed 

away down unprotected slopes. According to Jones, sheet erosion was extremely 

dangerous because it developed without visible signs. Gully followed sheet erosion as 

excess storm water, unabsorbed in the absence of vegetation, moved downhill and created 

rivulets which widened every time it rained. Finally, wind erosion appeared due to the 

lack of vegetation caused by overgrazing or "indiscriminate farming" cause the top soil 

qegetation guards against erosion by (a) protecting it from rainfall, (b) facilitating the percolation of 
wafer into the sub-soil, (c) taking surplus moisture into its foliage, (d) reducing the rate of evaporation, 
(e) shielding soil surfaces from wind. See Anbur Jones, "Notes On Sail Erosion. " typescript, n.d., p .  1. 
Mss . Afr.s.979: Arthur Jones Papers, Oxford University, Rhodes House Library (RHL) . 
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to be exposed to the wind? To combat these problems, Jones recommended 

afforestation, terracing, contour ridging, strip farming along slopes, and maintaining a 

high humus content in fanning soils.61 

Mixed farming appeared to solve both production and environmental problems. 

The idea was to rescue overcrowded areas from food insecurity and environmental 

degradation by gradually adapting scientific techniques to indigenous fanning practices. 

The use of bullocks would permit peasants to cultivate larger acreages as well as supply 

manure to fertilize the land and guard against soil erosion. In addition, conservation 

techniques such as terracing and contour ridging would further protect the north against 

the forces of erosion and the appearance of the dust bowl on African soil. Once food 

security was established under sustainable conditions, cash crops could be grown in order 

to provide the surpluses necessary to capitalize the development of a livestock industry. 

The welfare problem of the overcrowded areas would be solved, productive power would 

be increased and the north would provide the foodstuffs and meat supplies necessary to 

combat deteriorating conditions - and political resistance - in the south. 

As we shall discover below, the Gold Coast absorbed Lynn's programme into its 

development doctrine for the Northern Territories between 1940 and 1944. Before 

discussing the implementation of mixed farming, however, we shall turn to the colonial 

state's efforts to reclaim, repopulate and develop the "depopulated" areas of the 

%e American dustbowl was the most recent, and wont, example of wind erosion. Between 1930 
and 1936, aI l  states except Maine and Vermont experienced droughts, and farin losses in 1936 hit $25 
million per day. See Dodd Worstcr, Dust Bowl: The Southern Plains in the 1930s, Oxford: Oxford 
University Press, 1982, pp.4.11.12. 

61fones, 'Notes on Soil Erosion, " pp. 1-2. 



northwest. 

Tsetse Eradication, Resettlement and Development in Lawra-Tumu, 1937-1945 

. In contrast to Zuarungu, the adrrrrmstration of Lawra-Tumu attributed the collapse 

of agriculture to historical forces which produced depopulan'on. Touring the Tumu 

District in 1940 District Commissioner Humphrey Amherst discovered the "depressing 

sightn of the village of Jefisi, once famous for iron smelting but now littered with 

deserted compounds and a "tumble down mosque. "" Jeffisi was not alone in its plight; 

Amherst found deserted settlements along the entire Kulpawn river valley, where villages 

seemed to be losing the battle against some of the thickest wild bush in the Northern 

Territories." Nor was the problem confined entirely to Tumu. In 1937 Government 

Entomologist K.R.S. M ~ r r i s , ~  noted a similar situation along the valley of the Kamba 

river, a mburary of the Black Volta which drained six hundred square miles of the Lawra 

District .s 

Funher investigations, requested by Amherst, confirmed population declines in 

62William Humphrey Amherst, 1 1 January 1940, 26 January 1940, Mss .Mr. 1207, Amherst District 
Diaries, Gold Coast, RHL. 

*Amherst, 16 January 1940, Mss .Mr. 1207, Amherst District Diaries, Gold Coast, RHL. 

aMorris was hirtd by the Governor because of the concern over the Gold Cost's labour supply. 
Nigerian and Fmch experiences demonstrated the danger of a trypanosomiasis flare-up to Labour supplies 
to the mines. cocoa farms and military. See London (Governor's Deputy) to Ormsby-Gore, 28 May 1937, 
C096/741/8: Tsetsc Eradication. 1937, PRO. A.O. Stanton had drawn the Colonial Office's attention to 
the importance of guarding against what happened in Nigeria and the Frmch Temtories. See A.O. 
Stanton, 1 1  November 1935, C096/723/7: Sleeping Sickness, 1935, PRO. 

6j~mherst, 7 January 1940; K.R.S. Morris, The Eradication of Slee~inn Sickness, manuscript, n-d., 
pp. 1.3. RHL. 
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the affected areas of between eight and one hundred per cent between 193 1 and 1942. 

The Zini area, which had been surveyed for trypanosomiasis in 1938, 1939 and 1940, 

seemed particularly devastated .66 According to Medical Officer Mark Hughes. this 

trend continued in Tumu well into 1947/8, where at least six villages between the Sissili 

river and Haute Volta, ten miles west of the heavily populated Navrongo area, had 

disappeared since 1907. The w i v i n g  populatioxi had been reduced to settlements of a 

few scattered huts barely able to fight off wild game and insect-borne disease. Hughes 

focused on a surviving village, Vare, which had been reduced to thirty people living in 

five scattered compounds. Few people were old enough to remember the slave raiding 

era, and the headman was a boy of ten. Wild game grazed untouched among numerous 

belts of uncultivated bush around compounds and between Vare and the neighbouring 

village. A few people fished, wrote Hughes, but no-one had the energy to hunt the big 

game or the birds which ate the few crops under c~ltivation.~' The people of the river 

valleys, it seemed, had lost irremevably their battle with the forces of name and stood 

poised at the brink of extinction. 

(i) The East African Debate 

The spread of trypanosomiasis has been debated at Length in the context of East 

Africa. The debate hinges on the work of Helge Kjekshus, whose argument revolves 

&Amherst, 21 January 1944, NRG 3/13/31, Northern Territories Welfare Committee Meeting, NAGT, 
p.5. 

6"Matk H. Hughes, "Vare: A Study In Rural Decay,* Spring, 1948, Mss.Afr.s. 141. RHL, 
pp.27,29,30. 



around the extent to which colonialism in Tanganyika undermined the African ability to 

subdue the forces of nature." Kjekshus argues that ecological disasters incidental to 

colonialism - especially "tsetse-born sleeping-sickness epidemics" - upset a precolonial 

"agro-horticultural prophylaxisn and triggered a wave of dep~pulation.~~ This 

overarching ecological factor reduced the African population to a "frontier situation" 

which forced the people to "recommencen their battle with the environment. According 

to Kjekshus, tsetse-borne disease outweighed slave raiding and "intertribal warfare" in 

disrupting the East African population at the turn of the twentieth century. 70 Kjekshus ' 

argument implies that colonial pacification campaigns benefitted from the ecological 

breakdown on the eve of the European scramble for Africa. This interpretation rests on 

Kjekshus' assumption that precolonial "ecology control" depended on the complete 

separation of people and tsetse flies. A recent article questions this assumption and 

criticises Kjekshus for misinterpreting his major source, John Ford's The Role of 

Trnanosomiasis in African Ecology." Like Kjekshus, Ford argued that African 

populations sustained an ecology control situation pmtecting themselves from the tsetsr 

Qe debate has enjoyed a recent resurgence, marked by the recent publication of a new edition of 
Kjekshus* book and numerous new studies of the environmental history of East Africa. See H. Kjekshus, 
Eco1og-y Control and Economic Development, tondon: Heinemann, 1977; James Giblin, "Trypanosomiasis 
Controi in African History: An Evaded Issue," Jownal of African History, 31(1990):59-70; Luis White, 
"Tsetse Visions: Narratives of Blood and Bugs in Colonial Northern Rhodesia, 193 1-9, " Journal of African 
Historv, 36(1995):219-245. 

'%jekshus, p. 181. Kjckshus borrows the term "agro-horticultural prophylaxis" from John Ford, 
Role of Tmanosomiasis in African Ecolonv: A Study of the Tsetse Flv ProbIern, Oxford: Oxford 
University Press, 197 1. 

70See Kjekshus, pp.181-I84 

''John Ford, The Role of Twanosomiasis in African Ecolow : A Studv of the Tsetse Flv Problem, 
Oxford: Oxford University Press, 197 1. 
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fly. Unlike Kjekshus, however, Ford argued that indigenous peoples achieved immunity 

from tqpanosomiasis through "light Mixtion" gained by limited but necessary contact 

with the fly? Thus framed, the debate is a normative one over the best method to 

eliminate or control human trypanosomiasis. On the one hand, Kjekshus' argument 

advocates the complete separation of human and fly. In contrast, Ford argues for the 

continued maintenance of enough contact to provide the human population with immunity 

to sleeping sickness. 

The history of the Northern Territories reveals that colonial officials debated this 

very question in the 1930s and 1940s. Behind the normative problem of tsetse 

eradication, however, lies the more fundamental question of why these debates have 

appeared and reappeared over the past few generations. That is, we must understand 

wiry colonial states were interested in disease eradication, and how development informed 

their explanations and remedies. The following section argues that the tsetse issue 

emerged during the colonial period at a time when uncontrolled development processes 

threatened the state with the loss of productive power. 

(hi Depopulation in Lawra-Tumu: Explanations, 1938-1944 

At fim glance Tumu's depopulation mirrors the Tanganyikan case analyzed by 

Kjekshus. More than simply a welfare problem, however, Tumu's situation represented 

a much wider economic problem of the loss of productive power in Lam-Tumu and, 

because of the spread of disease along migrant labour routes, in the mines and cocoa 

'%iblin, 'Trypanosomiasis Control, " pp.65.67. 
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farms? On a colony-wide level, the spread of disease appeared to have intensified 

along newly motorized trade and migrant labour routes during the economic recovery 

after 1930. That is, the growth of trade. coma production and mining brought increased 

disease in their wake. According to the Medical Department, this was an "inevitable 

result of development" and required state intervention if it were to be overcome." It 

was also a political problem, because of the consequent deterioration of health conditions 

and the urban threat of an unsettled surplus population comprised of migrants from the 

affected areas. 

From the perspective of development, explanations of depopulation in Tumu 

represented the flipside of Lynn's explanation of overpopulation in Zuarungu. That is, 

the colonial state attributed depopulation to past processes and policies of development 

between 1880 and 1930 which pushed the population onto headwaters and less hospitable 

areas such as the Tong Hills. Between the slave raids of the nineteenth century and the 

slump of 1929, argued the District Administration, the people of Lawra-Tumu had lost 

their ability to compete with their environment. According to Morris. these three 

processes gradually depopulated the valleys of the Kamba and Kulpawn valleys and 

pushed the survivors into overcrowded settlements in the headwaters. Overcrowding 

produced overfarrning, erosion and a progressive cycle of impoverishment. Meanwhile, 

those who remained in the valleys gradually lost the battle against nature, especially to 

%old Coast, Medical DcDartmcnt Annual R e ~ ~ r t .  1934, t1.7.; bid., 1935, p.4. 

'%old Coast, Medical Department Annual Report, 1935. p.4. la 1934. the Medical Department noted 
that popuiauon increases appeared to be accompanied by deteriorating health conditions. Gold Coast, 
Medical Dc~arunent Annual R m n .  1933-4, p.4. 
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the tsetse fly. 

The existence of the latter areas, "locked up" from development by 

trypanosomiasis, represented potential sources of cash crops and livestock. Known in 

West Africa since the l3OOs, 75 human trypanosomiasis (sleeping sickness) affected slave 

supplies during the Atlantic slave trade and erupted in a westward panern from Nigeria 

to Senegal between 1914 and 1918. The Gold Coast, having escaped the worst of the 

earlier epidemics, experienced an apparent surge of the disease between 1930 and 1939. 

In 1938, Morris wrote of a aypanosomiasis pandemic along "two fairly wide bands" of 

the best land in the Kamba and Kulpawn rivers valleys, where medical cases had tripled 

between 1936 and 1 9 3 7 . ~ ~  Because tsetse flies preferred r i v e ~ e  vegetation, Moms 

argued, the pandemic pushed the w i v i n g  human population onto the poor soils of the 

uplands and headwaters. This harsh new environment produced overpopulation, over- 

farming, over-grazing , deforestation. erosion, malnutrition and depopulation." "The 

shallow soil," wrote Moms of the Kamba Valley, "impoverished by overcropping and 

erosion, can hardly be made to yield a living to the undernourished natives, k alone 

allow of any export of foodmfls. n78 Having produced overpopulation in the headwaters 

and depopulation in the valleys, wrote Morris. "the presence of the Tsetse flyn meant 

that the "most fertile landn in the Northern Territories was "often locked up from 

"A king of Mali reportedly died of trypanosomiasis in the 1300s. See I. Ford, "Ideas Which Have 
Influenced Anempts to Solve the Problems of African Trypanosomiasis." Social Science and Medicine, 
(13B)(1979):270. 

76Morris, Eradication of Slecoine Sickness, pp. 1.3. 

Worris, Finhtinn the Ftv, manuscript, Mss.Afk.1824.KM 1f2.4, RHL, p.9, 

nMorris, Eradication of Slemin~ Sickness, pp. 1.3, italics added. 
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development. 79 

Investigations between 1938 and 1944 convinced Moms and agricultural officer 

John Hinds that trypanosomiasis triggered three deeper factors responsible for the 

depopulation of eastern Tumu, especially Babatu's slave raids and the British 

abandonment of the Tumu District station in 1920. Left to fend for themselves after 

being "severely weakenedw by the Zabarima, the population around Tumu declined below 

the density necessary to support shifting cultivation. Low birth rates and high mortality 

eliminated the required supply of communal labour and produced population densities too 

low to fend off wild game from remote bush farms. Incapable of moving to bush farms, 

the people wen forced into fured cultivation on poor land, which in the absence of cattie 

quickly rendered their land infertile. Production declines caused further food shortages 

and depopulation until entire villages disappeared." 

(iii) Depopulation in Lawra-Tumu: Remedies, 1939- 1945 

To remedy the problem of depopulation, the Gold Coast attempted to rescue the 

Kamba and Kulpawn valleys from the forces of nature and thus rebuild the productive 

force of the Lawra-Tumu District. During this process, the colonial state planned to 

attack depopulation in the Northern Territories by eradicating trypanosomiasis and 

-- 

%id., p.2. 

%old Coast, Northern Temtories WeIEare Committee. First Mcednn. 1944, NRG3/ 13/ 1, NAGT, p.6. 
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managing economic growth to make it consistent with the prevention of disease.*l 

Tsetse eradication, resettlement and the development of mixed farming formed the core 

of these plans.= According to the Medical Department, mixed farming would eradicate 

tsetse by reclaiming riverine bush, produce better diets and, ultimately, facilitate the 

development of a cattie industry." After surveying the problem. Moms produced a 

three-year £15,000 plan to clear the Kamba and Kulpawn valleys of tsetse flies, treat all 

sleeping sickness cases and resettle the cleared areas with "an active farming communityn 

of mixed farmers supervised by the L a m  Native Authority." Morris recommended 

that the colonial state regulate farming and encourage the production of export crops once 

the settlers had achieved adequate levels of subsistence production. This plan, Morris 

believed, would open "locked-up" areas to export production and enable the Northern 

Territories to compete with the French for the foodstuff markets of the Colony and 

%old Coast Medical Dmarcment Annual R m n .  19334, p.4; K.R.S. Moms and D. Saunders, 
"Suggestions for the Control of Human Trypanosomiasis," Appendix D to "Repon of the Committee on 
Human Trypanosomiasis, * Gold Coast, Medical Daarmcnt. Annual Re~on. 1935. A ~ ~ e n d i x  IV, p -85. 

nAfter retrenching Moms in 1931, the Gold Coast brought him back in 1937 to lead the anti- 
crypanosomiasis campaign. See Kelburne K. Grieve, Deputy Director of the Medical Service, to Director 
of the Medical Service, 15 March 1935, p.3; MacDonald to Northcote, 28 ru'ovember 1935, C096/723/7, 
Sleeping Sickness, 1935, PRO; Gold Coast #727 of 29 December 1935, C0%1727/13, Medical 
Department, Staff. 1936, PRO, pp.1-2; M o m  to Creasy, 9 April 1936, Mss.Afi.1824, KM, RHL. 

OGold Coast, Medical De~anment Annual R m n .  1934, p.7. 

MmMinutes of a conference held in Sekondi on July 7th, 1938 to review the situation with regard to 
uypanosomiasis and to discuss future measures to combat it, * p. 1 1,  PRO/C096/747/1: Sleeping Sickness, 
1938. Morris ignited controversy by sending his plan to the Colonial Office and the CDF before presenting 
it to the Sekondi Conferwce. See London (Acting Gold Coast Governor) to MacDonald, 28 September 
1938, C096/747/1: Sleeping Sickness, 1938, PRO. 
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Asante .u As an important additional benefit, wrote Morris, sleeping sickness would 

be reduced among the migrant labour p~pula t ion .~  

Alarmed that "a large tract of useful country has become depopulated," the 

Colonial Office urged the Gold Coast to act on Moms' report as soon as possible.87 

In 1938 the Gold Coast submitted a u e w  control proposal to the Colonial Development 

and Welfare Committee (CDAC) and. with Colonial Office support, promised to include 

a "special clearing and resettlement schemen for the Kamba valley in the 1940-41 

estimates." Moms reacted with relief to this decision, writing that his "prodigy" was 

finally to become a reality, though he privately criticized the state for acting in the 

interests of the mines and cocoa farms rather than "science."ag Indeed, Morris' work 

attracted Governor Buras because of its potential for opening up the tsetse areas to 

farming and livestock production. For the colonial state, the blockage of rural 

development by insect-borne disease caused dietary deficiencies which produced more 

disease, provoked social unrest and, ultimately, increased the cost of welfare 

mea~ures.~ But more than this, rural povew produced urban problems as migrants 

=On this issue Morris noted the "succession of lomes passing southward from French country laden 
with food stuffs." Morris, Eradication of Slming Sickness, p.2. 

=S. Jewish, 29 June, 1938, C096174711: Sleeping Sickness, 1938, PRO. 

a ~ . J .  O'Brien, 22 September 1938, C096/747/1: Sleeping Sickness, 1938, PRO; Hodson to 
MacDonald, 19 April 1940. Gold Coast #229. C096176715: Medical ~epartment Reports, 1938. PRO. 

%oms believed that Accra supported him because his work benefitted the migrant labour supply. "and 
that at least touches them." The Chamber of Mines indeed applauded Morris' work. See Morris, letters 
to mother, 28-9 September 1939, 12/11/39, Mss.Afr.1824, KM U2.4, RHL, p.56. 



flowed into the cities and towns to form a politically volatile mass of surplus 

labourers. Trypanosomiasis control thus figured prominently in Burns ' Development 

PIan of 1944% 

Like mixed farming, however, the colonial state required Moms to work through 

the Native Authorities. Under the supervision of Moms and the chief of lirapa, Morris' 

team worked between 1940 and 1943 to survey twenty thousand square miles and 

eliminate tsetse entirely from one hundred square miles of cleared forest. After 1943, 

the administration combined tsetse clearing and resettlement with efforts to "concentrate" 

the people of Tumu into populations dense enough to combat insect-borne disease? 

"Sleeping sickness concentrations, " attempted previously in East Africa and the Congo, 

built on the assumption that human survival in tropical disease environments depended 

on population densities of at least twenty people per square mile? Under the plan of 

District Humphrey Amherst, residents in "underpopulated " areas would be encouraged 

to settle in higher densities according to prevailing patterns of "clan and land 

*Governor Burns included Moms' tsetse control project in the Gold Coast Development Plan, drafted 
to solicit funds under MacDonald's 1940 Colonial Development and Welfare Act-Gold Coast, General Plan 
for Develo~ment, Accra: Government Printer, 1944, pp. 1-2. The plan hinged on infrastructure (hospitals 
and schools), the extension of the anti-tryps campaign and the creation of soil conservation works. To 
finance the Plan, Bums asked for CD&W Act funding for two-thirds of the capital costs for new hospitals 
(f 1,000,000) and all of the anti-ayps campaign (f l75,OOO). The remainder of the costs would be met by 
a projected annual surplus of f219,OOO. bid.,  p. t 1. 

93Gold Coast, Northern Territories Welfare Committee Meeting, 21 January 1944, NRG 3/13/31, 
NAGT, pp.3,7,8. 

*See Marina Lyons, 'From 'Death Camps' to Cordon Sumzaire: The Development of Sleeping 
Sickness Poky in the Uele District of the Belgian Congo, 1903-19 14, " Journal of African Histow, 
26(1985):69-91; Richard D. Waller, Tsetse FIy in Western N m k ,  Kenya,' Journal of African Historv, 
3 1(1990):81-101; Kirk Arden Hoppe, "Lords of the Fly: Colonial Visions and Revisions of African 
SIeeping Sickness Environments on Ugandan Lake Victoria, 1906-6 1, " Africa, 67( 1)( l997):86- 105. 
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considerations. " The Chief Commissioner approved the plan in 1944, to be implemented 

through the Tumu Native Authority with the support of the administration with the 

possibility of issuing free livestock to the newly concentrated population? Amherst 

attained few results, and, as we shall discover in Chapter Eight, the difficulties of 

resettlement would reappear in a major development initiative between 1948 and 1957. 

The policies of Lynn, Morris and Amherst sought to reclaim the Northern 

Territories in the name of development, in order to solve the southern problems of 

unemployment, malnutrition, disease and deforestation. The programmes focused on 

improving welfare and increasing productive power in the "stateless " areas by eradicating 

tsetse flies, resettling surplus populations and developing mixed farming. Under such 

a programme, British trusteeship over development would reverse the destruction caused 

by the slave raids and the subsequent invasion of insect-borne disease. Economic 

incentives would reduce the inertia to change produced by "culnue," itself the product 

of an earlier period of development. 

Moms and Lynn undertook their programmes under the shadow of past periods 

of development. f m e d  according to the twin intents of productionlcommunity. The 

influence of past ideas worked to shut out alternative explanations of depopulation and 

overpopulation from the colonial doctrine of development. Anthropologist Meyer Fortes 

provided one such interpretation, offered in parallel to the implementation of mixed 

farming and tsetse eradication but not taken up by the colonial state. Fortes' analysis and 

T h e  Chief Commissioner refused to act on the Committee's suggestion to make eastern Tumu more 
accessible by building a road from Tumu via Wallembelle to Daboya and Tamale. See Gold Coast, 
Northern Territories Weifart Committee Meeting, 21 l a n q  l W ,  NRG 311311, NAGT. 
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recommendations provide a useful counterpoint to development doctrine as it emerged 

in the 1940s. 

An Alternative Explanation of Agricultural Problems: Meyer Fortes, Culture m d  
Food Security 

In 1940, Gold Coast Director of Agriculture H.B. Waters adopted a programme 

of mixed farming. This commitment reflected two concerns over developing the 

Northern Territories. First, mixed farming could be reconciled both with indirect rule 

and African community, as long as Native Authorities controlled the development 

profess. Second, mixed farming grew out of the belief that the forces of history and 

nature had forced a large number of people onto a small area of poor land, producing a 

cycle of agricultural deterioration. Through the adaptation of scientific techniques to 

indigenous methods, Lynn's programme sought to guide the population through a 

transition to modem farming without producing landlordism and/or agrarian capitalism. 

The blockage of private property in land and the framework of indirect rule served 

funher to guard against this possibility. 

In framing the north's policy in terms of mixed farming, Waters ignored other 

interpretations of the agricultural problem in North Mamprusi. based on a diffmnt 

reading of African farming practices. Meyer Fortes, having arrived in Zuarungu a year 

after Lynn, offered one such alternative. Fortes agreed with Lynn's assessment of the 

precariousness of Tallensi agriculture, stating that the "margin of securityn was very 

small and poor seasons caused much suffering and hardship. Tallensi agriculture, wrote 

Fortes, was a "hazardous business" because of the unpredictability of nature. "Primitive" 
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methods resulted in extracting "only half as much out of the land as it is capable of 

producing. "% 

Fortes' interpretation of Tallensi food insecurity, however, differed from the 

accepted colonial wisdom about the collapse of agriculture in the "overcrowded" areas 

of the Northern Territories. Instead of focusing on peasant farms. Fortes based his 

analysis on the view from the household. From this base, Fortes gathered data on 

household patterns of food production, distribution and consumption. Fortes' primary 

concern involved the place of food in the social structure of the Tallensi. specifically the 

issue of seasonal food shortages at the family level. In Fortes' words. he was interested 

the principles according to which the domestic grouping of Tale society 
organise and sustain the social activities customary for the production of 
raw foodstuffs, their reservation and their conversion into and 
consumption as edible food." 

For Fortes, culture worked its way into food production and consumption at the level of 

the household rather than the farm. 

According to Fortes, food security varied between households depending on their 

position in a process later to be dubbed the "developmental cycle. " This concept referred 

to differentiation between households based on the ages of families living in individual 

compounds. Each compound Cyir) contained a "joint family" consisting of groups of men 

related by patrilineal kinship ties, who lived with their wives and children. About one- 

%M. and S.L. Fortes, "Food in the Domestic Economy of the Tallensi," Africa (IX)(2)(April, 
1936):252. 
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third of the yir contained two or more separate entrance gateways which led into self- 

contained dwellings containing one or more " households. " This "plural entrance 

compound" represented families at different levels of segmentation in the developmental 

cycle. Within these compounds, the main gate was controlled by the head of the joint 

famiiy (y i rdm) .  Secondary gates were inhabited by cousins or nephews in addition to 

the y i r h  's fmt-born son, who was prohibited by taboo from sharing a gate with his 

father. Household autonomy increased gradually for married men over time. Within the 

household, each wife maintained her own quarters (dug) partitioned off from the other 

wives and mother-in-law, where she lived with her children. Fortes called this unit the 

"primary family . 

In 1934 Fortes discovered food security gaps within compounds, where, he wrote, 

Every married man is a householder, but households vary greatly in status 
according to their degree of social and economic differentiation within the 
joint family. This is determined not only by the stage of development it 
has reached. but also by kinship factors and by those individual and social 
and psychological factors which we have referred to before?' 

Fortes argued that the "unit of food economy" consisted of a single entrance gateway and 

thus usually comprised more than one household. The senior male of the gateway, junior 

to the yirdaan, thus stood at the head of the unit of food economy. This man controlled 

a section of land and organized the production, distribution and storage of food by 

controlling the gateway's "granary of granariesn from which he distributed foodstuffs to 

the women of the primary families. The primary families, however, possessed autonomy 

%id., pp.238-239. 

mid., p.239. 
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over the food supplies allocated to them by the unit head. The women added this 

allocation to their own food production (mainly vegetables), over which the unit head 

exerted no control, and used or sold the pool of foodstuffs according to their own 

preferences.lm This analysis resembled Audrey kchards' analysis of the &mba of 

Northern Rhodesia, in that Richards found a relationship between "matrilocal kinship 

groupings and household consumption and production. " Moa importantly, this form of 

social organization meant that the "food preparation group " corresponded neither to the 

individual household nor to the "unit of consumption." That is, senior wives carried the 

responsibility for preparing food for junior wives and families. According to Richards, 

this form of "joint housekeeping" conmbuted to food security by "tying together 

households at different stages in the developmental cycle. " lo* 

Fortes found a similar structure among the TaIlensi. However. Fortes also argued 

that food insecurity affected some compounds more than others according to their 

position in the developmental cycle. According to Fortes. it was 

a fluctuating compromise, slow 1 y changing. Births, deaths, marriages and 
their social consequences, even the mere lapse of time reflected in the 
growing up of children and the aging of parents, bring about changes 
which materially affect the food economy. lrn 

One important change was a man's seniority within the joint family, which determined 

the amount of farmland a man received from the yirdaan. Yirdoan typically possessed 

Io1Henrietta L. Moore and Megan Vaughan, Cuttina Down Trees: Gender. Nutrition and A m i d t u r d  
Change in the Northern Province of Zambia, 1890- 1990, Portsmouth: Heinemam, 1994, pp.62-63. 

%I. and S.L. Fortes, pp.240-1. 
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between six and eight acres while younger men might have only two acres or 1ess.I" 

In addition, y i r h  often possessed large compound farms while younger men 

had to rely on less fertile bush farms. Thus elders were less prone to food insecurity 

than young men. Labour availability also differed according to one's stage in the 

developmental cycle, because each unit of food economy was responsible for cultivating 

its own food. On average, Fortes found that each unit used the labour of two men and 

comprised 1.4 households and two primary families. By implication, younger units of 

food economy would fall beiow this average and face a bigger threat of food 

insecurity. lW 

Facing greater food insecurity, the "younger units of food economyn had to rely 

on local and regional markets to make up foodstuff shortfalls. On this point, Fortes 

argued that the market served as the most important source of food next to a gateway's 

farms. If a granary became completely empty, the head of the food unit would sell 

livestock to buy grain. In order to avoid this crisis, the head would cut back on food 

rations and each primary family would be forced to make up deficiencies on its own. 

In this case, the "junior householders" and women would "exploit the resources of the 

grain market." Those with cash would travel to South Mamprusi to buy grain. keep 

some for themselves and sell the remainder in the local markets. Most often the only 

profit fiom these trips consisted of the surplus grain set aside for the primary family. 

Some women would cook a portion of their grain, sell it at the local markets and use the 
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profits to buy more grain. Most women and men, however, could only afford to buy 

small quantities of exaa grain at local markets with proceeds obtained by selling a few 

items in their possession (chickens, groundnuts, vegetables, shea butter, bows, et cetera). 

Fortes noted that family units rarely shared food with each other. Thus, the source of 

food supply for any single family depended on the wealth of women within the unit of 

food economy, and their access to local and regional markets. '" 
Fortes noted the importance of poultry to this market-driven source of food 

security among Tallensi households. Culturally, poultry could be bought and sold 

without the consent of the unit head; household members relied on its sale in order to 

accumulate food for their families. Funhermore, because of its importance in Tallensi 

economy, poultry ownership provided the most concrete expression of differentiation 

between households and individuals. '06 Echoing Fortes, Lynn also noted that many 

compounds in North Mamprusi exported fowls to Kumasi, either personally or through 

middlemen in Bolgatanga (the closest market centre). The proceeds from these sales 

usually went into the purchase of grain for consumption. In some cases, however, 

wealthier compounds resold grain bought in Kumasi at higher prices in the local markets 

of North Mamprusi. lrn 

Taken together, Fortes' and Lynn's work provided concrete evidence of 

developmental cycles and the important relationship between cash, markets and food 

lalbid., p.246. This was the case in other British African colonies, especially those with significant 
migrant labour economies. See Moore and Vaughn, p.58. 

lWM. and S.L. Fones, p . m .  

'("Lynn, Anriculm in North Mamprusi, pp.6- 1 1-21-24.33. 



security. Moore and Vaughan's ailusion to "the growing importance of cash in the 

struggle to secure household subsistence and reproduction" thus applies to the Northern 

Territories. la Like Northern Rhodesia. by the 1930s cash had become important to 

food security in the Northern Territories. In fact, the north contained a patchwork of 

local markets connected to each other and to the larger southern market centred in 

Kumasi.'09 The colonial state, however. did little to investigate household-level 

production and consumption, or to determine the extent to which subsistence had become 

commodified in the Northern Territories. In part, this omission reflected the fact the 

colonial state considered individual accumulation a force which undermined African 

community. This belief pervaded colonial thinking about African kinship and 

development. Writing about Northern Rhodesia, for instance, Moore and Vaughn note 

that 

.. . women in Kungu in the 1930s were able to obtain food provided that 
they had money or goods to exchange. Cash was important to the food 
economy, even in the early 1930s. (Anthropologist Audrey) Richards 
noted this, but she could not integrate it into her analysis because she 
regarded cash as the source of the breakdown of kinship relations. Cash 
and kinship were, for her, almost mutually exclusive. 'I0 

The converse of the breakdown of kinship was, of course, the preservation and 

reproduction of community. In focusing on the gradual development of mixed farming, 

"Woore and Vaughan, p.60. 

"%ttle work has been done on trading networks in Northern Ghana. For two excellent analyses, 
however, see Brenda Chalfin, "Centering the Margin: The Border Zone Economies of Northeast Ghana, " 
paper presented to the African Studies Association Annual Meetings, Coiumbus, Ohio. Nov. 13- 16, 1997. 
I thank Ms. ChaIfin for permission to cite this insightful paper. See also J.S. Eades, Stranaers and 
Traders: Yoruba Mierants. Markets and the State in Northern Ghana, Edinburgh: Edinburgh University 
Press, 1993. 
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rather than the development of wage opportunities and markets, the colonial state 

signalled its b a t  to reconcile agricultural development with community. As we shall 

discover below, the state committed itself to this programme with the official adoption 

of mixed farming in 1940. 

Mixed Farming, Tsetse Eradication and Indirect Rule 

As discussed above. Fortes' household-level analysis did not fit with the colonial 

state's doctrine of development within the framework of indirect rule. As such, the 

Depamnent of Agriculture did not use his ideas about the household cycles or the 

importance of cash and markets for household food security in the Northern Temtories. 

Instead, buoyed by confidence in indirect rule, the Gold Coast Agricultural Depament 

embarked upon a plan to develop mixed farmers in the Northern Territories capable of 

producing foodstuffs and meat supplies for both the north and the south. 

Between 1940 and 1944 Lynn's program became official policy under Agricultural 

Director H.B. Waters. Waten proposed a program of mixed farming for the Northern 

Territories designed to "protect, " "develop" and "improve" production. In Waters' 

opinion. Lynn's work had demonsuated that the technique was "better than the native 

methods in almost every way. " ' "In savannah areas, " Waters continued. 

'mixed farming' is considered to be the best method by which local 
famine can be overcome, nutrition improved, soil erosion in farms 

"'H .B. Waters, "Review of Agricuinuz in the Gold Coast, 19QO, " CO96/773/ 19: Agricultural Reports, 
194143, PRO, pp. 1 ,S,6. Watcrs wrote his repon in 1940 and published it in 1944 as "Agriculture in the 
Gold Coast," Empire Journal of Exmrimental Aariculture, 0 ( 4 6 ) ( A p r i l  1944):83-102. See also H.B. 
Waters, "Notes On Agriculture In The Gold Coast, 1940, in Gordon, J, and H.B. Daniel, "Notes on Gold 
Coast Crops and Agriculture, " typescript, Accra, August 1947, Mss.Afr.s.977, RHL, p.3. 



prevented, soil fertility maintained and improved, and surplus food 
produced for sale; the adoption of 'mixed fanning' is regarded as the 
principle means by which the lot of the farmer can be improved and a 
f m  foundation laid on which to build a sound rural economy. 

After securing producers with subsistence requirements, Waters hoped that the Northern 

Territories could become producers of meat, milk, butter, cheese. rice, vegetables. edible 

oils, beans and peas. The development process would be a slow one, based on careful 

investigations of indigenous fanning systems so that its "good feahues" could be retained 

while improvements were incorporated "gradually and only after full investigation not 

only by agricultural experiment and survey but also in the light of a comprehensive 

examination of the psychological and social effects of the changes contemplated. " ' I 3  

Building mixed fanning on indigenous roots formed the core of the Agricultural 

Department's approach. This approach required research into indigenous agricultural 

practices and improvements to those systems, effective propaganda to farmen, and 

gradual rather than revolutionary change. Through the Native Authorities, the state 

would supply bullocks. ploughs, training and financing to "progressive" farmers who had 

demonstrated a capacity to fertilize and conserve their land. l4 Through this process, 

the Gold Coast hoped to develop the productive power of the Northern Territories and 

transform the Protectorate into a food secure region capable of supplying surplus 

foodstuffs and livestock to the Colony and Ashanti. As we shall discover in Chapter Six. 

during the 1940s this project provoked criticism and produced unintended results. 

'Waters, "Review of Agriculture,* pp.5-6. 

'%id., pp.6.28. 

lI4Ibid., p.22. 
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Condusion 

Having established indirect rule to their satisfaction, the Gold Coast framed a 

development program for the Northern Territories between 1936 and 1940. Within this 

program, tsetse eradication and mixed farming sought to achieve the twin intents of 

development, producing surpluses while reproducing community. The strategy remained 

consistent with preserving African community as long as production could be reconciled 

with indirect rule. The project focused squarely on solving southern problems by 

developing the north. L ~ M  admitted that foodstuffs and meat were needed to secure 

subsistence in the densely populated areas, stem the growth of surplus labour and satisfy 

the growing demand for food in the south. During this process, the colonial state 

ignored household economics and demographics, as well as the structures and functions 

of regional markets, in favour of setting up the Native Authorities as units of agricultural 

production. 

The Gold Coast based its plan on a certain reading of history. which camed 

forward a common thread of British thought regarding the Northern Territories. From 

Nonhcort's report to the agricultural policy of the 1930s, colonial officials believed that 

the north's natural evolution had been destroyed by Samory and Babatu. As a remedy, 

the intentional practice of development was needed to save the Northern Territories from 

itself and guard against the appearance of "southern problems, " namely, labour unrest 

and unemployment. I .  the south. the colonial state attempted in vain to address these 

problems. In 1935, for example, the state contemplated a plan to resettle school leaven 
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on farms north of Accra and "adopt agriculture as a career. "'15 The plan arose as an 

antidote to "purely cultural training " which produced a floating, unemployed population 

prone to "disillusionment, discontent and unrest. " ' l6 The scheme failed because of the 

difficulty of obtaining land for school ieavers, and, in the words of Colonial Agricultural 

Advisor F.A. Stockdale, because it threatened to create a "capitalist system in 

competition with the d l  family farmer. "117 

This issue had not yet appeared in the north, though the northern peasantxy faced 

increasing integration into the market during the 1930s. Both Lynn and Fortes presented 

information which suggested that families in Taleland faced an increasing integration into 

the market by the mid-1930s. This evidence came in a variety of contexts scattered 

throughout the work of the two men. It concerned the impact of development on women, 

young men, chiefs, headmen, tindams and traders. Women in poorer households relied 

on selling goods and buying food to make up for shortfalls in agricultural production. 

Chiefs and headmen received salaries after 1935 for their roie in the District 

Administration. Tindanas and chiefs began to exploit the desire for fetish among 

southern professionals and built up a "fetish tourismw industry. Traders from adjacent, 

food secure districts regularly sold grain in the markets of Taleland. Increasing numbers 

of young men migrated south for wage work awl often returned with consumer goods and 

LISTambm, 15 March 1937, C096/739/1, Scheme for Highcr Agricultural Education and the 
Development of the Fishing Industry, 1937, PRO. 

"'Notes of a meeting to discuss Canon Grace's proposals, 3 December 1935, CO96n32911 I * Scheme 
for Higher Agricultural Education and the Development of the Fishing Jndusfcy, 1936, PRO. Resent: 
Governor, Colonial Secretary, Treasurer, Dirtcror of Agricultural, Director of Education, Secretary for 
Native Affairs, Canon Grace, Sir. F.A. Stockdale. 
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remittances to their families. 

The development policy of the colonial state worked to prevent these trends from 

developing along southern lines. Tsetse eradication, sleeping sickness concentrations and 

mixed fanning sought to make development consistent with community inasmuch as their 

proponents were forced to fdter their programs through the Native Authorities. As we 

shall see in the next chapter, the slow rate of progress under this development framework 

produced a growing reaction to the use of indirect rule as a basis for the development of 

the Northern Territories. 



Chapter Six 
Questioning Mixed Farming, Tsetse Eradication and Ladirect Rule, 1940-1949 

Introduction 

Between 1940 and 1949, mixed farming and tsetse eradication faced criticism 

which prompted their mformation and absorption into revised development 

programmes for the Northern Territories. At the risk of oversimplification. it is useful 

to classify this criticism according to the twin intents of colonial development, that is, 

extracting resources while preserving community. Put simply, after the mid-1940s the 

colonial state considered mixed fanning and tsetse eradication schemes inadequate tools, 

in themselves, for achieving both sides of the development equation. On the productive 

side, colonial officials began to doubt the ability of peasant production to achieve the 

productivity gains needed to produce agricultural surpluses. On the community side, 

mixed farming faced criticism because of its potential for triggering the development of 

agrarian capitalism. In this manner the d o c k  of community hampered the growth of 

mixed farming, just as the idea of mixed farming contradicted the doctrine of community. 

In the face of these pressures, the strategy of mixed farming gave way to a vision of 

mechanized agriculture organized collectively. For different reasons, the need to 

preserve community also worked against Moms' tsetse eradication schemes. First, the 

requirement to work through Native Authorities, without using forced labour, made it 

very difficult for Morris to find labour for clearing operations. Labour recruitment 

depended on the cooperation of the chiefs. Second, land priests often refused to permit 

Moms to clear sacred groves. 
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Added to these problems was the fact that indirect rule itself failed to promote 

community. Instead, the Native Authorities, and "traditional" offices such as land 

priesthoods, appeared to become sites of competition over individual strategies of 

political and economic accumulation. By the end of World War Two, indirect rule thus 

appeared inadequate both as a means of containing "individualism" and as a framework 

for developing rural productivity. 

Beyond the above problems, tsetse eradication and mixed farming also 

contradicted the development programmes of other technical departments. Lynn's 

programme of mixed fanning contradicted the Veterinary Department's plan to develop 

communal cattle farms for beef production. Morris' need to clear forests drew criticism 

from the Forestry Department because it conflicted with the policy of forest conservation. 

Meanwhile. forest conservation itself faced constraints under indirect rule as forestry 

officers were forced to create forest reserves through Native Authority bye-laws instead 

of central legislation. This chapter shall trace these contradictions of the colonial 

doctrine of development in the Northern Temtories between 1940 and 1947. 

Mixed Farmiog Questioned, 1940-44 

During World War Two, the British government and the Gold Coast state 

intervened more forcefully in agricultural production, emphasizing the development of 

both cash crop and foodstuff production. In 1939140, Britain took over the purchase and 

sale of cocoa. first through the Ministry of Food, then, after 1940, through the Colonial 

Office via the newly created Cocoa Control Board. In 1942, the Britain expanded the 

mandate of the Cocoa Control Board to include vegatable oils and oilseeds, and changed 
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its name to the West AErican Produce Control Board. ' Between 1943 and 1946, Britain 

created the West African War Council in order to provide price incentives and manage 

agricultural development in the Gold Coast, Gambia, Sierra Leone and Nigeria. 

Obviously, these efforts sought to supply the war effort. In part, the colonial 

state needed to increase foodstuff production to supply troops at staging posts (for the Far 

East) established at Takoradi and Accra between 1941 and 1946. With the Allied loss 

of the Far East after 1942, the Gold Coast state also faced a demand for rubber, palm 

oil and copra. During this time, agricultural officers fanned out into the forest belt in 

search of rubber and other necessary wartime supplies, aiding by price and distribution 

incentives offered by the Gold Coast Director of Supplies. As Frimpong-Amah notes, 

World War Two thus provided a watershed in official thinking about development in 

West ~f r ica .  

The wartime emphasis on development, however, did not focus exclusively on 

supplying foodstuffs and cash crops to Britain's war machine. On the contrary, the Gold 

Coast's effort to improve agricultural production during the 1940s also aimed at 

countering the growing threat of AErican unemployment, deteriorating living standards 

and labour resistance. Once again, the problem focused on the cocoa industry. At this 

time, when France had fallen, Britain was in a state of siege and the German blitz had 

'P.T. Bauer, West African Trade: A Studv of Corntition. Olinomlv and Monomlv in a Channinq 
Economv, New Yo&: Augustus M. Kelley, 1963, p. 199: J.F. Milburn, British Business and Ghanaian 
Inde~endence, Hanover: The University Press o f  New England, 1977, p.32. 

'Jonathaa H. Frimpong Ansah, The V m i r e  State In Africa: The Political Economv of Decline in 
Ghana, London: James Currey, 1991, pp.29-3 1; Waters' repon, p.8. 
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begun, the Gold Coast Agricultural Department focused its activiy on swollen shoot 

disease and w a r h e  disruptions to the cocoa industry. In March of 1940, Accra began 

to advise farmers closest to large towns and markets to increase their food production to 

compensate for decreasing wartime imports.4 This increased need for foodstuffs meant 

that Lynn and Moms continued to receive support from the colonial state for their 

programmes of mixed farming and tsetse eradication. 

As the need for agricultural development became more urgent. however. the 

strategy of gradual development through indirect rule and "persuasion" came under fire, 

especially from Fabian critics of empire. The Fabians reserved most of their criticism 

for peasant production, which they considered incapable of meeting the production levels 

required to produce surpluses or increase Afiicitn living standards.' "Peasant production 

has a romantic appeal," wrote Meyer Fortes in 1942, "and may have the political 

advantage of keeping the population fairly quiet. Economically it is not capable of 

providing a high standard of living. "6 In support of his argument Fortes nuned to 

Nigeria. where 

(a)t the present rate of progress it would take several hundred yean for 
mixed farming in the style of the Department of Agriculture to become the 
dominant system in Northern Nigeria. Until it does become the dominant 

'H.8. Waters, "Review of Agriculture in the Gold Coast, 1940, " CO96/773/ 19: Agricultural Reports, 
194 1-43, Great Britain, hblic Record Office (PRO), p.8. 

5Frederick Cooper, Dtcolonization and African Societv: The Labor Oucstion in French and British 
Africa, Cambridge: rambridge University Press, 1996, p.64. - 

6M. Forces, "Comments on Mr. Cox's Notes on Plan for Africa, " in Iener, C.L. Cox to Rita Hinden, 
2 September 1942, FCB8111, ff7, Fabian Colonial Bureau Papers, Oxford University, Rhodes House 
Library (RHL), p.1. 
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system it can't affect the general standard of living? 

Gold Coast Veterinary Director Jock Stewart agreed, writing to the Fabian Colonial 

Bureau that mixed farming had been "a failure complete and absolute, " producing a "life 

of perpetual toil and debtw for the peasant farmers.' 'On Nigeria," Stewart continued, 

Lord Lugard had worked out a lovely programme whereby the African 
was to go from head loads to barrows then to ox-packing then to donkey 
carts then bullock carts then through horse gigs, phaetons and so on and 
about 2500 a.d. the fmt motor would arrive in Nige~ia.~ 

Development in West Africa, Stewart implied, could not afford to unfold at the slow 

pace of the historical process experienced by Britain. 

In contrast to the views of Fortes and Stewart, Lynn's approach rested on a 

gradual process whereby individual farmers generated their own capital in small 

increments by establishing mixed farms. Set in the context of indirect rule, Lynn's 

program produced only very gradual results. Between 1937 and 195 1, Lynn built 

demonstration farms in the North Mamprusi and Lawra Districts and attempted to entice 

neighbouring peasant farmers to visit the sites and rake up mixed farming. Despite 

Lynn's work, by 1940, North Mamprusi contained only eighteen mixed farms. The 

numbers had increased only to 32 fams in 194415, 255 in 1947/8, 312 in 1948/9 and 

- -- 

'bid., p.2. 

'J.L. Stewart to Fabian Colonial Bureau, 21 November 1945, FCB81/1, RHL, p.45. 

'%am from Gold Coast, Aariculnual Department. Annual Rcparts. lMO/l, p.5; 1944/5, p.5; 1947/8, 
p. 1 1; 194819, p.3. Part of the problem was a lack of capital from the colonial state; part of it stemmed 
from the stipulation that farmers had to develop manuring systems before obtaining loaned ploughs. Gold 
Coast, Mam~rusi District A M U ~  Rmn. 1939/40, p.36/7, NRG8/3/9 1, National Archives of Ghana, 
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Progress was even slower in Lam-Tumu. In 1938, the L a m  Confederacy 

chiefs built a demonstration farm at the village of Dahele. The Dahele farm started well, 

with sixteen acres under cultivation by September. 1938. After this time, however, the 

farm faltered, due to the poor quality of the bullocks (which forced the farm to revert 

to hand labour), poor management and Dahele's remote location. In the face of 

intractable problems, the Lawra Confederacy closed the Dahele farm in December, 

1938.'' In 1940, Agricultural Officers E.R. Leach and James Broach visited another 

site, Birifu, with the intent of building the northwest's fmt agricultural station. After 

sampling chief Gandah's crops, the Agricultural Department sent John Hinds to Birifu 

in 1941, who received permission from the chief to construct a station near Babile. In 

1942, Hinds used the site to consmct the station and several demonstration farms.'2 

Hinds was well-liked in Birifu and Babile and had some success in implementing mixed 

farming between Babile, Birifu and L a m .  "It must be stated, " wrote S . W . D . K. Gandah 

in retrospect, 

that Mr. Hinds was not only loved by my father and his entire family but 
by al l  and sundry, for he was one of those rare colonial officers, to the 
best of my knowledge, who hardly showed his air of superiority over local 
inhabitants. l3 

This personal touch no doubt conm'buted to the fact that Chief Gaudah became a very 

Tamale (NAGT). See also B.G. Der, "Agriculnual Policy in Northern Ghana During the Colonial Era, * 
Universitas (New Series], 8( 1979): 10. 

" A.B. Ellison, 29 December 1938, ADM6 1 /5/ 16, National Archives of Ghana, Accra (NAGA), p. 15 1. 

12J, Hinds, 23 September 1943, ADM61/5/16, NAGA, p.331; J. Gandah, Gandah Yir (House of the 
Brave), Unpublished ma~luscript, p. 143. 
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successful mixed farmer.14 Beyond the chiefs, however. the Babile f m s  had little 

impact on agricultural development in Lawra-Tumu. As of 1951. after demonstration 

farms were established in Wa, Namdom and Tumu, the entire northwest could boast only 

nineteen mixed farmen. At independence in 1957, the entire Northern Temtories 

contained only 7 15 peasants practicing mixed farming. l5 

For Fortes and Stewart, these numbers confirmed that mixed farming would never 

generate the surpluses necessary for the development of the Gold Coast. The success of 

the chiefs as mixed fanners. however, provoked a different criticism from the Colonial 

Office. If Stewart and Fortes criticized mixed farming for its lack of progress, several 

Colonial Office officials feared the " individualist " impiications of its potential success. 

In 1936, Colonial Office economist Sydney Caine warned his colleagues that mixed 

farming might lead to profound "social changesn including "a change in the economic 

unit of farming, with the possible development of classes of 'farmers' and 

'labourers. ' " l6 The Colonial Office did not want to produce capitalism through its West 

African development policy; on the contrary. development was meant to guard against 

its appearance on West &can soil. On this point, it is noteworthy that Stockdale's 

main criticism of the southern "school leaver" farm scheme, discussed in Chapter Five. 

was that it threatened to produce a class of capitalist fanners in competition with peasant 

"Der, "Agricultural Policy, ' p. 1 1. 

I6Sir Sydney Caine, minute, n.d., CO%/73 1 /6: Visit of Sir F. A. Stockdale to West Africa, 1936, Great 
Britain, Public Record Office (PRO)- 
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production." Although neither Stockdale nor Caine elaborated on this argument, it is 

clear that the fear of unemployment lay behind the reaction against capitalism. By 

focusing on the chiefs, Lynn's system certainly could have transformed "family farming" 

into capitalist agriculture, albeit very slowly. In this manner, the delivery of 

development through the institutions of indirect rule threatened to undermine the 

community which the system was intended to protect. 

Wary of agrarian capitalism, the Gold Coast searched for an alternative form of 

agricultural production. After 1940, the search led to Fabian socialist agricultural 

schemes described variously as " co-operative, " "communal " and "collective. " l8 Co- 

operation was the most conservative of the three. Indeed, Lugard equated it with indirect 

rule in 1933, casting it as a tool for guiding Africans through a "critical stage of mental 

and spiritual growth " without producing "destructive individualism. " ' Colonial Office 

co-operation expert C . F. Strickland agreed. "Without tearing the social fabric, " wrote 

S trickland, 

the members adapt its texture to fresh needs, grafting the modern on the 
ancient and combining all that is vital in its inherited tradition with that 
which is now indispensable for survival in the economic world.20 

"Beneficent" trusteeship, argued Strickland, was needed in order to prepare the "mould" 

"F.A. Stockdale. 3 December 1935. CQ96/729/ 1 1 : Scheme for Higher Agricultural Education and the 
Development of the F i g  Industry, 1936, PRO. 

I8For some examples, see R. BueH, The Native Problem In Africa, London: Frank Cass and Company, 
1965, originally published in 192%; Allan McPhee, The Economic Revolution in British West Africa, 
London: Frank Cass and Company, 197 1 ,  originally published in 1926. 

I9C.F. Strickland, Co-oDcradon For Africa, London: Oxford University Ress, 1933, p.2; Anne 
Phillips, The Enipma of Colonialism: British Policv in West Africa, London: James Currey , 1989, p.90. 
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for the "fusion" of African and Western cultures by inculcating thrift, foresight, 

"regularity and punctuality of actiont' into the African population. Aimed at the 

peasantry, S trickland ' s proposals for marketing cooperatives did not necessarily imply 

"communalism. "*I However, co-operative agriculture certainly appeared capable of 

guiding Africans from "tribe " to "nationn without producing western " individualism. " 

Communalism, Collectivization and Agricultural Development 

Communalism and collectivization, often conflated, provided Stewart and Fortes 

with a more radical means of bringing an agricultural revolution to the Gold Coast. As 

we shall discover in Chapter Seven, Fortes advocated a Stalinist programme of 

agricultural collectivization as a basis for industrialization in the Gold Coast. Most 

colonial officials, however, used the term more loosely in the early 1940s, to describe 

a strategy for combining production, marketing and distribution. Indeed. collectivisation, 

communalism and co-operation tended to be used interchangeably as tools for increasing 

productiviry without producing "individualism. " 

Jock Stewart attempted to implement his vision of communalism through a Cattle 

Development Scheme created between 1933 and 1938. In 1935, Governor Hodson gave 

Stewart the full support of the colonial state, mainly because French cattle imports had 

fallen sharply after the construction of a meat processing plant in French West Africa 

(Dakar). In late 1935 Gonja District Commissioner Humphrey Amherst noted that the 

I1To this end, Strickfand rtcommendcd the use of Governmentemployed registrars, vested with the 
right to dissolve corrupt systems, to ovefsee the co-operative societies. The registrars would be selected 
from the civil service and rcquirtd to study co-operarive literanue and travel to other colonies where co- 
operative societies were functioning. See Strickland, pp. 14,4 1,57,60,85,95. 



207 

cross-border cattle trade had ceased completely as the French stepped up border patrols 

to catch traders attempting to evade French cattle taxes. According to Governor Hodson, 

livestock development was "imperative" in light of the growing demand for meat in the 

mining and cocoa areas and the decreased supply of canle from French territory. Faced 

with an expanding demand and a shrinking supply, the Gold Coast thus needed more than 

ever to develop its own cattle s ~ p p l y . ~  

Hinting at a conflict with mixed farming, discussed below, Stewart rejected the 

peasantry as a vehicle for the cattle development programme. In 1937, Stewart wrote 

that it was 

necessary not to confuse the large scale cattle improvement scheme for 
meat production, where large herds are dealt with, and the peasant 'mixed 
fa,?ning' scheme, which is quite different and aims at arable improvement. 

It was "difficult, " he continued, "for the peasant individualist to develop a meat industry" 

because "under peasant conditions, cattle always tend to get smaller. " Instead, he 

argued, "the development of meat and working bullocks is a matter for the large herd of 

the country under range c~nditions."~ This could be accomplished by developing 

communal cattle farms managed by the Native Authorities. Peasants couid obtain their 

bullocks from these range herds but they could not be expected to develop into meat 

producers. The results of Stewart's scheme are discussed below. For now we shall 

comment briefly on the ideas which drove Stewart's vision of livestock development. 

=A. Hodson to Onnsby-Gore, 4 August 1936, GoId Coast #544, C096t73215: Livestock, 1936, PRO; 
Humphrey Amherst, 7 November 1935, 20 December 1935, Mss.Afr.s.1207, Amherst Papers, RHL. 

3J.L. Stewart, 'Report on Gold Coast Livestock," Enclosure #I in Gold Coast #70 of 1937, 
C096/740/ 1 1 : Livestock, 1937, PRO. 
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Stewart's emphasis on communalism anticipated the influence of Fabian socialism 

on British colonial development policy during the 1940s. Beyond the simple avoidance 

of individualism, Stewart believed that his programme would satisfy the Fabian project 

of eliminating the middleman, which Fabian Colonial Bureau Secretary Rita Hinden had 

advocated in her book, Plan for Africa. In 1941, Stewart claimed that his Native 

Authority farms had successfully undermined the Muslim cattle traders, whom Stewart 

had criticised for exploiting the local population? This reaction against middlemen 

formed part of the larger criticism of mixed farming and peasant production, espoused 

by the Fabians and advocated most forcefully in the Gold Coast by Jock Stewart. 

Confined within the system of indirect rule, and based on individual peasant production, 

mixed farming failed to achieve either intent of development in the Northern Territories. 

As we shall discover below, indirect rule also hampered tsetse eradication, albeit for 

different reasons. 

Tsetse Control and Indirect Rule 

While Stewart and the Colonial Office debated the merits of communalism, 

Moms' tsetse controi scheme faced a related set of obstacles under the confines of 

indirect rule. Access to labour for bush clearing posed one of the biggest problems. As 

Agriculture Director Jones reminded Medical Director Duff in 1935, the Geneva 

Convention required the commutation of communal labour into wage labour.25 The 

%old Coast, Vettrinarv Dcmtment Annual R m r t s .  193819, p.25; hid., 1 W I  1 ,  p. 1. 

=Medical Director Duff agreed and minuted simply that 'we shodd spend more. " See Duff 10 

O'Brien, 13 A p d  1935, C0%/723/7: Sleeping Sickness, 1935, PRO. 
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administration could no longer simply pay chiefs to recruit "voluntary" labour from their 

subjects for systematic tsetse clearings .% The colonial state. however, lacked the means 

to pay wages to labour gangs. In the absence of cash for wages, Moms thus had to rely 

on "persuasionn for his clearing operation. Voluntary clearings, however, had achieved 

only limited success in the past. Clearing attempts in South Mamprusi in 1934, for 

example, had 

involved much persuasion by officers of the Administration and not 
infrequently a great deal of delay in the carrying out of requests by the 
chiefs concerned. This is not altogether to be wondered at for the greater 
portion of the inhabitants of the Northern Temtories are illiterate and 
have scant belief in measures designed for their health and comfort.27 

It was hoped that a -wed anempt to work through the Native Authorities would 

produce better results for Morris after 1935. At the Sekondi Trypanosomiasis 

Conference in 1938 Kibi Jones, now Secretary for Native Affairs, expressed satisfaction 

with Morris and Saunders' results, praising Moms for avoiding "friction and 

misunderstanding " by obtaining labour through the Native Authorities instead of using 

direct compulsion." Based on this achievement, the conference upheld the 1935 

recommendation to secure the co-operation of the chiefs and people through "propaganda 

% method had been med previously at the village of Nakpandure, where the chief had been paid 
"for the interest he has taken in the camp and obtaining labour from it. " Kelburne K. Grieve, Deputy 
Director of the Medical Senrice. to Medical Director, 15 March 1935, C0%/723/7: Sleeping Sickness, 
1935, PRO, pp.5-6. 

%old Coast, Medical De~anment A M U ~ ~  Report. 1933-34, pp.9,11-13. 

m"Minutts of a wnfercncc held in Sekondi on July 7th. 1938 to review the situation with regard to 
trypanosomiasis and to discuss future mcasurrs to combat it. " CO96/747/ 1 : Sleeping Sickness. 1938, PRO, 
p. 1. 
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and example. " 29 

Moms' version of "persuasion, " however, differed from the ideal of Jones, the 

indirect rule disciple responsible for bringing the doctrine to the Northern Territories. 

In 1938 Morris laid bare the true nature of his system of "voluntary" communal labour. 

" (T)hese natives, " wrote Moms, 

never know where they are and all this bloody humbug of laws and orders 
to protect them from exploitation and much meaningless verbiage. Given 
a good job of work and hit hard if they don't do it they know what to 
expect and remain perfectly happy. Thus we're having much success with 
our voluntary clearings against fly . . . The DC told the people straight out 
that they had to work on them, and gave the Chiefs powers to punish 
those who wouldn't tum out. 

Amhent agreed with this strategy, supporting the chiefs' desire for jail terms as part of 

newly drafted Jirapa Communal Labour Order. "I am not sure whether this is sound 

native custom of collective responsibility, " wrote Amherst in early 1940, "but I am sure 

it is practical! "" In 1942, writing of "leading by example, " Amherst commented that 

The salient feature of object lessons in this country . . . appears to be that 
they are never learnt, except bad ones such as English legal procedure. tin 
roof architecture, and religious intolerance. I'm not at all sure that the 
French method of forced agriculrural improvement isn't the best.32 

The Provincial Commissioner agreed with Amhem, as long as improvement could be 

%orris, letter ro parents, 10 February 1938, Mss.Afr. 1824, KM 112.4, RHL, pp.30-1. It should be 
said that, by the end of 1939, Momis had gained respect for his African staff, writing that his fly-boy knew 
more about tsetse than any Doctor on the Colony. Morris, letter to mother, 25 December 1939, ibid.. 
p.76. 

31At the same time, Amherst worked out a scheme for replacing communal road labour with paid 
gangs, but it meant closing everything other than the main roads. Humphrey Amherst, Informal Diary, 
4 January 1940, Mss. Afk. 1207: Humphrey Amherst District Diaries, Gold Cost, RHL. 

%.A. Amherst, 12 S e p t d m  1942, ADM61/5/16, NAGA, p.319. 
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guaranteed.33 Force, that is, was justifiable in the interests of trusteeship. 

Even when cash was available for clearing work, the Administration faced 

resistance from the local population. The biggest conflicts arose over the clearance of 

the sacred groves and fetish pools of the land priests. Duncan-Johnstone encountered this 

problem in 1921 when, at the request of the Lawra-Na (chief), he decided not to build 

a dam close to the "king's pooln at L a m  because it would disturb the sacred 

crocodile." In the 1930s the tengansubes in Lam-Tumu continued to resist tsetse 

clearing and resettlement schemes. In 1938, for instance, a group of elders in the 

Lam-Tumu Disaict blamed a drought on the clearing of bush around a fetish pool. 

According to the elders, clearing the pool with paid labour made it a "white-man's pool" 

and drove away the fetish; subsequently, the construction of a wall around the pool 

blocked the fetish from 

In light of such resistance, Dismct Commissioner Humphrey Amherst preceded 

tsetse clearing schemes with negotiations between the Administration, the chiefs, 

rengansobes and local populations. These negotiations proved very diffcult as Amheat 

found himself in the midst of complicated power structures which had emerged under 

indirect rule. In 1941, for instance, Amherst spoke to the Jirapa-Na about reclearing 

the undergrowth around a fly-infested fetish pool near the village kraal. The tenganrobe 

in question, Tobea, was a former chief whom the British had removed from office for 

S3Provincial Commissioner to Amherst, 12 September 1942. ADM6 1/5/ 16, NAGA, p.3 19. 

"A.C. Duncan-Johnstone, Lam-Tumu District Record Book, 1927- 1938, ADM6 1/5/11, NAGA. 
p.343. 

%.A. Blair, 8 July 1938, ADM61/5/16, NAGA, pp.111/112. 
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"noncooperation. In facing Tobea, Amherst thus coafronted the larger political 

history of the District as well as the task of convincing the tenganrobe that the clearing 

would benefit the tingani.'' 

kyond the issue of local politics. Amheat faced the simple problem of 

convincing villagers of the dangers of tsetse and the benefits of clearings. In 1943, 

Amherst tried unsuccessfully to persuade the inhabitants of Pudo - reduced by 

trypanosomiasis from forty compounds to three - to clear their "fetish pools" or move 

to another location. After the population refused to co-operate, Amherst made the 

following statement: 

As these (pools) are the chief source of trouble. and they won't fill them 
up. that seems to be that. I collected the entire population and went 
through the entire bag of tricks from Babatu's invasion to trypanosomes 
and malaria, and the present situation, and went on to Wuru leaving them 
to make up their 

The people refused Amherst's advice until the situation deteriorated sufficiently in 1944 

to force them out of the ~ettlernent.~' 

Amher st's negotiations demonstrate the extent to which indirect rule complicated 

the implementation of development programmes. Especially in the case of tsetse control, 

the International Labour Organization's (ILO) forced labour convention made the task 

Tobea had been appointed chief of Han by the Jirapa F e d d  Council in 1939 after declining a 
previous nomination because he was in line for the tmgmobship. Shonly thereafter, Jirapa and the British 
"deskinned" Tobea for refusing to cooperate with Jirapa and the district administration, See Humphrey 
Amherst, 2 February 1939, ADM61/5/16, NAGA, p.165. 

n~mherst, 21 June 1941, ADM6 1/5/16, NAGA, p.3 13. 

"'Amherst, 23 February 1943, ADM6115116, NAGA, p.324. 

mAmherst, 22 February 1944, ADM61/5/16, NAGA, p.336. 
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of development even more difficult. In the absence of cash for paying wtse clearing 

gangs, the northern administration relied on concealing forced labour as "persuasion" 

through the Native Authorities. Just as indirect rule proved inadequate for agricultural 

development, so it impeded the planned eradication of insect-borne disease. 

Indirect Rule versus Forest Conservation 

In addition to blocking the progress of mixed farming and tsetse eradication, 

indirect rule also complicated Governor Hodson's commitment to "active forest 

development in the Northern Territories. "40 Hodson's interest in forestry grew out of 

the threats posed by shifting cultivation and cocoa production in the south, and the 

apparent spread of the Sahara desert in the north. Regarding the former, Acting 

Conservator of Forests H.W. Moor argued that shifting cultivation had produced a 

"widespread desiccatory movement" which was reducing the southern forest zone by 

almost three hundred square miles per year.'ll As for the Northern Territories, Marshall 

wrote [hat 

from a forestry standpoint, (the Northern Temtories) is quite unknown. 
Conditions of life are primitive and the inhabitants have a hard struggle 
for existence, banling against climatic conditions which may lead to 
destitution and famine.'12 

"A. Hodson to Onnsby-Gore, Gold Coast #745 of 13 November 1937, C0%/735/2, Forcstry 
Department Staff, 1937, PRO, p.4. 

''Currently it was 25,500 square miles, 13,900 of which were fortst and the rest of which were under 
cultivation. C096/7 1518, Forest Policy: Report by Mr. H. W. Moor, 1934, PRO, p.3. 

UCaptain R.C. Marshall, Rmn on the Gold Coast Forest Problem, Accra: Government Printer, 1936, 
p.32, in C096/735/2, Fomuy Department Staff, 1937: Enclosure 2 in Gold Coast #379 of 1 1 June 1937, 
PRO. See aIso London (Acting Governor) to Malcolm MacDonald, 22 November 1935, in Gold Coast 
#59 1 ,  C0%/721/6, Foresuy Depa~mez~f:  Staff, 1935, p.3, PRO; Marshall, 20 May 1935, in ibid. 
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"Climatic conditions" referred to the "general belief that the Sahara desert is extending 

in a southerly direction" from French territory into the Northern T e m t ~ r i e s . ~ ~  

The struggle over forest conservation intensified in 1947, when the Forestry 

Department announced a plan to evict 5 0 0 . 0  northerners to make way for a series of 

forest reserves. The Department made its announcement at an inter-departmental meeting 

in North Mamprusi, gathered to "discuss measures for soil and water conservation in 

areas of high population concentration on the ridges and sources of all important 

streams. "u The dire condition of these areas demanded drastic action and the Forestry 

Department responded by proposing to evict all of the people from the most populated. 

and most eroded, area of North Mamprusi to make way for a forest reserve. This 

reserve - originally proposed in 1946 - consisted of 242 square miles in seven separate 

blocks within the densely populated North Mamprusi area." 

The need for large forest reserves forced the Forestry Department into a 

confrontation with the doctrine of indirect rule. in 1936 Forest Conservator F.C. 

Marshall concluded that "the problem - like so many others in the Gold Coast - is not. 

at bottom, a forestry problem at ail. The problem is how to give forestry a chance to 

function. " "So much for theory, " Marshal! continued, "to put these fundamentally sound 

precepts into practice is, however, a very difficult question . . . the administration of the 

Gold Coast is no easy matter complicated as it is by the system of land tenure and the 

uMarshall, Re~ort , p.32. 

%old Coast, Forestrv Daanment Annual Rmn. 1947-8, p.3. 

%id., p.4. 
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difficulties inherent in indirect rule."" This difficulty had been noted by Marshall's 

predecessor Moor in 1934, and it stretched back through the Forest Bill of 191 1 to the 

Land Bills of 1894 and 1897. Moor argued that natural environmental problems, farming 

methods. land tenure and political considerations combined to complicate forest 

management in the Gold Coast." Making matters worse was the Gold Coast's dual 

system of managing forestry through both Ordinances and Bye-laws. Out of political 

considerations, argued Moor, the "stable administration" provided by the Forest 

Ordinance was " subordinated to an administration under defective and wholly inadequate 

Bye-laws passed by Native Authorities. "" 

Moor laid the blame squarely on the shoulders of indirect rule. "As an ideal. " 

he said, 

indirect administration is in line with general policy in West Africa. But 
it overlooks the fact that forestry is a technical and little understood 
subject, and in practice a difficult problem has been created and, in 
existing circumstances, the Chiefs placed in an invidious po~ition.'~ 

Marshall extended Moor' s argument by criticking Guggis berg ' s policy of administering 

forest reserves through the southern chiefs: 

As things stand it is a case of putting the cart before the horse. Trustees 
should manage an estate for heirs until such heirs become of age and the 
estate can safely be handed over to their management. Minors should not 
be allowed to ruin an inheritance through lack of understanding. There 

"H. W. Moor, R m n  on Gold Coast Forests, Accra: Government Printer, 1934. p. 1. in CO%/7 1518: 
Forest Policy: Report by Mr. H. W. Moor, 1934, PRO. 



are two maxims which appear fundamental: - 

(a) A man has no natural right to inherit good land and 
pass on a waste of desolated country to those who come 
after him. 
@) A man has no natural right to do acts on his own land 
which shall be detrimental to the welfare of his neighbours. 

In a matter of paramount importance, affecting as it does the whole future 
of the country, forest reserves should have been under the care of 
Government, and later, as chiefs gained experience they could be 
administered in accordance with their wishes, subject to such 
administration not affecting the welfare of the country as a whole? 

The bye-laws provided adequate means of obtaining forest reserves, but did nothing to 

ensure that reserve land was not sold or that "new rights" were not acquired. Under this 

system, the state did not have sufficient legal control and power over a process which 

required a level of technical knowledge not possessed by the local inhabitants or native 

authorities." But these problems could be overcome, argued Marshall, if an adequate 

policy were clearly defined and sufficient African and European staff put in place: 

Fundamentally, foresay has never been given a chance in the Gold Coast. 
Given a defmed policy, sufficient staff, and hard work much can be 
accomplished. The alternative is chaos. The productivity of the soil is the 
foundation. All the rest is superstructure - 'however spacious or elevated. 
however various, opulent or beneficent. ' The cost required for carrying 
out the indispensable forestry policy is nothing by comparison with the 
needs.52 

Bye-laws could be improved by fuKiUing certain conditions, including re-drafting them, 
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providing for more forestry staff, and establishing "a very f m  hand by Government. "" 

Despite his distaste for indirect rule, Marsball concluded that it might be possible 

to work through the Native Authorities in the Northern Temtories. In Marshall's 

opinion, indirect rule was strong enough in the north to support forest conservation 

through bye-laws, enforced by the chiefs. All subordinate staff would be Native 

Administration employees, paid by the appropriate Native Authority. However. Marsball 

also recommended the creation of legislation empowering the state to apply a Forestry 

Ordinance when chiefs failed to administer the reserves effectively. By 1937, Manhall 

had developed a rough five year plan for forestry in the Northern Temtories. which he 

discussed with the Governor in late January." The Governor agreed to assign three 

additional forestry officers to the north in 1938/9 and two more in 1939/40. The state 

would provide f 3,OOO per year and the Native Authorities f 1,000, subject to a £500 from 

the Government. Navrongo would be used as the north's forestry Headquarters." 

By 1947, Marshall had lost faith in the administration of forestry through the 

north's Native Authorities, and the Forestry Department recommended the forced 

removal of 46,000 people to make way for a series of forest reser~es.'~ Once again, 

indirect rule proved incapable of providing the state with control to achieve its 

"R.C. Marshall, "Forest Development in the Northern Temtories," 9 March 1937, Enclosure in Gold 
Coast #379 of 1 1 June 1937, C096173512: Forestry Department Staff, 1937, pp.3.7-9. 

""See Minutes and ResoIudons of Nonhern Mamprusi Fornay Conference HeId at Navrongo, 
November 12th to 14th. 1947," NRG8/1/49, NAGT, p.5; see also T.E. Hilton, "Land Planning and 
ResettItmcnt in Northern Ghana, " Geomhy,  44(1959):232. 
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development programme for the Northern Temtories. As we shall discover in Chapter 

Seven, the Forestry proposal involved too much coercion to make it palatable to the 

colonial state. The Gold Coast rejected the idea of evicting peasants in favour of 

integrating them into a more comprehensive, and decentraiised, model of "land 

planning. " 

Indirect Rule, Community and Individualism 

The above cases - mixed farming, tsetse eradication and forest conservation - 

highlight the inadequacy of indirect rule as a framework for the "productionist" side of 

the intent to develop. Perhaps more surprisingly, indirect rule also failed to regenerate 

and/or reproduce African "community." In fact. indirect rule provided opportunities for 

certain individuals to undermine community by using the Native Authorities for 

individual economic and political accumulation. In part these processes fulfilled Sydney 

Caine's fear of the potential for mixed fanning to promote individual accumulation, 

though the programme did not produce agrarian capitalism. Individuals also accumulated 

wealth from Jock Stewart's communal cattle schemes. According to Stewart himself, the 

Native Authority stock farms "stimulated local owners of the more wealthy type to think 

of making kraals for themselves and to take a greater interests in their methods of 

animal h~sbandry."~ Stewart's comments imply that the stock farm scheme 

exacerbated already existing stratification in the Northern Temtories. We shall focus on 

two examples of accumulation, one in the Lawra-Tumu District and one in the Zuarungu 

nGoId Coast, Veterinary DeDartment Annual Remn I938/9, p.24, iralics added. 



District. 

(i) Lawra-Tumu 

In Lawra-Turnu, Stewart's "ownen of the more wealthy type" tended to be the 

Lawra Confederacy chiefs who had benefited from earlier policies of British rule. Chief 

Gandah of Birifu provides a case in point, accumulating wealth through both mixed 

fanning and animal h~sbandry.~ As we noted in Chapter Three, some of the chiefs* 

farms were very large; Chief Gandah's farm covering close to eight hundred acres. In 

contrast, Lynn reported that the average farm size in North Mamprusi was 7.98 acres per 

compound, or 2.49 acres per m a d 9  The extent of Gandah's holdings permitted 

accumulation on an impressive scale. In 1945, Gandah owned seventeen horses, over 

two hundred cows and equal numbers of sheep and goats .60 By 1947, Gandah possessed 

a kraal of five hundred cattle and had started to erain his sons as mixed farmers. At the 

time of his death, Gandah's possessions included an equal number of sheep and goats; 

he also had thirty-three wives and more rhan two hundred childred' Goody puts the 

extent of this wealth into penpective by noting that, during the period of indirect rule, 

the chiefs of the northwest became as wealthy as the leaders of the "older, traditional 

states" of Mamprusi, Dagomba and ~onja." 

"Several of Gandah's subjects also took up mixed fanning, as did the Chief of Lam.  Gandah, p. 143. 

s'Zynn, APricuiture in North Mamprusi, p. 19. 

%id., p.124, 

6 1 J ~ k  Goody, Cooking. Cuisine and Class, Cambridge: Cambridge University Press, 1982, p.67. 

%id., p.68. 
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The above discussion demonstrates that hated farming and livestock development 

provided opportunities for chiefly accumulation. The Gandah case illustrates, however, 

that agriculture and cattle served as a means to the ultimate end of engaging in 

professional occupations, trade or transport, rather than farming as a full time 

occupation." This tendency is borne out by the business activities of the sons of 

Gandah I of Birifu. As Goody has argued, the advent of lorry transport opened up 

opportunities for trade in agricultural products.@ The fint to benefit from these new 

opportunities, apart from long-established Goid Coast trade and transport concerns, were 

the sons of chiefs who had received an education and capital from their fathers' 

commercial activities. Several of the Gandah brothers, who had been to the L a m  and 

Tamale schools, entered into commerce in 1949 when they set up a transport company, 

a shop and a corn mill with £2,000 of their own capital and more from at least one other 

investor (to be discussed f ' e r  in Chapter Seven)? S. W.D.K. Gandah, who had 

resigned from teaching primary school to travel to Obuasi for training as a driver and 

mechanic. headed the Gandah 's commercial enterprise. " They employed their brother 

Tang, who had served as CCNT Mead's steward and worked for a Lebanese trading 

%us providing an example of the process noted by Jonathan Barker, 
Suess, Cambridge: Cambridge University Press, 1989. - 

W y ,  Cooking, p.49. 

66Gandah, pp.171.174. 

'%id., p. 162. 

%id,, p.172. 

Rural Communities Under 
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Market activity and opportunities for trade were by no means new to the Lawra 

District, although cowries were still in use around Lawra as late as 1948." During the 

precolonial period, houses began to appear in towns and villages whose landlords 

provided food and shelter to travellers. Goody calls them "stores " but not "shops " which 

he says appeared during the colonial period. Government shops paved the way for 

expatriate f m s  and Yoruba traders or traders from the colony and Ashanti." The 

Gandah brothers tapped into this market by creating the Gandah Transport Company and 

opening shops in Lawra and T ~ r n u . ~ ~  Gandah transport later became sole shipper of 

goods bought in the south by the L a m  Confederacy Native A~thority.~' 

Chief Gandah's trade and transport contacts in the south emerged out of a process 

involving the commercialization of religion. As in the Zumngu District, fetish tourism 

provided a means of accumulation in Lawra. Gandah I had a shrine called 

kpengkpengbie which became very popular in and around Kumasi ." "My father, " 

recalls S.W.D.K. Gandah, "was to fmd his way to the south. to Ashanti, through this 

Shrifle. '1 '? In fact, the shrine became so popular that southern elites paid up to £400 for 

%e J.H. Hinds, "A Currency Problem in the Lawra District, " The West African Review, December, 
1947, pp. 1428-30. 

*Goody, Cooking, p.94. 

=Jack Goody had taken an interest in this phenomenon for his doctorate but only got as far as analyzing 
LoDagaa funerals, a study published as Death. P r o m  and the Ancestors, Stanford, Stanford University 
Press, 1962. Sez also Jack Goody, The Emansive Moment: Anthro~olonv in Britain and Africa, 1918- 
1970. Cambridge: Cambridge University Press, 1995, p. 124. - 
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initiation rights, which permitted them to erect shrine houses in their homes in the 

Colony and ~shanti." In the early 1920s two brothers travelled north from Ashanti 

hoping to r i d  a fetish to help them in their business interests. They found their way to 

Birifu, consulted Gandah's shrine and promised to return with payment if their wishes 

were fulfilled within three years. Three years later the brothers returned to Birifu to 

make sacrifices and be initiated into the fetish so they could open a s h ~ e  in Kwapra, 

near Kmasi .  Upon their initiation the brothers promised to bring a car to Gandah if 

they prospe~d. First, however, the brothers needed to persuade Gandah to travel to 

Kumasi to install the fetish. After an unsuccessful attempt to secure a leave of absence 

for Gandah from the Lawra DC, the brothers obtained the help of Asantehene Nana 

Prempeh I, who had become very impressed with the Birifu fetish and wanted its 

protection against the city's recent wave of theft and witchcraft." "It is believed." 

writes S. W.D.K. Gandah, "that the Asantehene wrote to the Chief Commissioner of 

Ashanti to apply to the Chief Commissioner of the Northern Territories for a leave of 

absence for my father and his retinue to visit Kumasi and install the shrine, 

"Kukpenibiew, for them. "'' 
The Chief Commissioner agreed and the brothers collected Gandah in 1932 for 

a trip to Kumasi. Along with Kpengkpengbie, the brothers also installed the Birifu 
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shrine Lompo. Within a short time, Kojo and Kwame had become very wealthy? 

Their success prompted a "flood" of visitors from Ashanti to Birifu, including 

"barristers, civil servants of all ranks, headmasters and teachers, traders and driven. "7a 

In 1947. Kwame Nti tried to fulfil his promise to the shrine by bringing a truck to Birifu. 

Chief Commissioner Tom Mead refused to sign the transfer papers, however, and Nti 

was forced to return with the truck to K ~ m a s i . ~ ~  In 1948, Gandah I visited Kumasi 

looking for medical treatment for a persistent health problem. By 1948, there existed 

"shrine housesn in Kumasi and Wenchi, which the Gandahs could use whenever they 

travelled south. 

(ii) Zuarungu 

"Fetish tourism" also opened the door to accumulation in the Zuarungu District 

of North Mamprusi. As we noted in Chapter Three, R.S. Rattray visited of the most 

famous shrines in 1928, the Tong Hills fetish, to participate in the Tallensi gologo 

festival. As we have dso noted, Rattray devoted a separate chapter of The Tribes of the 

Ashanti Hinterland to the gologo ceremony, describing the festival as "the most 

interesting and extraordinary of many curious rites which it has been my privilege to 

mid.. p.89. 

%id.. p-90. 

'Pfbid., p. 167. 

w i d . ,  pp.163.167- 



224 

attend in the course of many years of anthropological fieldwork. The ceremony 

caught Rattray's attention because it consisted of professionals (businessmen and business 

women) from the southern towns of Kumasi, Kwahu and Mampong, approaching the 

Tong Hills fetish for help with their businesses. Many were well educated, owned large 

businesses, " well-furnished European houses " and cars. The supplicants - including 

Rattray himself - stated their requests to the fetish, made a sacrifice and promised to 

return with payment if their wishes were granted. According to Ramay, the Tong Hills 

shrine was controlled by a man claiming to be a descendant of the immigrant Mamprusi 

not the indigenous "Dagli." According to this story, the original settler of Tenzugu. 

Sumri, became gofibdaam (owner of the drums) but not chief because he did not go to 

Mampurugu for his installation." As golibdaana, Sumri and his descendent presided 

over the Tong Hills shrim and the main Tallensi festival of gologo. 

In the 1930s. Meyer Fortes set the golibdoono within the larger context of 

Tallensi social structure. Internally, the bayar shrines were divided between maximal 

lineages (each of whom had their own "village "). The external bayar was controlled by 

specific maximal lineages. one of which the golib- represented. These maximal 

lineages often had clients in other villages, including non-Tale villages, who included 

both commoners and tindonos. Tindanas came as representatives of their villages, and 

for these villages the bayar represented an oracle as well as a shrine. Centred in the 

dlR.S. Rattray, Tribes of the Ashanti Hinterland. Volume Two. London: Clarendon Press, 1969 
(originally published. 1932). p.36 1. 

chiefs had to be appointed by the Nayiri. Ibid., p.343. 
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village of Tenzugu, the golibdaana's maximal lineage developed and maintained a 

monopoly over Tong Hills "fetish tourism" by securing help from its own clan and other 

clans from the village. The golibdaam employed all but one segment of his maximal 

lineage in the enterprise, as well as members of other maximal lineages, and developed 

an extensive communication system between himself and the Ashanti and Colony 

pilgrims." By the twenties, this political-ritual office had become a channel for the 

accumulation of "unlimited wealth. "" Fortes estimated the golibdaana's income at 

more than several hundred pounds per year? 

The development of fetish tourism represented the potential for immanent 

development to undermine the colonial state's attempt to preserve African community in 

the Northern Temtories. Though the gologo ceremony predated colonial rule, after the 

British reopened the Tong Hills shrine, wealthy southerners became part of the group of 

external pilgrims. Migrant labourers told the Ashanti about the fetish, and the Ashanti 

responded by converging on the Tong Hills in droves. After a small beginning, wrote 

Forces, " (r)ich and poor, farmers. traders, chiefs. commoners, literate and illiterate, 

pagans and Christians joined the stream. T d y  this traffic is a major industry of the 

Tong Hills. "" The most important southern pilgrims came to purchase rights to set up 

bayar shrines in their homes. Pilgrims paid between f 1 and E20 for these rights and 

London: Oxford University Press, 



226 

spent large sums of money for room, board and animals to sacrifice to the bayar 

shrine . 

The commercialization of the shrine provoked political struggles as individuals, 

lineages and clans fought for control over the lucrative Tong Hills fetish. The 

golibdaam secured help secured help from his own clan and from other Tenzugu clans. 

Politically, the golibdaana bribed the Chief of Mamprusi to give him a high-status chiefly 

ranking. The Administration (Kerr) had to intervene. The golibdaana 's economic 

success led other clans to claim an equal share of the profits along the lines of the former 

equilibrium. The golibdoaM refused, and his headmaaship began to be disputed. 

Between 1933 and 1936, the Kpata'ar clan began to refuse to submit to the authority of 

the g o l i b d m .  The British decided to deny recognizing either man as headman until 

they had settled their dispute. Fortes wrote that the dispute almost resulted in bloodshed 

in 1936. The fetish dispute occurred along traditional cleavages between lineages, but 

some young men crossed the line to support the golibdoono." The g d i b d a a ~  also had 

disputes with other clans. In one case, involving "Yinduuri, " the golibdam attempted 

to define his jurisdiction according to physical boundaries, while Yinduuri argued against 

the legitimacy of such material def~tioas? Other family sections and lineages decided 

to ally with the g~lib-.~' Fortes cited one important example of these processes, 

%ne pilgrim reportedly paid f 100 to the bayar. bid., p.254. 

m i d . ,  p.254-257. 

%id,, p.164. 

9Llbid., p.258. 
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the cult of Noo which involved four maximal lineages. Politically, the lineages had 

become divided between the gofibdam and the Kpata'arna'ab (two lineages had sided 

with the golibdaam). However, during the Great Festivals all four lineages performed 

their rites together "as of old. " However, the goiibdaana's followers had tried to oust 

the Kpata'arna'ab from his rightful position within the cult of Noo. On the other M, 

the gofibdaana's opponents buttress their opposition through their allegiance to the Noo 

cult. 92 

The above discussion demonstrates that some members of Tdlensi society 

accumulated wealth and political power within the framework of indirect rule. The 

extent and significance of these processes has been debated at some length. Fortes 

argued that changes to territorial political boundaries and economic accumulation did not 

affect the social structure of the Tallensi. "The verdict of native custom is unequivocal, " 

Fortes wrote, "social affiliation and not alleged territorial boundaries defme the extent 

of the community. "" Fortes argued that neither the golibdaana's ww-found wealth nor 

the resulting dispures had ripped apart Tale social suucnue. Corporate groups remained 

aligned as before, the new "industry" deepened existing cleavages but also reinforced 

some of the traditional ties between clanslmaximal lineages? 

In a critique of Fortes, Peter Woaley emphasizes the transitional nam of the 

period after 1937. Worsley argues that the integration of the Tallensi into the world 
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economy provided opportunities for the appropriation of nupluses (from made and wage 

labour) by elders, chiefs and land priests. As a result, differentiation had appeared 

among the Tallensi based on access to economic resources rather than kinship ties. 

According to Worsley, the transition was not complete. Migrant labour had not yet 

transformed kinship, and "nouveaux riches" such as the golibdaana tended to channel 

wealth into enlarging kinship networks by acquiring more wives? As such, Worsley 

agreed with Fortes that kinship continued to dominate the social structure of the Tallensi. 
. 

However, where Fortes emphasized the stability of Tallensi social structure, Wonley 

focused on its imminent transformation. 

For our purposes, it is most important to note that economic and political 

accumulation did occur among the Tallensi during the indirect rule period. More 

importantly, accumulation depended on processes of development, especially the growth 

of cocoa production and migrant labour, which pressed against the British intent to 

preserve and reproduce community in the Northern Territories. In the case of the 

golibdam, and chief Gandah I of Birifu, "fetish tourism" represented such a process, 

which undermined the doctrine of indirect rule. Accumulation was occurring, and, more 

to our point, it occurred outside the boundaries of the colonial state's agrarian doctrine 

of development. 

Contradictions Between Development Rogrammes 

(i) Mixed Farming versus Meat Production 

V . M .  Worsley. "The Kinship System of the Tallensi: A Revaluation," Journal of the Roval 
Anthro~~ lo~ca l  M t u t e  of Great Britain and Ireland, Vol.86 (1956):72-3. 
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In addition to the contradictions produced by indirect rule, and the failure of 

indirect rule to promote community, the major development programmes in the north also 

tended to conflict with each other. Two notable examples involved debates over mixed 

farming versus meat production, and tsetse clearing versus forest conservation. As noted 

above, mixed farming and meat production conflicted because the two programmes 

required different breeds of cattle? Based on these beliefs, Stewart wanted to develop 

communal cattie farms under the control of the Native Authorities. The conflicts 

between mixed farming and cattle development prompted Agricultural Director Jones to 

recommend a twofold cattle improvement scheme in which the Agriculture Department 

would develop cattle for mixed farming in the densely populated areas, while the 

Veterinary Department would develop cattle for the meat industry on large ranges in the 

uninhabited areas of the north. The Agriculture Department responded by fighting for 

control over breeding in Navrongo, Z u m g u  and other mixed farming areas." In 

1937, the Colonial Office approved Stewart's plan convinced that a "modus operandi" 

had been established between the Veterinary and Agriculruraf Depamnent~.~~ Stewart 

received permission to develop a series of Native Authority stock farms in order to 

supply both beef cattle to the south and bullocks to the mixed farmers of the north. In 

%Generally speaking, mixed farming required smaller animals with higher trypanosomiasis immunity. 
The Committee on Human Nutrition rccogniz.ed this contradiction. See "Observations on Nutrition, " p. I ,  
Sub-Enclosure #2: Human Nutrition on the Gold Coast, C0852/59/5: Nutrition, 1937 (West African 
Responses to the Colonial Office Circular Despatch), PRO. 

*J.L. Stewan, 'Report on Gold Coast Cattle." Enclosure #2 in Gold Coast #70; W.J.A. Jones to Gold 
Coast Colonial Stctewy; AuchinIeck to Gold Coast Colonid !Secretary, 16 January 1936, Enclosure #3 
in Gold Coast #70, C096/740/ 1 1 : Livestock, 1937, PRO. 

%A. Stockdale, 24 May 1937; Ormsby-Gore, 14 June 1937, CO96/74O/ 1 1 : Livestock, 1937, PRO; 
Gold Coast, Veteriaarv Depiirtmmt Annual Rcwn. 1937/38, p.25. 
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193819 Stewart allocated cattle to nineteen Native Authority stock farms?' In 1939/40 

the Northern Territories were producing around ten thousand cattle per annum for the 

southern market. Despite the withdrawal of Veterinary Officers for War duties, Stewart 

remained optimistic and in 1941 he reported that Native Authority cattle had caught the 

interest of the military, mines and United Africa Company. By 1943, Stewart had 

developed twenty-two breeding farms and eight bull farms, but, he complained, the slow 

growth of mixed farming prevented the livestock scheme from making further 

progress. loo 

Stewart's initation with mixed farming tumed him ever more forcefully against 

individual peasants as the focal point of development. At the very least he envisioned 

a future of "combined mixed farming on a co-operative or communal basis which fits in 

with native custom. "lo' Stewart expanded on this theme in a series of letters to the 

Fabian Colonial Bureau during the 1940s. In 1944, he wrote that mixed farming failed 

because it is framed thus instead of on collectivist lines . . . Then the half 
baked idea that the African must go slowly, "must learn to walk before he 
can run," a favourite cliche of governors means that they must have 
bullock ploughs and implements which are slightly bemr than the hand- 
hoe; this is accepted as a law of the Medes and Persians by officialdom 
but the African jumped straight from head loading goods to the motor 
lorry ... 102 

*Gold Coast, Veterinary Dmamnent Annual R m n .  1938/39, p.13; Gold Coast, Depanment of 
@culture Annual Repon. 193%/9, pp.38-60. 

'%old Coast, Veterinaw D e ~ m e n t  A M U ~  Report, lWO/l, pp.3.7. 

lolGold Coast, Veterinarv Deoanmcnt Annual R m n ,  1 942/3, pp. 1 4 .  On Stewart's dissatisfaction 
with mixed farming, see Gold Coast, Vetcrinarv Demrtxnent Annual R m n .  193718, p.4; see also Gold 
Coast #633 in C0%/750/1: Livestock, 1938, PRO. 

'OZStewart to Fhian Colonial B u m ,  21 November 1945, FCBSlfI, RHL, p.45. 
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Instead of the slow development of individual mixed farms, Stewart thus recommended 

an immediate jump to mechanised agriculture organized along collective lines. 

Stewart believed that he had implemented the spirit of collectivization with his 

Native Authority Stock farms. In fact, the farms were neither as successfu1 as he 

claimed, nor did they succeed in promoting community along with development. 

Leaving the farms in the hands of the Native Authorities, Stewan provided little 

assistance from the Veterinary Department. Furthermore, the Native Authorities rarely 

possessed the means to re-stock their farms with cattle from local markets. As a result, 

the farms failed to become successful breeding sites, and depended on supplies from the 

north's veterinary station.lm The biggest complaint against the Native Authority stock 

farms, however, was that they quickly became "chiefs" farms used for building personal 

fortunes. In some cases, chiefs - with the support of District Commissioners - forced 

their subjects to hand over cattle to the farms.lM Once again, a supposedly 

"communal" development project produced individual accumulation within the framework 

of indirect rule. Reacting to this trend, Stewart's successor S. Simpson gradually 

abandoned the Native Authority stock farms after 1950.1M At the time of the Caale 

Scheme's demise, the stock farms had failed to produce either beef cattle or bullocks in 

any appreciable quantities. Regarding the latter, Stewart refused to cooperate with the 

mixed farming programme. Thus, the Native Authority cattle farms barely influenced 

lmDer, " Agriculrural Policy, * p. 13. 

laW.J.~.  Jones, Enclosure, Gold Coast 13, 25 January 1938. PROIC096/746/3: Direct Taxation; 
Patterson, p.483,486/7. 



the development of mixed farming. lM 

(3) Tsetse Clearing Versus Forest Conservation 

While Stewart fought with the Agriculture Department, Morris collided with the 

Forestry Department over the issue of Forest Conservation. The Forestry Department 

criticized Moms' clearing schemes for producing deforestation by accelerating the 

evaporation of rivers and streams and thus contributing to the deforestation problem. 

"The benefit of fly control," continued Marshall, "should be weighed against loss due 

to the clearance of protective forest. " Rather than clear the "fringing forest, " argued 

Chief Conservator Marshall, the state needed to provide "protective belts " along the 

riverbankdm Morris countered by arguing that effective tsetse control required 

clearings of at least four hundred yards on each side of the affected water sources.Io8 

In 1938 the colonial state rejected Morris' theory in favour of re-afforestation 

programmes to combat erosion, confining the tsew schemes to "selective clearingn in 

the Kamba valley.'" By 1915 Moms had reached a compromise with the Forestry 

Department when Forest Conservator F.E. Hughes agreed to the Kamba clearing scheme 

because the clearings were small enough not to cause a serious conservation problem. 

'%onis' argummt rested on the idea that riverbanks were the wont spot for tsetse breeding. The 
Director of the Medicat Smrice, referring to a 1936 report of the Goverxunent Entomologist in Uganda 
supported Morris, arguing that 'inadequate clearing is worse than no clearing." See 'Minutes of a 
conference, * CO%/747/ 1 : Sleeping Sickness, 1938, PRO, p.2. 
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For his part, Moms recommended the creation of forest reserves through the 

afforestation of the lower five to six miles of the Kamba and Kulpawn 

Piecemeal Versus Programmatic Development 

The debate between Moms and the Forestry Department foreshadowed a 

movement towards integrating the work of the technical departments into a more 

programmatic development strategy for the Northern Territories. This transition 

reflected the Colonial Office's emphasis on what some decades later would come to be 

called " integrated development. " Agricultural Advisor F .A. S tockdale expressed this 

idea when he labelled Stewart's cattle schemes "half-baked" because they addressed only 

"one stage (one compartment, in fact) of development." "They will fail in their 

objective, " Stockdale continued, "unless they are linked up with other measures in which 

the Medical and Agricultural departments - as well as the Administration - are 

concerned. " l l1 

l"he Gold Coast levelled a similar criticism at Morris, despite that fact that his 

work appeared to move towards a programmatic vision in the late 1940s. By 1947 

Moms had cleared one hundred and fim miles of the Lam-Tumu District and reached, 

in his estimation, almost ninety-thousarid pe0p1e.l'~ Morris claimed that seventeen 

hundred people had followed the clearings and voluntarily resettled in the middle Kamba 

""K.R.S. Morris. 21 April 1947. NRG3/6/ 1. NAGT. p.33; F.E. Hughes. 5 September 1945. in ibid.. 
p-3. 

'"F.A. Stockdale, 30 November 1936, C0%/740/11: Livestock, 1937, PRO. 

'%old Coast, Department of Tsetse Control Annual Rewrt. 1949, p. l . 
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Valley, close to the river, over a six year period.''' During this process Moms 

discovered an example of immanent development which eliminated tsetse by facilitating 

erosion. Near the tributary streams of the Black Volta, wood shortages forced people 

to strip river banks of sticks. Livestock feeding had prevented regrowth, and trampling 

and erosion had filled in the stream bed with ground from the banks. During the rains 

the streams became fertile swamps and during the dry season they held water close to the 

surface. People farmed into the riverbed, which turned into a swamp in the rainy season 

which nonetheless remained tsetse-fire in the dry season. The area beyond these 

clearings was also fly-free. This process resulted in sustainable and successful permanent 

cultivation. "In this way," concluded Moms, 

the natives themselves have quite unwittingly provided a most effective 
compensation for the serious erosion that is constantly taking place on the 
higher land, and at the same time produced anti-tsetse clearings of the 
greatest efficiency. '14 

For Morris, this represented a case of erosion having a positive effect, "a satisfactory 

answer to the erosion bogey," and a case of effective tsetse control with no expenditure. 

The impact of this practice in the wet season was unknown, but "in the dry season . .. 

no deliberately planned clearing could be better. " It was "a demonstration of how easily 

the delicate balance between fly and man, once it has been decisively upset, will be 

followed up by the prosperity of one and extinction of the other. "115 

'13K.R.S. Moms, to Lam-Tumu Land Pianning Meeting, 15-16 August 1949, NRG8/5/36, NAGT, 
p.8. 

114Morris, Eradication of Slec~ing Sickness, no date, Mss. Afr. l824,KM, RHL, pp.2/3. 

IUK. Morris, *Sleeping Sickness Survey: Entomologist's Quarterly Repon, January-March, 1938, " 6 
June 1938, Enclosure in Gold Coast #433 of 22 June 1938, C096/747/ 1, Sleeping Sickness, 1938, PRO. 



Such trends. Morris argued, 

cleared areas were located along 

promised to produce a multiplier effect because the 

the trade and migrant labour routes.'16 For a 

permanent benefit, however, Morris believed that the cleared areas had to be carefully 

developed by concentrating the resettled populations into settlements of at least eight 

hundred people. At this concentration, roughly twenty people to the square mile, Moms 

argued that game tsetse (G.Morsitans) would be eradicated along with the riverine tsetse 

(G .pal palis and G . tachinodes) which had been eliminated by clearing. Spontaneous 

settlement thus had to be followed up by planned settlement to take full advantage of the 

gains made by 1949. 'I7 Lam-Tumu District Commissioner G. N. Charles took up this 

advice by creating a committee to draft a planned resettlement scheme for seven hundred 

people. Taking a palliative line. Charles wrote that if the scheme were successful it 

could be applied to other areas in Lawra-Tumu, which "cr(ied) aloud for planning if the 

people are not to die of staxvation in a frighteningly short space of time. ""' Based on 

this vision, the Gold Coast state formed a Department of Tsetse Control in 1949, with 

the more constructive mandate to secure the "complete control of sleeping sickness in the 

northern epidemic centres while simultaneously opening up well populated country for 

fuller agricultural development. " ' 9  

With the backing of the new Department, Morris established a development plan 

''%old Coast, De~amuent of Tsetse Control Annual Rmrt. 1949, p. 1. 

I1%id., pp. 1.4. 

%.N. Charles to Lawra Land Planning Meeting, 15-16 August 1949, NRG8/5/36, NAGT, pp. 1,2. 
* 

L'9Gold Coast, Annual Remn on the De~arement of Tsetse Control for the Year 1949, p.1. 
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for the lower Kamba Valley, whereby settlers were offered "improved" compounds, 

cattle W s ,  contour ridging and dams. lrn By 1950, two thousand people had resettled 

on five thousand acres of farmland in the Kamba Valley, drawn to the area by a series 

of roads, dams, canoes, compounds and a pilot farm supplied by Moms' team. Having 

achieved success along the Kamba, Morris extended his clearing operations to the site 

of a new groundnut scheme in Western Gonja, to be discussed in Chapter Eight.''' At 

this site, Morris planned to expand his operations to game tsetse (G. submorsitans) . At 

this time, the scheme achieved enough success to attract visiting entomologists, from 

French colonies and Nigeria, to the Northern Temtories to learn from the Kamba 

experience. By 195 1, tsetse control had been incorporated into resettlement schemes 

started by the colonial state in the late 1940s in the Kamba and Kuipawn areas, as well 

as Parago (South Mamprusi) and Damongo (Gonja).'" The resettlement schemes 

sought fmt and foremost to eliminate G.submorsitans and in so doing improve the health 

of the Gold Coast's labour force? "Incidental to this project." wrote Moms in 1949, 

"are the benefits in health, agriculture, domestic economy, etc., to the people concerned 

and the demonstration that they will give to the surrounding population. "lu Other 

incidental benefits would hopefully include the growth of markets following road 

construction and the increased circulation of cash from the employment of tsetse clearing 

%Id Coast, Department of Tsetse Control Annual Re~ort, 1949, p.1. 

121K.R.S. Morris, Fiplhtin~ A Flv, no date, Mss. Afr. 1824, KM 1/2,4, RHL, pp. 17- 18. 

'%old Coast, Daartmenr of Tsetse Control Annual Rewrt.  1 %O/S I ,  p .7. 

mbid., p.2. 

%id., p.2. 
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gangs. The growth of markets and money, argued Moms, would provide opportunities 

for the resenled farmers to sell their surplus produce.lu 

Moms' plan revealed the growing emphasis on programmatic as opposed to 

piecemeal development in the Northern Territories. According Moms, his tsetse 

schemes would w t  succeed unless the state followed them up a co-ordinated plan to 

develop the resettled communities. 

Conclusion: Indirect Rule Versus Development 

After 1939, Britain's growing need for agricultural products and the appearance 

of intensified resistance to colonial rule prompted the Gold Coast state to focus more 

seriously on developing the Northern Temtories . The need for rapid development, 

however, pressed against the more conservative character of indirect rule and pushed its 

limits to the breaking point. Simply put, in the wartime and postwar eras, indirect rule 

did not produce the predicted results of development along community lines. Operating 

through the Native Authorities, mixed farming progressed far too slowly for the wishes 

of the colonial officials in Accra. Tsetse eradication schemes suffered a similar fate, 

succeeding only where Morris could pay his workers or use a thinly disguised version 

of forced labour. Forestry policy not only contradicted tsetse clearing operations, but 

it was ineffective in itself as long as it lacked the coercive powers of state-backed central 

legislation. 

Beyond the level of the state, the African population refused to adhere to the 
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communal ideal so dear to the British. Instead of promoting a return to community, 

indirect rule prompted struggles over individual strategies of economic, political and 

social accumulation. Certain chiefs and tindams took advantage of opportunities in 

farming, livestock husbandry and "fetish tourismn to accumulate wealth and political 

power, sometimes using their accumulated capital to move into trade, transport or 

education. The colonial state did not wish to part with indirect rule and fought for its 

preservation until forces beyond its control made it imperative to seek alternatives. After 

1945, these alternatives consisted of more programmatic development initiatives, tighter 

central control and the replacement of supposedly "traditional" community of indirect 

rule with a secularized fonn of community by association. As we shall discover in 

Chapter Seven, this shift in development doctrine resulted in the implementation of land 

planning and local government. 



Chapter Seven 
Local Government and Land Planning, 1940-1953 

Introduction 

Between 1945 and 1953, two related pressures stretched indirect rule to the 

breaking point in the Northern Territories. First, Britain's postwar Labour Government 

needed to extract colonial resources quickly in the face of a postwar oilseeds, fats and 

protein shortage, and the crisis of the sterling area. Second, the progressive erosion of 

African producer prices and the spread of unemployment prompted an intensification of 

labour resistance in the Gold Coast Colony. To make matters worse for the Gold Coast 

state, after 1945 southern labour resistance became strongly tied to anticolonial 

nationalism and demands for political reform. Nationalist resistance intensified with the 

formation of Kwame Nkrumah's Convention Peoples Party (CPP) in June, 1949, which 

invited unemployed school leaven to join the fight for immediate decolonization. l 

As before, the Colonial Office and the Gold Coast invoked development in order 

to extract resources and protect African community during the 1940s. The urgency of 

the situation prompted the state to intensify its efforts to produce agriculrural surpluses 

in the Northern Territories. Agricultural development, the state believed, would generate 

cash crops and solve the unemployment problem - and thus deflect the pressure for 

decolonization - by raising African standards of living. The urgent need for oilseeds, fats 

and protein and the severity of political protest, however, provoked the colonial state to 

jettison indirect rule as the framework for development. In its place, the Gold Coast 

IJohn D. Hargreaves. Decolonhtion in Africa (2nd Edition), London: Addison Wesley Longman 
Limited, 1996, p. 127. 
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turned to the strategy of "local government" which provided for the entry of educated 

"commoners " into village-level politics. At the same time, the colonial state invoked the 

programmatic strategy of land planning in the Northern Territories. Land planning 

involved surveying the Gold Coast countryside and mapping out areas most suitable for 

farming, cattle grazing and forest resenm. Ideally, the development of these areas 

according to their respective endowments would be left to a series of village development 

committees. Local government provided for the creation of these committees, controlled 

by educated school lavers who would otherwise drift into unemployment in the cities. 

In this manner, development would be achieved without producing the politically volatile 

classes associated with the growth of capitalism in the south. 

Land planning sought as it major goal the sustainable production of foodstuffs to 

feed the growing demand of the cities and, after 1947, to contribute to Britain's oilseed, 

protein and fats shortage. According to Agriculture Director D. H . Urquhan, the urgency 

of the situation necessitated state intervention to revolutionize rural production in the 

Gold Coast. In Urquhan's opinion, the Northern Territories provided an ideal base for 

such a programme. Although Urquhart made concessions to the continuation of mixed 

farming, for the long-term he advocated the development of land planning and the rapid 

modernization of agricultural techniques. Initially. the colonial state attempted to deliver 

Urquhart's programme through a decentralised system using the north's Native 

Authorities. This approach failed to produce any appreciable results, and in 1952 the 

state drafkd central legislation to force land planning onto the people of the Northern 

Territories. 
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Despite the centralization of legislation, however, the colonial state backed away 

from forcing through its land planning programme. Instead, the state continued to rely 

on community participation within the framework of local government. As noted above, 

local government involved absorbing school leavers into village administration and 

development. In the Northern Territories, the colonial state split the Native 

Administrations into District Councils - open to commoners and responsible for 

administration and development - and State Councils - confined to chiefs and responsible 

for traditional constitutional matters. This strategy sought to minimize the politicization 

of school leavers which had mushroomed out of control in the southern towns. 

Between 1948 and 1% 1, the schwi leavers drifted into alliances with nationalist 

political parties, especially the Convention Peoples Party (CPP) of Kwame Nkrumah.' 

By 1% 1, political pressures in the south bad grawn sufficiently to convince the colonial 

state to allow elections for an semi-autonomous African government under the structure 

of colonial rule. Nkrumah won the election and was sitting as Rime Minister during the 

uansition to local government. Having conceded African political rule in the south, 

however, the colonial state attempted to blunt its effects in the Northern Territories. 

This attempt stretched back to 1946, when the colonial state created a non- 

statutory advisory body, the Northern Territories Council (NTC), to advise on issues on 

development and administration. Staffed by chiefs and their interpreters. the NTC 

represented an attempt by the British to modernize chiefly rule without producing an elite 

comparable to the southern professiorlals. In the 1950s. the colonial state atkmpted to 
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use the NTC to block the advancement of party politics in the Northern Territories. For 

the election of 195 1, for instance, the NTC served as the base for a northern electoral 

college; in contrast, the south enjoyed universal (male) suffrage based on a property 

qualification. Thus, instead of replacing the chiefs with an educated elite, local 

government in the Northern Territories produced District Councils staffed by chiefs' 

appointees. 

U 1 timately , decenaalid development under local government failed to achieve 

the twin intents of development. Even as it unfolded, between 1948 and 1952, it became 

clear that local government could not be used effectively for development; nor did it 

offer an effective method for channelling the growth of party politics through grassroots 

community organizations. This chapter is concerned with the transition from mixed 

farming, "aaditiod " politics and "indirect rule, " to land planning, secular politics and 

local government. 

Productionist Development Revived, 194547 

The drive towards local government and land planning unfolded during the 

resurrection of Chamberlain's productionist agenda after 1945. Immediately after World 

War Two, Britain faced a crisis of production and fmce which turned Clement Anlee's 

new Labour Government towards rapidly developing the African estates. The war left 

Britain with a f 10 million current account shonfall, debts to America and sterling area 

countries of f 18 billion, and, simultaneously, the promise of a welfare state for British 

workers. To make matters worse, the war left Britain's economy shattered and unable 
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to produce sufficient food and raw materials, much less dollarearning commodities. As 

a result, postwar Britain faced a major shortage of oilseeds, fats and protein, and an 

acute fiscal crisis. Turning to Washington and Ottawa for help, Britain received a write- 

off of the Lend Lease debt and a loan for E5 billion on the condition that the British 

make the pound fully convertible within twelve months. Far from solving the crisis, the 

implementation of convenibility in 1947 provoked a run on the pound which exhausted 

most of the North American loan. During this time, the United States intensified 

Britain's dollar crisis by insisting on debt payments in dollars. Meanwhile, conditions 

in the colonies worsened as resistance increased, prompting Britain to grant independence 

to India in 1947 and withdraw from Palestine in 1948.' 

Desperate for dollan, oilseeds and fats - and having shed an important part of iu 

empire - the Labour Government m e d  to Africa as a source of nondollar foodstuffs 

and markets, and dollar-earning commodities. In the words of Chancellor of the 

Exchequer Sir Stafford Cripps. "the whole future of the sterling area and its ability to 

survive depends in my view upon a quick and extensive development of our African 

resources. "4 More forcefully, the Colonial Ofice Reference Section (CORS) asked 

"what contribution (to world food shortages) is being made by the 63,000,000 people of 

the Colonial Empire occupying about one-twenty-fourth of the World's surfa~e?"~ 

- - 

'Wm. Roger Louis and Ronald Robinson. "The Imperialism of Dewlonirarion, * Journal of Imwrial and 
Commonwealth Histon, 22(3)(1994):464-66; Frederick Cooper, Decoloni7ation and African M e w :  The 
Labor Ouestion in French and British Africa, Cambridge: Cambridge University Press, 1996, pp.2034. 

5Colonial Office Reference Section (COES), "Notes on Colonial Food Production, " Memo #16 of May, 
1947, Mss.Br.Emps332, Box 44, File 1, Oxford University, Rhodes House Library (RHL), p i .  
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Chamberlain's policy, it seemed, had been resurrected out of the debris of World War 

Two. 

This project hinged on the Chamberlainite belief that the British empire could be 

rationalized as an integrated economic system. Speaking of the expansion of colonial 

production, Sir William Maclean of the Colonial Office Reference Section (CORS) 

emphasized that 

by careful planning and by the interplay of what is produced by the 
industries old and new being developed in all parts of the Colonial Empire 
with what can be produced in the United Kingdom to help forward these 
new industries, a new era of trade and commerce with the Colonies can 
well be e~tablished.~ 

Calling up Chamberlain's "undeveloped estates, " the Reference Section outlined a plan 

for the colonies to fdl their fair share of the world food shortage.' Before World War 

Two, argued the Colonial Office, expanding markets provided sufficient demand for 

colonial production to be carried out by private capital, leaving the state to provide public 

works. International markers shrank, however, during the decade before the war, 

meaning that post-war development had to focus on the development of the colonies' 

internal markets. The Colonial Office had created several new bodies to work on the 

"ordering" of international trade in the interests of colonial development, but externally 

driven expansion was uncertain. Internal development would focus on secondary 

industries and import substitution, with an eye towards increasing colonial purchasing 

power and freeing it to buy "higher class" goods from Britain which previously had not 

%ir William Mac-, "Economic Development in the Colonies,' notes prepared for an address at 
Chatham House, 2 1 November 1946, Mss.Bri?.Emp.s332,44/ 1, Arthur Cttccb-Jones papers, (RHL), p.7. 

'CORS, 'Notes on Colonial Food Reduction,' psi. 
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been sold to the colonies. Unlike Chamberlain, however, the Colonid Office argued for 

direct state intervention into colonial production and trade within the Empire. To this 

end the Colonial Office formed three organizations - the Colonial Development 

Corporation, the Overseas Food Corporation and the Primary Products Committee - to 

supplement private enterprise in facilitating the anticipated post-war development 

programmes. 

Unlike Chamberlain's programme, the post-war Labour government clothed its 

development vision in the rhetoric of colonial welfare and "social advance" in the 

colonies. This approach reflected global trends. In 1947, for instance, the United 

Nations proposed a twofold mandate for agriculnual policy in the colonial world, to wit: 

(a) the preservation and improvement of the productive powers of the 
basic natural resources of the country concerned; (b) the social welfare 
and advancement of the people and the economic use of the land and 
labour available - their use in such ways as would produce the maximum 
return of real and permanent power.' 

Reacting to the UN proclamation, the CORS stated that Great Britain sought more than 

colonial contributions to its "larders. " Instead, wrote the Reference Section, 

production is being developed in the general design of long-term policy 
aimed at raising the economic stability of dependent people to a standard 
sufficiently high to enable them to reap as much benefit from the 
industrial enterprise of our factories as we can reap from the primary 
production of their soil, and with the ultimate mutual sharing of the 
benefits of both as equal partners in the British Commonwealth of 

Tolonial Office Reference Section (CORS), "Notes on the Expansion of Colonial Production, " Memo 
#17 of June 1947, Mss.Br.Emp.s332, 4411, RHL, p.1. 

9CORS, *Notes on Colonial Food Reduction, " p.20; D .H . Urquhart, "Memorandum on Agricultural 
Policy, " Accra: Mimeo, 18 February 1949, Mss.Afr.s979, 44/l, RHL, p. 1. 
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Nations. lo 

This mutually beneficial rationalization of Empire demanded immediate local increases 

in colonial foodstuff production. According to the CORS, "freedom from want" at the 

local level formed the fust priority in the Empire's development plan because "@)he 

higher standards of living enjoyed and the measures adopted to prevent famine all involve 

a bigger consumption of products locally. " " The "grow more foodn campaigns of 

World War Two provided a base for this project, having produced agricultural surpluses 

and "dietary reform" by expanding the production of vegetables, rice and livest~ck.'~ 

Thanks to propaganda, education in new farming and agricultural 
methods, improved methods of marketing and distribution, improvement 
of stock breeding, and soil conservation, immunisation against cattle 
disease, and successful campaigns against tropical pests, such as the 
locust, and tsetse fly, and above all, by a great measure of inter-territorial 
co-operation, not only had the African on the whole achieved a higher 
standard of living in many regions but by local production has largely 
disposed of the needs for food imports. l3 

Working from this belief, Gold Coast Agricultural Director D.H. Urquhan created a ten- 

year plan to increase the agricultural productivity of the Northern Territories. 

Agricultural Modernization and Land Planning in the Northern Temtories, 194049 

Urquhan's plan centred on replacing traditional agricultural techniques, and mixed 

farming, with modem methods under the rubric of land planning. Urquhart framed his 

'TORS, 'Notes on Colonial Food Production, " p.2 1. 

%id., p i ;  CORS, "Notes on the Expansion of Colonial Production," p.4. 

lzCORS, 'Notes on Colonial Food Production, pp. 1,2,7,8; MacLean, pp. 1-2. 

T O R S .  "Notes on Colonial Food Production, p.8. 



policy according to the mandate to feed the colony's growing urban population and 

provide the cities with the "increased social services" needed to raise living standards. 

In Urquhart's opinion this project required state intervention to prompt an agricultural 

revolution which had failed to occur up to 1949. "Fortunate and peculiar 

circumstances, " wrote Urquhart , 

have allowed production and therefore revenue to increase in the past with 
a minimum of guidance and very little expenditure. These fortunate 
circumstances cannot be expected to continue indefdtely and it is already 
apparent that, with the changes taking place within the country, and the 
rapid growth of the urban population, steps must be taken to safeguard 
production and guide development. l4 

For Urquhan, "guiding development" meant facilitating the transition from "traditional" 

to "modern" farming, a transition which cocoa production had failed to achieve because 

it simply "fined into, without altering, the traditional farming system. "15 

Urquhan emphasized such a transition because he considered traditional farming 

incapable of supporting the productivity increases necessary to support the urbanization 

of the Gold Coast. First, farmers still practised shifting cultivation, which Urquhart 

considered "inefficient per unit of labour and land employed," "wasteful of narural 

resources, " and subject to "inevitable productivity declines. " "In short, " Urquhan wrote, 

"an increased standard of living cannot be developed upon it."16 Second, traditional 

social structures mitigated against agricultural innovation. Matrilineal inheritance meant 

''Gold Coast, D e ~ m e n t  of Anricdture A ~ u d  Rewn. I948/9, p. 1. 

*Gold Coast, Dmartment of Amiculture Ten Year Plan. 1949/50-1959/60, Accra: mimeo, 18 
February, 1949, Mss.Afks979, U/l, RHL, p.3. 

16D.H. Urquhan, "Memorandum on Agricuitural Policy, " 9 December 1947. Mss.Afr.s.979: Arthur 
Jones Papers, 4 4 1 ,  RHL, p. I. 



248 

that nephews and nieces formed fanning groups rather than sons and daughters which, 

Urquhart argued, discouraged farmers from accumulating capital. Third, communal 

livestock grazing, attitudes towards cattle and the lack of money to purchase animals and 

fodder blocked the development of a livestock industry. Finally, communal land 

ownership, "mutual family aidn and a lack of marketing knowledge blocked individual 

capital accumulation and produced indebtedness and exploitation at the hands of 

irresponsible middlemen. "The result at present," wrote Urquhan, "is that the farmer 

is dependent for the disposal of his surplus produce upon the whim of a rising class of 

inexperienced brokers intent only on maximum profits. " " 

Britain's postwar crisis required massive increases in agricultural productivity, a 

revolutionary process which Urquban beiieved the Gold Coast peasantry incapable of 

achieving. UrquhaR believed that such a program had to rest on the twin foundations 

of patrilineal social organization and fmed cultivation, that is, a rural structure m i r r o ~ g  

Europe's prior to its takeoff to modem agriculture. In Urquhart's opinion, the 

"pamilineal, hardworking, food-producing Northern Territories " provided an ideal base 

for agricultural development. la More specifically, Urquhm modelled his plan on the 

north's most densely settled areas, where families had replaced shifting cultivation with 

settled farming but had not developed the necessary improvements to secure subsistence 

production under the new conditions. Drawing from Lynn's report on North Mamprusi, 

Urquhart argued that the farmers practised an unhealthy form of settled farming wherein 

I7D.H. Urquhart, "Existing Maladjustments and Undesirable Practices in Land Use, " n.d. but 1 W9. 
Mss .Afr.s979, 44/ 1, RHL, p. 6. 
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traditional religious beliefs and land tenure arrangements anchored kinship groups to 

overpopulated ancestral lands. Lacking the will to move, the knowledge to maintain soil 

fertility and the credit to innovate. the farmers locked themselves into the cycle of 

poverty described by Lynn ia 1937. l9 

Unlike Lynn, however, Urquhart advocated the rapid development of agricultural 

through the injection of western knowledge and technology. [n Urquhart's opinion, 

Britain's centuries-long history of rural development provided the knowledge needed to 

"short circuit" the historical process in the colonies. "The time taken to reach the most 

modem standards," he wrote, "can be reduced to the relatively few years required to 

work out the application of known principles to local conditions in their varying 

forms."" Because traditional practices had ossified and were incapable of self- 

generated change, the development plan required state intervention to remove the 

obstacles to development." The state would educate the farmers to change "their way 

of thinking and farming methods, " consolidate holdings, and provide agricultural credit 

and technology inputs to encourage innovation and productivity increases. In 1947, 

Urquhart summarized his development goals as seeking 

... the maximum efficient production and distribution of those foods and 

-- - 

'mid., p.2-5. 

'OUrquhart, "Memorandum on Agricultural Policy, " pp.34. 

"D.H. Urquban. "Agriculnue in the Gold Coast.' talk given to the British Council, Accra. 13 
February, 1946, p. 11-12. Mss.Afr.s.979.44/1, Arthur Jones Papers. RHL. See also Urquhart. "Existing 
Maladjustments, " p .15. 

qrquhan, "Existing Maladjusmmts, " p. 7. In 1947. Llrquhan wrote that "the appf icatioa of  existing 
technical knowledge is all that is Rquucd to ensure extensive development of Gold Coast agriculture.' 
See Urquhan, "Memorandum on Agridtural Policy," p.3. 



raw materials most suitable for the improvement of nutrition and increase 
in standard of living of the people consistent with the preservation of the 
natural resources of the  count^^.^ 

As a base for this project, Urquhart made concessions to the United Nations' preference 

for mixed farming in West Africa.24 In order to optimize agricultural production in the 

shon term, the Gold Coast needed to use "the framework of the present system of 

agriculture" by modernising mixed farming through the use of fertiiisers and more 

efficient methods. In the long-term, however. the only solution involved the complete 

replacement of the current system "by one using every modem development. 

Urquhart's long-term vision hinged on the development of "land planning" in the 

Noahern Territories. Under this vision the Agricultural Department would work with 

other Departments to classify lands according to their suitability for farmland, pasturage, 

tree plantations and forest reserves. Soil surveys would determine the best programme 

for each area of farmland and indigenous farming techniques would be studied in order 

to develop suitable local variations of western techniques.26 At this time, the idea of 

land planning was in the air in the Gold Coast. In fact, the adoption of land planning 

grew out of the Administration's rejection of a Forestry Department's proposal to evict 

46,000 people from tsetse-infested areas, to make way for a forest reserve. In place of 

3Urquhan, "Memorandum on Agricultural Policy, * p. 1. 

24At the Hot Springs Conference of 1947. the United Nations made this recommendation on the grounds 
that mixed farming produced a "re-oricntation of native customs regarding livestock and animal husbandry" 
consistent with surplus production, the conservation of soil fertility and the prevention of roil erosion. See 
CORS, *Notes on Colonial Food Production, * pp. 1 1.20. 

Urquhan, *Memorandum on Agricultural Policy, " p.4. 

'bUrquhart, "Agriculture in h e  Gold Coast, " pp. 1 1-12, 



such a drastic plan, the Administration invoked the doctrine of land planning.27 

In a critique of the Forestry plan, Medical Officer Mark Hughes explained the 

rationale behind land planning policy. Hughes objected to the Forestry Department 

proposal because it involved moving people to the overpopulated regions from where 

they had originally emigrated. "(0)n the edge of an overpopulated area," he wrote 

Hughes. "it is impossible to view with complacency the steady retreat of man before the 

unbridled forces of nature. A halt must be called somewhere. "*' In Hughes' opinion. 

the colonial state could bring such a "halt" by modelling development on the American 

Tennessee Valley Authority (TVA), which had reclaimed a vast area for settlement and 

development through the use of public funds and management.2g Using the TVA 

model, argued Hughes, the Gold Coast should send in a team of doctors and agricultural 

experts. an entomologist and a forestry officer capable of extending Amherst's policy of 

"concenaation" ." "The suggested team, " said Hughes, 

should start by concentrating the people of these dying places into compact 
villages, where provision can be made for sanitation and social amenities. 
At the same time people should be freed of propozoal and helrninthic 
parasites, and attacks should be made upon the insect carriers of disease. 
Concentration of the people will involve great changes in farming 

""Minutes and Resolutions of Northern Mamprusi Forestry Conference Held At Nawongo, November 
12the to 14th, 1947, " NRG8/1/49, National Archives of Ghana, Tamale (NAGT), p.5. 

%ark H. Hughes. 'Vm: A Study In Rural Decay." Spring. 1948. Mss.Afr.s.141. RHL. p.34. 

%ark H. Hughes, "Depopulation Among the Sissili, " Navrongo, August, 1947, Mss. Afr. s. I4 1 ,  RHL, 
p .28. 

qughes divided these fanon into three categories: political (slave raids. British punitive expeditions. 
alteration of trade routes, establishment of administrative Headquarttrs at distant locations), medical 
(epidemics like influenza and CSM. and endemic diKases such as onchOCCfCiasis, hookworm. sleeping 
sickness, tuberculosis and malnumtion) . and agriculnval (soil exhaustion, locusts. and "pests " including 
game and birds). See ibid., pp. 18-4 1. 



customs, and expert assistance will be required to teach new ways. The 
abandoned areas may usefully be turned into forest game reserves. Such 
a scheme will need a certain degree of compulsion, for the people are too 
far gone in their misery to be capable of much initiative. The opportunity 
for active measures of rehabilitation must be grasped before political 
changes render such actions nugatory. The process of decay has been 
watched for forty years, and it is now our plain duty to rake steps to 
reverse it without further delay." 

The Administration agreed with this view and rejected the Forestry proposal in favour 

of creating Land Planning Areas in the "overpopulated" regions of North Mamprusi, 

Kassena-Nankanni and Lawra to provide for the "better preservation and utilization of 

land. '' This compromise, approved by the Chief Commissioner, recommended 

designating as "Planning Areas" the Forestry Depamnent's originally-proposed 

" Headwaters Reserves " of 1947. 33 

In 1948, the Chief Commissioner announced a new policy to "plan the 

development of agriculture, forestry and water supplies in the area to ensure the 

maximum conservation of water supplies and to prevent soil erosion. "" Lawra District 

Commissioner G.N. Charles echoed this sentiment in 1949, emphasizing the need to 

eliminate fanning techniques which encouraged erosion, undermined soil fertility and 

ultimately, produced the low living standards which plagued the District. At a District 

meeting in 1949, Charles informed the chiefs of his desire to apply mechanisation 

3'Hughes, "Vare, " p.34. 

=H.A. Aderst ,  24 June 1949, NRG8/1/49, NAGT, p.30. 

UGold Coast, De~artment of Apricuinue Annual Rewn 1947148, pp. 1 1 - 12. 

"Gold Coast, D e ~ a ~ m e n t  of Amiculm Annual R m n .  1947148, pp. 11-12, 
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"sooner than later" to the Kamba resettlement scheme. 35 In addressing the meeting, 

Charles put the w e  for land planning as follows: 

My point is this - the need for land planning in this area is evident to all 
who are familiar with it. It is necessary in order to prevent the position 
deteriorating, in order to ensure that the next generation do not die of 
starvation. But I submit that this is not sufficient - our aim must be, not 
merely to maintain the status quo, but actually to raise the standard of 
living by the increased production of food .. . And this I think cannot be 
done except by the introduction of the most modem methods.36 

In 1949, Agricultural Director R.D. Linton signalled his commitment to the development 

of "modern methods" of development by allocating E l  million to a massive land planning 

scheme. 37 

Land Planning and the Debate over Central Legislation, 1949-1953 

The magnitude of Linton's allocation sparked a debate over whether to employ 

centralised control over land planning. &tween 1949 and 1953, the Forestry and 

Veterinary Directors led the fight for centralizing legislation. The Northern Territories 

Forestry Conservator argued that the programmatic nature of land planning made a 

Central Committee essential? Veterinary Director Simpson - who had replaced Jock 

Stewan - agreed, arguing that the Gold Coast's and Kenya's experience proved the 

inadequacy of implementing land planning through Native Authorities. "The legislation, " 

YGtN. Charles, a d . .  NRG8/1/49, NAGT, pp.38-9. 

MLawra-Turnu Land Planning Meeting, 15- 16 August 1949, p .4, NRG8/5/ 36, N AGT. 

%.D. Linton, 8 July 1950, MtG811149: Land Planning and Utilisation Policy, 1949-50, NAGT. 

Worthem Territories Forest Conservator, 28 August 1949, NRG811149, NAGT, p -43. 
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concluded Simpson, "must be made by Central Government, but propaganda can be made 

in advance to prepare the Native Authorities for the enforcement of the legi~lation.~~ 

Agricultural Officer Roland Smith supported centralization after touring East and 

Southern Africa in 1950. Once the state's emphasis shifted from "conservation" to land 

planning, wrote Smith, central governments had to take control of development 

programs. * 

Against these arguments Humphrey Amherst fought for a decentralised system in 

which Disaict Committees would control land planning programs, with sub-committees 

at sub-stations and project committees for specific areas. In Amherst's opinion, native 

authority participation at the Project Committee level would be essential since any 

"compulsion" would have to be achieved through native administration soil conservation 

rules." The Acting Secretary for Rural Development supported Amhent's stance, 

stating that coercion would not work in the Gold Coast's political climate. "Owners and 

lessees of farms," he wrote in 1950, "can only be controlled in this matter to the extent 

that Native Authorities are willing and able to enact and enforce legislation under the 

Native Authorities Ordinance. "42 

Based on this sentiment, the administration planned to establish a series of local 

development committees responsible for assisting the Native Authorities to develop a 

%mpson, 11 July 1950, NRG8/1/49, NAGT, p. 102. 

% February and March, 1950, Roland Smith visited Kenya, Tangangyika, Nyasaland and Banitoland. 
See Roland Smith, "Report On A Visit To Eastern and Southern Africa, ' NRG8/1/68: Land Planning and 
U tiiisation Policy, NAGT, p.22. 

"Northern Temtories Forest Conservator, 28 August 1949, NRG8/1/49,NAGT, p.43. 

'*~ctiag Secretary for Rural Development, 30 June, 1950, NRG8/1/49, NAGT, p.94. 



series of land planning areas. These committees were to be adapted to local conditions 

and were to include the District Commissioner as chairman, the Native Authorities, the 

technical officers and "representatives of all sections of the communityn comprised of 

"other local bodies which have a special interest in the area. " The local committees were 

to undertake Native Authority development work which the Native Authorities could not 

afford." The extent of development under this scheme would be a sign of the 

community's commitment to progress and it would call forth state support. Development 

by local committee hinged on the idea that the colonial state would only help those who 

helped themselves : 

If, as is hoped. these committees are successful in stimulating initiative, 
enterprise and the spirit of self-help, much can be achieved with 
comparatively slender funds and the extent of such achievement will be 
the measure of the people's genuine desire for advancement to improved 
standards of living. Self-help will beget, and will deserve, help from 
external sources .& 

Colonial Secretary Robert Scott hoped that this scheme would release the creative 

energies of rural communities and enable them to "make one pound do the work of two 

or three. "4s 

Land planning thus quickly became hitched to the wider program of community 

development, which in Scott's words represented a "movement to secure the active co- 

operation of the people of each community in programmes designed to raise the standard 

"Robert Scoff (Gold Coast Colonial Secretary), "Community Development and Local Development 
Committees, 19 September 1949, Annexwe II, NRG811/49, NAGT, pp.5,6. 

%id., p.6. 

%id. p.6. 
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of living and to promote development in all its forms."" What this meant in reality 

was a programme designed to maintain British control over development practice at a 

time when previous strategies had failed and where indirect rule had produced few if any 

of its intended results. For Scott, this did not mean a rejection of trusteeship but the 

appearance of its rejection. As in the case of community development in Tanganyika, 

wrote Scott, 

Emphasis should be placed on (the indigenous people's) knowledge more 
on that of the officer, surprise should be shown from time to time at the 
information elicited and an amosphere of friendly discussion induced until 
the more enlightened members begin to discuss the idea which has been 
put into their heads as if it were their own." 

Scon betrayed the political nature of the committees by stating that they would bring 

together "local advocates of advancement whose enthusiasms and energies, unless they 

are harnessed in the common cause, are likely to be deflected to unconstructive 

criticism. "48 

Scon argued for the immediate implementation of this strategy, even in the face 

of a shomge of technical experts. "It is quite impracticable and would be polirzcaily 

disamous," he wrote, "to wait until there is a sufficiency of experts. "49 In response 

to Scott's memo, the Gold Coast advised its District Administrations to set up local 

development committees as soon as possible - despite the fact that Mass Education teams 

'%id. 

"bid., p . l .  

Ybid., p.2. 

%id.. p.3, emphasis added- 



would not be available for some time. Initially, therefore, the arguments in favour of 

development through Native Authorities and local development committees won the battle 

over the use of centralized legislation. Thus. before 1950 the Gold Coast attempted to 

implement land planning through the native authority system. Accra allotted f 100,000 

to District Commissioners towards this end in 1949 and gave the local committees 

discretion to spend the money as they saw fit? 

In Lam-Tumu, Dismct Commissioner G.N. Charles worked towards creating 

the North-Westem Land Planning Committee. Charles initially focused on Morris' tsetse 

clearance scheme in the Kamba Valley. At a land planning meeting at Lawra in August, 

1949, Charles created a sub-committee of the Lawra District Council to develop a 

scheme to settle seven hundred people along the Lawra-Nandom road. Charles intended 

to incorporate "every possible form of development" into the scheme, and to make it a 

model for land planning in the Northern Territories. Outside the Karnba Valley, the 

District Administration advised the chiefs to encourage their Native Authorities to enforce 

soil conservation bye-laws and promote mixed farming." In Zuarungu, the District 

Administration began to create the North-Eastern Land Planning Committee, attempting 

to incorporate Native Authority soil conservation rules into a more programtic land 

planning strategy.52 The Zuanmgu Land Planning Committee built on an extension of 

Wid.,  p.2. 

51Lawra Land Planning Meeting, 15- 16 August 1949, NRG8/5/36: North- Western land Planning 
Commiaee, 1949-58, NAGT, pp. 1-2.15. 

%~axungu District Commissioner, 11 September 1949, NRG8/1/70: Land Utilization and Soil 
Conservation, NAGT, p.9. 
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Moms' tsetse clearance project to North Mamprusi. In April, 1949, Medical Officer 

David Scott began a trypanosomiasis survey at Shiaga (Zuarungu), with the intention of 

working eastwards to ~ a w h ?  In these intial phases of land planning, the District 

Administrations delegated the major tasks to the Native Authorities, who were expected 

to create and enforce a series of land planning bye-laws. 

By 1950, it was clear that decentralization provided inadequate control over the 

land planning project. Taking stock of the Native Authority Soil Conservation Rules in 

1950, the colonial state deemed the decentralized approach towards land planning a 

dismal failure? Although thirteen out of seventeen Native Authorities had made rules, 

they proved impossible to enforce.'' Responding to this failure in 1951, Chief 

Commissioner T.A. Mead created a non-statutory Cenaal Land Utilisation Committee 

(CLUC) and proposed the creation of a statutory board to control the land planning 

allocation? Agricultural Officer D.I. Billes supported this idea as a critical step in 

facilitating "what would amount to a social and agricultural revolution, materially altering 

the status of the Northern Territories. "" The Gold Coast Executive Council. however, 

- 

nDavid Scott, 27 April 1949, NRG31194: Trypanosomiasis: Mamprusi, 1947-9, NAGT, p.62. 

m e  investigarion came out of a request for information from the Director of the "Inter-&can 
Lnformation Bureau on the Conservation and Utilisation of the Soil. " Gold Coast, memorandum, 3 1 July, 
1950, NRG8/1/70, NAGT, p.1 I. 

% Mamprusi, the oniy enforceable rule had been the cultivation along the contour, and the 
Agricultural Officer was in the process of preparing new, more specific bye-laws. Gold Coan, 
memorandum. Mamprusi Disvict Commissioner. I 1 September I%O, NRG8/ 1/70, NAGT, p.9. In the 
Northwest, the Lam Confcdcracy Native Authority had a "spasmodicw record: there had been 108 
prosecutions in Lawra but none in Nandom, hapa or Lambussie. L a m  Disuict Commissioner. 12 
September 1950. NRG8/1/70, NAGT, p.13. 

T.A. Mead, 22 September 1% 1, NRG8/1/68, NAGT. 

9 J . Billes, NRG8/ 1/93. NAGT. 
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rejected Mead's request because the Board's functions would overlap with Departmental 

tasks. Instead, the Executive Council asked Mead to adopt a " k s h  approach" based on 

"the development of existing orga.uization," that is. development by committee." 

In March, 1952, Mead reached a compromise with the colonial state.59 Under 

the new plan, the Gold Coast would create a Soil Conservation branch under the 

Department of Agriculture. Within this structure land planning activities would be 

developed by a network of project committees who would submit projects to the 

CLUCM This move only solved half the problem, however, for there existed no 

legislation "to maintain and develop what is being done. " To make manen worse, non- 

statutory status of the CLUC meant that land planning financial management fell to the 

already overburdened departmental staff. As a result of this stalemate the recently 

constituted land planning committees sat in limbo awaiting an adequate organizational 

framework. 

These persistent problems provoked a proposal for a statutory land planning board 

in 1952, during the transition to local government.@ The CLUC and CLUC sub- 

committee both agreed that legal land planning powers would be crucial to the success 

of the programme and that they should be given to the Ministry of Agriculture not the 

Local Authorities. D.J. Billes and F.E. Hughes argued for the delegation of legal 

'%old Coast Executive Council, 2 t January 1952, NRG8/1/68, NAGT, p.336. 

'9.J. Bilks, 3 March 1952, NRG8/1/93, NAGT, p.368. 

%%.ief Regional Officer, 27 June 1952, NRG811193, NAGT, p.389. 

"T. A. Mead, 20 February 1952, NRG8/1/93, NAGT, pp.358-6 1. 

aThe debate and proposal can be found in NRG8/1/93, NAGT. 
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powers to the Northern Territories land utilisation board as a statutory body. In their 

opinion, the land planning committees should not be forced to refer to Accra for every 

decision. The Board, argued Billes and Hughes, had to have enough "teeth" to apply a 

"Northern Temtories outlook" to its land planning activities.* That is, Billes wanted 

enough authority and autonomy to create and enforce legislation prohibiting cultivation 

in overcrowded areas and forcing resettlement where necessary? The Ministry of 

Agriculmre agreed to enact such an ordinance, stressing that it would apply only in the 

Northern Temtories because it would "raise serious opposition from the Ashanti and 

Colony members and thus frustrate our good intentions for the Northern Temtories. "& 

The proposed land planning ordinance, enacted in 1953, provided for the 

designation of land planning areas by Order-in-Council and the establishment of land 

planning committees as executive bodies subject to policy direction from the Ministry of 

Agriculture. Representatives from local and district councils could be appointed to the 

land planning committees, but only on the specific recommendation of the Ministry of 

Housing and Local G~vermnent.~~ In 1953, the North-East and North-West Land 

Planning Committees were abolished in favour of a central committee, the Northern 

Territories Land Utilisation Committee and subordinate area committees for Dedoro- 

Tankara, Wiaga, Bumbugu, Frafra, Tamne and Sielo-Tuni. Lawra-Tumu was not 

aD.J. Billes and F.E. Hughes, 3 March 1952, hiRG8/1/93, NAGT, p.369. 

'j'D.J. Billes, 29 September 1952, NRG8/ 1/93. NAGT, pp.4 10- 11. 

'%old Coast, Ministry of Agriculnue, 25 November 1952, NRG81 1 /93, NAGT. 

'%old Coast, Ministry of Agriculture, 16 June 1953, NRG8/1/93, NAGT, pp.475-76. 
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included, because of the District Administration's reputation for ignoring instructioas 

from the colonial state to make its development plans "programmatic." A few short 

years after the Provincial Commissioner declared Lam-Tumu "the centre of activities 

on the Northern Territories," the colonial state wrote the district completely out of the 

development picture. 67 

Despite this centralization of power, the colonial state continued to make local 

participation the cornerstone of the new plan, contrary to the practice in East and Central 

~frica." In creating land planning areas. the state also shied away from evicting 

existing peasant producers from their lands. This caution reflected the state's balancing 

act between indirect rule and the coercive measures which characterized many post-war 

colonial development schemes. This policy appeared at a specific moment in response 

to the failure of the indirect approach to stimulate change, and the lack of funds, staff 

and political dominance with which to implement Ordinance-based coercion. But it also 

signalled the state's fear of African resistance to foreign exploitation. As Forest 

Conservator R.L. Brooks noted, the Gold Coast iand planning schemes threatened to 

undermine the spirit of indirect rule by granting coercive powers to the central 

government." The state needed to use coercion, however, to guarantee the enforcement 

of the land planning programme. How could this be achieved? Simply put, it could not. 

67Proviacial Commissioner, Northwest Province, 22 May 1943, ADM6 1/51 16, National Archives of 
Ghana, Accra (NAGA); Chief Regional Officer, Northern Temtories, memorandum, NRG8/ 1/1l3. NAGT, 
p.532. 

69R.L. Brooks, NRG8/ 1/49. NAGT, pp. 129-30. 
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Although the possibility of coercion opened up with the abandonment of indirect rule 

after 1952, the colonial state continued to frame development policy in order to minimize 

African resistance to colonial rule. Indirect rule's replacement, local government, sought 

this goal as one of its primary objectives. As we shall discover below, the strategy of 

local government was designed to absorb educated "commoners" into village-level 

politics, administration and development. This strategy continued the participatory, local 

development focus of indirect rule; it left little room for outright state coercion. In the 

field of land planning, the colonial state thus continued to struggle with its attempt to 

achieve both agriculturai development and the preservation an reproduction of African 

community. As we shall discover below, the implementation of local government 

produced a similar struggle. We shall now turn to the political backdrop of the shift 

from indirect rule to local government. 

Party Politics and Local Government, 1948-52 

W e  the northern administration debated agricultural policy and land planning, 

African resistance to colonialism intensified in the south and provoked concessions from 

the colonial state. Recent studies of late colonialism in Africa have traced these protests 

to the erosion of African purchasing power and working conditions between 1939 and 

1945. As a result of an increased demand for labour and a decreased supply of imports, 

real African wages plummeted between 1939 and 1942." This trend prompted a wave 

of strikes across the African colonies, including general strikes in Mombasa (1 939,1942), 
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a railway strike in the Gold Coast (1941), a mine strike in the Northern Rhodesian 

Copperbelt (1941) and a railway/civii service strike in Nigeria (1 945). Cooper notes that 

the Colonial Office refused to treat these protests as a "labour problem." For instance, 

the Head of the Colonial Office Economics Department, Sydney Caine, refused to 

address the problems through wage hikes and other forms of worker amelioration. 

Instead, Caine blamed the unrest on uncontrolled "detribalization" and argued for 

increasing African productivity as a means towards raising African living standards and 

thus solving social and political problems." Framed in these terms, the development 

of African agricultural productivity sought to curb labour unrest and unemployment as 

well as produce cash crops or the British market. That is, agricultural development 

sought partly to fend off the growth of civil society in the south. In resurrecting 

Chamberlain's programme, therefore, the Colonial Office and the Gold Coast searched 

for a political framework capable of accommodating the productionist agenda without 

producing a politically "dangerous " middle class. 

In the south, Governor Alan Bums conceded a programme of "Africanisation" 

which worked towards absorbing the elite and chiefs into the Gold Coast constitution. 

Burns' attempt at Africanisation began in 1942 with the appointment of African Assistant 

District Commissioners and Executive Council members. In 1944 Bums strengthened 

the local government powers of the Colony's Native Authorities and in 1946 he 

introduced a new constitution bringing Asante and the Colony together in the Legislative 

Assembly. Taken together, Burns' reforms solidifled a "triple ruling elite" for the Gold 

"bid., pp, 115-1 17. 
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Coast. consisting of the British officials, the chiefs and the "intelligentsia."" 

Spearheaded by increased political representation, a group of elites under the leadership 

of J.B. Danquah formed the Gold Coast's fmt national political party, the United Gold 

Coast Convention (UGCC), in 1947. In December of the same year, the UGCC 

Working Committee invited a young intellectual named Kwame Nknmah to return home 

from England to become Convention Secretary? 

As 1948 began. Burns' program of gradual reform seemed to hold out a real 

possibility of success." On February 28, however, a British police superintendent fired 

on a crowd of ex-servicemen attending a rally in Accra, killing two and injuring several 

others. Anti-British rioting quickly spread through Accra and beyond the city to the 

outlying towns. reaching Kumasi within a few days. In response to the riots, the colonial 

state declared a State of Emergency, arrested the UGCC leadership and detained them 

in the Northern Temtories, and created a commission to investigate the causes of the 

disturbances. The Watson Commission traced the roots of the problem to the state's anti- 

swoilen shoot campaign, which involved cutting out diseased cocoa trees, and resistance 

to the erosion of purchasing power resulting from rising import prices and stagnant wage 

rates. According to the Commission, these problems had provoked resistance among the 

population at large, but especially among the disgruntled group of unemployed school 

RDennis Austin, Politics in Ghana. 1946- 1960, London: Oxford University Press, 1964, 
pp.8-9. 

%id., pp.534; Paul Andre Ladouceur. Chiefs and Politicians: The Politics of Rwionalism in 
Northern Ghana, London: tongman Group Limited, 1979, p.80. 
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leavers. In response to the Watson Commission's conclusion. the colonial state 

commissioned an all-African committee under the chairmanship of Henry Coussey to 

discuss the Watson report and formulate a new Gold Coast c~nstitution.~~ 

The Coussey committee membership reflected a major rift in Gold Coast politics 

produced by the 1948 riots. On the one hand, the Committee included prominent indirect 

rule chiefs and the conservative members of the UGCC. On the other hand, the state 

omitted Nknunah and his supporters from participation. By this time Nkrumah had 

gained a strong following among the unemployed school leavers, the "verandah boys. " 

and had begun to press for an aggressive program of immediate independence under the 

slogan "Freedom Now." in June, 1949, Nkrumah broke away from the UGCC to form 

the more radical Convention Peoples Party (CPP)? During this time, the Coussey 

Committee released its report recommending semi-responsible government under either 

a bicameral system of a chiefs Senate and elected National Assembly or a unicameral 

system with two-thirds elected by popular franchise and one-third by the territorial chiefs' 

councils. In either case, however, the Coussey Report recommended the retention of 

reserve powers by the Governor. The Secretary of State accepted the spirit of the Report 

and expressed a preference for the unicameral system. Nknrmah and the CPP, however, 

rejected the recommendations and called instead for a campaign of "Positive Action" in 

the form of strikes and boycotts to bring an immediate and complete end to British rule 

in the Gold Coast. The population responded with a general strike in 1950, during which 

'?'he Coussey Committee sat fiom December, 1948 to August, 1949. See Ladouceur, Chiefs and 
Politicians, p.74. 
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the colonial state declared a state of emergency and arrested and imprisoned Nkrumah 

along with the CPP and Trades Union Congress leaderships. Despite the arrests, the 

CPP won a landslide victory in the first Gold Coast election in 1951 and Nkrumah 

proceeded to win two funher elections in 1954 and 1956 before leading the Gold Coast 

to independence as the Republic of Ghana in March of 1957." 

In the Northern Territories, the colonial state fought to block a similar process 

from occurring during the turbulent post-war years. In the early 1 %Os, Burns excluded 

the Northern Territories from Legislative representation under the Africanisation 

programme and the 1946 Constitution. Instead, the colonial state credted the non- 

statutory chief-based Northern Territories Council (NTC) in 1946 as a vehicle for 

securing chiefs as "advisors" without granting them any real political power. The idea 

for the NTC grew out of the north's first regional chiefs' meeting in 1938 and Lord 

Hailey ' s 194 1 recommendation to i n d u c e  the chiefs to politics without undermining 

their "identity " as traditional rulers .78 Working from this programme, the colonial state 

used the NTC as the focus of the norhem electoral college for the election of 195 1. In 

the north, the Electoral college consisted of the NTC's sixteen members and one hundred 

and four other electors chosen by the chiefly leaders of the District Councils. In 

contrast, the south received a popular franchise for electing two-thirds of its Legislative 

Assembly representatives. 79 

*See Austin, pp.77-90,103,243-4,347-8.361. 

%. Bagulo Bening, A History of Education in Nonhcrn Ghana. 1907-1976, Accra: Ghana Universities 
Press, 1990, p.193. 
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The Find Demise of the Land Priests, 1948 

During this process of political reform in the north, the administration finally 

wrote the land priests out of the development equation. This process occurred despite 

an attempt by Commissioner of Lands R.C. Stacpoole to reinstate the tengansobes as 

political leaders in Lawra-Tumu. Stacpoole's ideas represented a plea to preserve 

communal land rights in the face of the inevitable modernization of traditional land 

tenure. For Stacpoole, the trend was clear and consisted of "economic pressure on an 

ancient system of land tenure arising from the change to permanent crops and the general 

alienation of land. "" The transformation of land tenure had become an issue with the 

development of Native Authorities because of the danger of the Native Authorities 

becoming land owners.a' The potential speed of this change threatened to undermine 

the spirit of the West African Lands Committee by producing a corrupt class of 

landlords ." According to Stacpoole, "the trend of development will surely encourage 

the power and influence of the Native Authorities over land to the detriment of the old 

system of land tenure until at last will arrive a time at which a new system of tenure will 

be evolved based on complere fallacy and without definition. "" In Stacpoole's opinion, 

some means had to be found to preserve the spirit of the WALC as reflected in the Gold 

Coast's 1931 Land and Native Rights Ordinance, while simultawously accommodating 

%.C. Stacpoole, May, 1948, NRG8/ 115 1, NAGT, p. 159. 

%acpoole compared 1948 to the WALC report, paragraph 5 and referred to "economic pressure on 
an ancient system of land tenure arising from the change to permanent crops and the general alienation of 
land." Ibid., p.5. 

aIbid., p. 12, emphasis added. 
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the modernization process which had been eroding the authority of the tindam? 

Stacpoole proposed, fmt, to recognize officially that all northern land belonged 

to communities and not individuals. Second, he wanted to recognize findanas as legal 

land authorities and empower them to make land grants and dispose of the land on behalf 

of the community.85 Finally, Stacpoole wished to provide for grants to non-natives of 

land given over with community consent or taken by the g~vernment.~ in submitting 

these suggestions, Stacpoole assumed that northern land t e r n  was on the verge of 

transformation, but that the tindana still controlled it as trustees. Tradition, that is, 

continued to operate in the north despite the fact that the all government business was 

camed on through the chiefs. Stacpoole believed that his recommendation would secure 

northern land tenure on its traditional foundations. 

Stacpoole built his vision of traditional land tenure out of the West African Lands 

Committee's representation of the Gold Coast Colony in 1912. which he believed 

represented a time before economic progress had begun to transform the colony's rural 

areas. In 1912, argued Stacpooie, the Colony's land system was a "purely native system 

of land tenure". Quoting the WALC, Stacpoole wrote that 

.. . land is God-given like air or water, and every single individual is 
entitled to a share. But land is not 
belongs also to the ancestors and to 

simply the property of the living, it 
future generations. p7 

mStacpoole wanted to limit government control over land to three areas: (1 )  control over disposal of 
land to non-natives for privare purposes; (2) provision of land to natives or non-natives for "quasi-public 
purposes"; (3) provision of land for public purposes. bid., p.8. 

Wid. ,  p.8. 
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Tindam held the land in trust for the community and adjudicated all applications for 

usufructuary rights.' This traditional process was precisely what the 1931 Land and 

Native Rights Ordinance (LNRO) had intended to preserve. The old system in the Gold 

Coast was "purely native," and had been supported by the LNRO, which itself had been 

based on the Northern Nigerian Lands Committee. The Ordinance sought to secure 

peasants in the use and occupation of their land, to prevent uses of land which hurt the 

"welfare of the community," and to ensure that community and not private individuals 

benefitted from increasing land values "due to communal efforts. "" If these goals were 

achieved, it would be possible to stop 

the unhindered deterioration of native land tenure to a point at which 
greed and the lack of informed forethought lead native communities to 
part with the land upon which their prosperity, and very livelihood 
depends 

For Stacpoole, the office of tindam was crucial to the preservation of community against 

the forces of landlordism. 

Stacpoole ' s ideas sparked a debate among northern political officers about 

bringing traditional tenure arrangements into line with the new system of Native 

Administration. The Northern Temtories administration agreed that action was needed 

to protect communal land rights in the wake of the declining influence of the tindanos. 

However, they unanimously argued against the tindanar as trustees, preferring instead 

to vest Northern lands in the Native Authorities. Most District Commissioners rejected 
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Stacpoole's argument that the development of land tenure in the North had been based 

on a fallacy. Instead, the tramition in trusteeship from tindartas to Native Authorities 

had been a natural process which had retained the cardinal principle of community 

trusteeship. The Acting CCNT sent an official response to Stacpoole in 1948 agreeing 

that government had to "preserve the ancient conception of the land being &ere for the 

use of the people" by preventing land sales. However. the Chief Commissioner 

continued, government also had to accept the demise of the tindam as had happened in 

Dagomba and was "apparently likely to do in Fra-Fra. According to the Acting 

CCNT, the tindam was 

becoming an anachronism and is being replaced by the Native Authority; 
but the Native Customary system of land tenure should not be upset even 
if the tindana himself does descend to the status of an interesting 
anthropological relic. 

District Commissioner M .D .I. Gass, portrayed the process as the natural secularization 

of land tenure arrangements: 

To my mind the power and influence of Native Authorities over land has 
been a logical development from the old system of iand tenure and one 
that economically and politically has been natural and inevitable. To 
regularize this position now wiil surely lead to an improved system and 
allow it to develop consistently with modem conditions. To try to enforce 
a religious control of land against existing trends is rather the way to 
stultify development and install (sic) chaos? 

Salaga District Commissioner Crabb argued that although the north's land tenure was 

moving towards private property, the south's problems could be avoided by proper 

91Memorazldum, Chief Commissioner. Northern Terriories, n.d., but 1948, NRG8/1/57, NAGT. 

-hid. 

93M.D.I. Gass, n.d. NRG811157, NAGT, p.5. 
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control. Furthermore, argued Crabb, the individualization of land tenure had been 

"worked out by the people themselves to their own satisfaction without our direct 

intervention and indeed without our noticing what has been going on. " The simple wed 

was to regularise what had been happening "in fact if not in law, " that is, the 

development of Native Authorities as land authorities with land priests as consultative 

figures without statutory powen .' 

The Emergence of Local Government in the Northern Territories 

As long as indirect rule survived, the northern administration could support the 

chiefs, on the basis of bridging traditional and modem society, as land authorities and 

local political agents. This outright support of the chiefs became complicated, however, 

when the colonial state replaced indirect rule with local government after 1952. The idea 

of local government filtered into colonial circles after Arthur Creech Jones entered the 

Colonial Office in 1945. Creech Jones considered Local Government a key element in 

Britain's "whole policy for rhe development of the African Territories, " designed to 

introduce democratic representation into the African colonies.% At issue for the African 

governors was how to channel the secularization of African politics into British colonial 

development policy. Colonial officials framed this debate according to the 

anthropological ideas of evolutionary transitions. In the words of the Acting Chief 

*Crabb, 16 August 1948, NRG8/1/57, NAGT, p.8. 

%A. Crctch Jones, "The Secretary of Statc to the Officer Administering the Goid Coast. * 13 January 
1948, p. 1, NRG8/2/%, NAGT. p. 15 LA; "Conference of African Governors, 1947. Local Government in 
Africa, " Confidential AGC #12, Enclosure to the Secretary of State's Confidential Despatch date the 13 
January, 1948, NRG8m96, NAGT, p, 152. 



Commissioner of the Northern Temtories, 

Unscrupulous politicians are not of course confined to Africa, but the 
African scene provides at this moment and at the present stage of 
development an unusually promising field for them in the breakdown of 
religious sanctions and of traditional power structures. It is for this reason 
that, at any rate in the field of local government I feel that traditional 
forms which have evolved their own sanctions and which are still 
respected should be developed, altered and strengthened rather than that 
political forms that may have proved suitable in some other areas with a 
completely different history, climate and social structure be imposed on 
grounds of ideological principle. % 

"Unscrupulous politicians" no doubt referred to the nationalists of the United Gold Coast 

Convention (UGCC), and perhaps Kwame Nlrrumah in particular. As noted above. 

Nkrmah broke from the UGCC in 1949 to form the more radical Convention People's 

Party (CPP). The CPP attracted, among others. many unemployed, urban youth who 

became known as "verandah boys." The challenge of local government was thus to 

channel both radical leaders like Nkrumah and educated "commoners" into a political 

system which meshed with the British doctrine of colonial development. 

Building a system of Local Government on a "traditional" base provided an 

apparent solution. During a conference at Cambridge in 1947, the African governors 

concluded that village councils should form the "foundation of all local government in 

Africa. " Thus, the edifice of Local Government would be constructed on the framework 

of the existing Native Administration system, amalgamating small units into a web of 

connected, secular political units "with a chain of responsibility through district councils 

to the central native administration." In order to "develop" and "strengthen" African 

%Acting Assismc Chief Commissioner. ffonhem Territories to Gold Coast Governor. 17 January 
1948, NRG8/2/96, NAGT, p. 134. 
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government. however. the governors insisted on opening the District Councils to 

ttprogressive" members of African society. "including the middle class. " This move, the 

governors believed, would guarantee the representation of non-royal elements of the 

population. It also meant. however, that African Local Government would be based on 

election, either directly through the ballot box or indirectly through a series of electoral 

colleges appointed by the colonial state." 

In 1952 the colonial state implemented the local government scheme in the 

Northern Temtories. dividing the former Native Authorities into secular Dismct 

Councils responsible for local development and chiefly State Councils confined to 

traditional constitutional affairs. This framework had been suggested by the Coussey 

Committee in 1949 on the basis of two-thirds popular election and one-third chiefly 

appoint~nent.~~ The colonial state responded to the Coussey Committees by 

implementing a Local Government Ordinance in 1951. On the one hand, the Governor 

declared that, under the Ordinance. local government equalled "local autonomy. " In the 

same breath, however. the colonial state emphasized that the central government would 

control "the main lines of policy," leaving "as much of its execution as possible to the 

initiative and discretion of locally elected people." The state thus envisioned the Local 

Government Ordinance as a tool to provide political space for local politics while 

preserving the authority of the cenaal government. The colonial state. in its own words. 

had "laid down, in the L.G.0.195 1. one system for all Local Authorities and controls 

**Conference of African Governors, " p. 152. 

aLadomur, p -74- 
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them all, but still permits local choice and local variations wirhin cenain defined limits. 

Anything done by a Council beyond those limits is 'ultra vires. ' "* By establishing 

local councils and opening them to educated, and politicised, commoners. the colonial 

state thus attempted to channel the political activities of the African middle classes into 

a container over which the state retained legal control. 

Local Government and the Twin Intents of Development 

Local government arrived in the Northern Territories as a response to southern 

events triggered by the Accra riots of 1948. In the Northern Territories, however, local 

government also reflected the economic and political need to substitute a "modem" 

system for the ailing framework of indirect rule. Colonial Secretary of State Creech 

Jones epitomized this need with a dispatch to the African governors in 1947 tying local 

government to economic and political development. According to Ursula Hicks, Labour 

Party member Creech Jones believed that local government would enable the British to 

implement a form of "local socialism, " absorbing the unemployed "educated classes" into 

community-driven development programme. l" The aims of local government were 

thus similar to those of indirect rule, especially the emphasis on local treasuries and 

taxation.101 If community formed the root of both systems, however, its basis had 

Government Orchance. 195 1 ,  w c r i p t ,  NRG8/28/23, NAGT. p-382. Italics added- 

'Wrsula K. Hicks, Develo~ment From Below: Local Government and Finance in Deveio~inq 
Countries of the Commonwealth, Oxford: The Clarendon Press, 1961, pp.4-6. 

'OIHicks notes that the finance committee formed the backbone of local government in nineteenth 
cennuy England. See Hicks, p.23. 
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changed from heredity to popular election. Framed in these terms, local government 

sought to subsume the troublesome members of civil society (especially unemployed 

school leaven) under the umbrella of village community. 

Ultimately, however, local government failed to contain the forces of political 

change and the rise of civil society on the Northern Territories. The secularization of 

northern politics occurred despite the colonial state's attempt to shield the Northern 

Territories from the "verandah boyn phenomenon of the south. As early as 1936 the 

northern administration quashed an association of teachers and civil servants in Tamale 

because it threatened to become a northern ARPS.lm This reaction against the northern 

elite continued with the creation of the Nonhern Territories Council (NTC) as a chiefs' 

council in 1946. Out of necessity, however. the NTC was controlled largely by educated 

interpreters drawn from the Native Authorities or the Tamale Training College. The 

latter institution, created in 1944, provided a meeting place for a budding intelligentsia 

with aspirations of becoming a northern ARPS.103 Though allied to the chiefs, the 

interpreters of the NTC undermined the idea of the council as a bastion of African 

tradition and community. Despite the inroads gained by the aspiring northern elite, the 

northern administration continued to support the chiefs as the political leaders of the 

Northern Temtories. In 1949, the Coussey Committee conceded the north's argument 

against universal sumge and recommended an electoral college composed of NTC and 

I%e Chief Commissioner disbanded one such association founded by a group of teachers around 
1936. See Ladouceur, p.79. 
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District Council memberdW This move represented an attempt by the colonial state 

to make local government consistent with indirect rule by limiting the voting rights of 

the general population. Put another way, the colonial state tried to make local 

government consistent with indirect ruie by preserving chiefly powers and gradually 

opening the door to educated commoners. This process was reflected in the second 

generation of NTC members, most of whom were non-chiefs. The transformation, 

however, was far from complete. Although the NTC membership shifted from chiefs 

to educated non-chiefs between 1948 and 1958, NTC members remained allied to chiefly 

interests. lo5 

The chiefs themselves, however, did not simply conform to the colonial ideal of 

African community. Increased opportunities for education and economic activity served 

as means towards political and economic accumulation among a new generation of 

northerners. Factions appeared within the NTC based on a number of alliances. Some 

chiefs fought against others over control of their respective Districts. Other educated 

chiefs argued on the side of progress and rapid economic advancement. Non-chiefs 

fought for interests related to trade and national politics. These cleavages intensified 

after the 1951 Lacal Government Ordinance separated Local Councils and State Councils 

and confined the latter, staffed by chiefs, to "traditional" matters only. Political divisions 

in the north peaked with the formation of the Northern Peoples Party and the infiltration 

of the CPP into Tamale. The CPP attracted the non-chief elite and the "lesser" chiefs 



who had 

remained 

lost out during indirect rule. Aligned to the NPP, the core of the NTC 

identified with the northern chiefs and dissociated itself From the CPP and 

Nkrumah's "Freedom Now" campaign. The NPP argued against independence on the 

grounds that the north was not ready for self-government and thus ran the risk of 

domination by the southern political elite? Not all Northerners agreed with this 

sentiment, however, and a significant number of northerners joined the CPP. Despite 

the colonial state's attempts to contain political development, by the mid-1950s the north 

had become politicized along party lines to the point there the NTC semed as an arena 

for political struggles on a national scale. These factional splits in turn affected 

development, as chiefs and non-chiefs fought for control of the Local Councils and 

development committees. 

Conclusion 

After 1935, the Colonial Office invoked development as a tool to increase 

production and raise living standards in Britain's African colonies. The emphasis on 

development and welfare peaked between 1940 and 1945, as African resistance 

intensified, with the creation of the Colonial Development and Welfare Acts. In the 

Gold Coast, colonial development aimed squarely at solving the southern problems of 

labour unrest and unemployment among school leavers. On the one hand Governor 

Burns embarked upon a political program of Afiicankation which resulted in increased 
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African representation under the 1946 constitution; on the other hand, the colonial state 

tumed to developing the Northern Territories on a massive scale through the application 

of a f 1 million land planing and agricultural development scheme. This program sought 

to produce food surpluses in order to increase living standards in the north itself, but 

more importantly to provide foodstuffs to the south in an effort to blunt the forces of 

urban discontent. 

Politically, the colonial state attempted to block the emergence of the school 

leaver problem in the Northern Territories by channelling development through the chief- 

based NTC and the Native Authorities. The framework of indirect rule proved 

inadequate from both economic and political perspectives. Economically, the size of the 

development allocation and the perceived need for land planning resulted in progressive 

centralization typified by the CLUC. Politically, indirect rule could not contain the 

secularization of politics as educated non-chiefs took advantage of membership on the 

NTC, Local Councils and, eventually, the CPP and NPP. 

Despite these political changes, community remained the focus of development 

in the Northern Temtories. As we shall see in Chapter Eight. the colonial state 

continued to structure development programs along community lines. On the one band, 

the colonial state attempted to structure its largest northern development program, a 

mechanised groundnut scheme in Western Gonja, along "traditional " village-based lines. 

On the other hand, the colonial stare invoked "Mass Education" and "Co~~munity 

Development" in order to replace perceived kin-ordered community with secular 

community based on voluntary association at the village level. The "Damongo groundnut 
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project" and the campaign for Mass Education and Community Development form the 

core of Chapter Eight. 



Chapter Eight 
Mechanized Agriculture and Community Development, 1948-1957 

Introduction 

Chapter Seven discussed the transition fiom indirect rule to local government and 

the rise of land planning as a programmatic development strategy for the Northern 

Territories. We have argued that these shifts in development doctrine occurred in 

response to the heightened need to achieve the "twin intents" of development after World 

War Two. This chapter traces the implementation of two further components of this 

plan: mechanised agriculture and community development. These activities centred on 

the Northern Territories after 1948, when Governor Alan Bums allocated £1 million to 

a mechanized groundnut project in an uninhabited region of Western Gonja (see Map 7). 

Born out of the metropolitan demand for oilseeds, the project represented an attempt to 

reclaim a vast "undeveloped estate" locked up from development by tsetse flies and slave 

raiding. Drawing on previous doctrines of development, the Gold Coast government 

believed that Western Gonja had been inhabited until the nineteenth century, when slave 

raiding and the invasion of tsetse triggered mass depopulation. In this manner, the 

British consmcted Western Gonja as an area of previous social upheaval which could be 

rehabilitated in the name of development. In effect Western Gonja mirrored the Kamba 

and Kulpawn valleys on a much larger scale, comprising the biggest tract of land locked 

up from development by previous processes and policies of development. 

Beyond the production of cash crops, the Gonja project sought to relieve the 

pressure of overpopulation by resettling "surplusw people from the "overcrowded" 

Zuarungu District. The settlers, however, would be maintained as peasact producers. 
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though operating under modem techniques on communal cash cropping farm units. In 

this sense, the resettlement scheme involved a feat of social engineering designed to 

transplant and modernize peasant communities without undermining their social 

structures. The colonial state believed that the planned development of Western Gonja 

could solve the economic problem of productive power, the social/political problem of 

overpopulation and the collapse of food security. MI this could be achieved while 

preserving peasant production and African community, and thus guarding against the 

growth of civil society, through (as we shall discover) a strongly Fabian-influenced vision 

of development. 

During the implementation of the Gonja scheme, a parallel programme of 

community development appeared in the Northern Territories. geared towards local 

improvements based on voluntary association. The community development programme, 

however, was tied inextricably to the Gonja project as a twofold hedge against possible 

problems with the larger scheme. First, the colonial state wanted to bring immediate 

benefits to rural areas in the north while waiting for Damongo to 'pay off." Second, the 

srate wanted to stem the tide of migrants who might venture into the project area before 

enough jobs existed to absorb the migrating population. In this manner, community 

development constituted an attempt to guard against unemployment - and thus African 

resistance - in the Northern Territories. But more than this. community development and 

the Gonja scheme sought to minimize the development of capitalist agriculture in the 

Northern Territories. Thus. colonial development doctrine continued to work against the 

emergence of private property, clw formation and the growth of civil society in the 
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countryside of the Northern Temtories. 

Ultimately, the Gonja project and community development failed to achieve the 

twin intents of development. In the case of Gonja, the most successful activities occurred 

on the fringes of the agricultural scheme. By the early 1950s, the project split into an 

agricultural unit and a road construction company. While agriculture continued to 

flounder, the construction company generated significant profits. In 1957, having failed 

to produce profitable crops on a significant scale, the scheme entered into voluntary 

liquidation and sold its assets to the newly independent government of Kwame Nkrumah. 

Meanwhile, in the rural areas subject to community development. the most successful 

economic enterprises were transport and soil conservation works, neither of which 

involved "community participation" at any level. Soil conservation survived, and by 

1958 a wave of American conservationists - employed by the American Foreign Service - 

had descended upon the Northern Temtories to usher in a new era of development in 

the newly independent country of Ghana.' By this time, the dream of socially 

engineering a community of eighty thousand collectivised peasants lo the undeveloped 

northern estates had vanished, to be replaced by large-scale, fully-mechanised state 

farms. The following chapter chronicles the attempt to twin mechanized agriculture with 

community development, and the failure of this particular development vision. 

'As of June, 1958, twenty-one American Foreign Service Officers were scheduled to arrive in the 
Northern Territories, under the direction of David KimbIe (University College, Director of Extra-Mural 
Studies). See Northem Territories Councii Standing Committee, minutes of the 73rd Meeting, 29 May 
1958, ADM651514, National Archives of Ghana, Accra (NAGA), pp.2-3. 



Developing the Estates II: Fabian Colonialism and Agricultural Development 

Based on several oilseed missions to West Africa, the Gonja project began 

officially in 1950 with the appointment of J.B. Panton, as managing director of the Gonja 

Development Company (GDC).' Governor Bums gave Panton the mandate to develop 

groundnut and, eventually, foodstuff production on 30,000 acres of uninhabited land 

recently acquired from the Damongo Native Authority in lieu of rent and compensation 

for lost crops.' The GDC was a major project, receiving f 1,000,000 in government 

equity capital and an operating budget of f 120,000 in year one and f 100.000 per year 

thereafter. " Panton recognized the challenge of attempting such an ambitious scheme 

on marginal land during Britain's dollar crisis and the resulting shortage of capital 

equipment and c~rrency.~ However, this difficulty made the project all the more 

appealing as an experiment in social engineering in the name of development. The GDC 

scheme, therefore, sought to resettle eighty thousand 'Frafra' peasants from the Zuarungu 

District, preserve their 'tribal groups, ' and simultaneously produce groundnuts for export 

and foodstuffs to meet the growing demands of the southern Gold Coast markets. 

'Panton had qualified as a Mechanical Engineer in 1924. worked on land clearance in the United States 
and Northern and Southern Rhodesia, worked with Rand Gold Mines (South Africa) in 1939 and lectured 
at the University of Witwatersrand, Johannesburg, after the World War Two. He then became Chief Soil 
Conservation Officer on the Tanganyika Groundnut Scheme and then sewed as an Area Manager in 
Tanganyika's Southern Province before leaving the OFC in 1949. apparently under a cloud of controversy. 
Gold Coast Dailv Echo, 26 Januray 1950, in C09615541459. Great Britain, Public Rezord Office (PRO). 

jJ.B. Panton. Gonia Develo~ment Com~anv. Mananina Director's Rewrt. 1950-52, C09615541459, 
PRO, pp.2.5. 

'D.J. Morgan. Official Hinow of British Colonial Deve~o~meat. Volume Two: Develo~ina British 
Colonial Resources, 1945-5 1, Atlantic Highlands: Humanities Press, 1980, p.2 15. 

'Panton, Gonia Develo~ment Com~anv. Managing Director's Rcwn, 1950-52, p.32. 
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A renewed vision of the Chamberlainite doctrine of developing the estates. in the 

interests of metropolitan needs, drove the initial process of planing the Gonja scheme. 

As noted in Chapter Seven, World War Two left Britain with a serious shortage of oils, 

fats and protein. Facing declining production in East Asia and India, the shortage 

prompted the Labour Government to revive Chamberlain's programme of developing the 

estates of West Africa? Between 1945 and 1951, the Labour Government framed a 

Chamberlainite development programme in the context of the sterling crisis and the 

British withdrawal from India, designed to produce imports from sterling rather than 

dollar areas. At first, the Labour Government attempted to preserve the welfare 

approach by implementing a revised Colonial Development and Welfare Act in 1945. 

However, as Britain's crisis deepened the Government was forced to take a more 

productionist approach to development. By 1947, the urgent need for oilseeds and fats 

resulting in the implementation of the Overseas Resources Development Act, and creation 

of Colonial Development Corporation (OFC) and the Overseas Food Corporation. 

Operating as a strictly commercial institution, the CDC became involved in the search 

for oilseeds in West ~frica.' 

6Responding to the oil& and fats shortage. Prime Minister Anlee created a Ministerial Committee 
on World Food Supplies to investigate the situation and its remedy. The Committee Nmed towards West 
Africa as one of the Empire's few remaining undeveloped estates. In 1946, the Committee asked Cree& 
Jones to inform the West African Governors of the need for their colonies to contribute to world shortage 
of oils and fats. D.J. Morgan, The Official Historv of British Colonial D e v e l o ~ ~ t .  Volume One: 'Ihe 
Origins of British Aid Policy. 1924-1945, London: The MacMillan Press Ltd., 1980, pp.177-79. 

'Robert Shcnton, Nigerian Amiculture in Historical PersDective: Develo~ment and Crisis. 1900-60, 
in Michael Warts, State, Oil aud Aariculture in Nineria, Berkeley: The Regents of the University of 
California, 1987, pp.46-9. On the formation of the CDC, see Mike Cowen, "Early Years of the Colonial 
Development Corporation: British State Enterprise Overseas During Late Colonialism. ' African Affnirs, 
83(330)(1984):63-75. 
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In contrast to Chamberlain, the 1947-50 British colonial offensive sought to 

achieve constructivist development on Fabian socialist terms. Heavily influenced by the 

Fabians, Attlee's Labour Government attempted to extract African resources while 

shutting out private capital.' As Cowen and Shenton note, in the absence of a free 

market in land (or labour) this project required intensive state intervention into 

production. That is, in order to extract raw materials from West Africa under the 

conditions of post-war Fabian colonialism, colonial states had to take up the "positive 

side of trusteeship. "' However, post-war state intervention also had to mesh with the 

West African policy of satisfying "social needs" under land nationalization and peasant 

production.1° "Colonial policy in West Africa," stated the Colonial Development 

Corporation in 1949, "supports native tradition and is opposed to the alienation of land 

from the Government which holds it on behalf of the people. "'I 

In developing the African estates after World War Two, Britain thus faced the 

problem of making rapid agricultural development consistent with peasant production 

under communal land tenure. As noted in Chapter Six, most colonial oificials had lost 

faith in individual peasant producers. The challenge thus involved developing an agrarian 

structure capable of modernizing and coordinating peasant production for the world 

market. In 1932, H.G. Wells anticipated the way out of the Fabian dilemma. Wells' 

83(330)(1984):63-75. 

%f . P. Cowen aad R. W. Shemon, Doctrines of Dwelo~men~, London: Routledge, 1996, p.297. 

mid., p.296. 

lobid., p.297. 

9henton. Niaerian Amiculm, p.50. 
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Work. Wealth and Hapoiness of Mankindt2 advocated the integration of peasant 

producers into large-scale schemes controlled by the state. Under such a structure, the 

state would mediate between capital and labour to maximize production while minimizing 

social nansf~rmation.~~ In the context of West Africa, the Fabian model of agriculture 

thus involved combining, modemising and coordinating communities of rural producers. 

This strategy reflected the belief that individual peasants could not generate adequate 

productivity increases to produce the surpluses demanded by the imperial economy." 

Nor, however, did the Fabian colonialists desire to transform the peasantry into capitalist 

producers. In part, the reaction against capitalist agriculture was rooted in the history 

of West African resistance to European "exploitation, " documented throughout this study. 

More than this, however, British Fabian socialists developed Henry George's rent theory 

to argue that capitalists, skilled workers and bankers, as well as landlords, appropriated 

"unearned increments " from the community. l5 Thus, Fabian economic theory 

dovetailed with the political climate in West AErica to produce a model of agricultural 

production designed to develop the estates while simultaneously developing "community. " 

For the Fabians, collective agriculture provided the answer to this dual intent to 

12H .G. Wells, The Work. W d t b  and Haminess of Mankind. London: Wiliam Heinemann Ltd., 1934. 

13M.P. Cowen and R.W. Shenton, "The Origin and Course of Fabian Colonialism in Africa," Journal 
of Historical Sacioloav, 4(2)(June 199 1): 167-8. 

Wn the growth of Fabianism in British colonial Africa. see Cowcn and Shenton, "The Origin and 
Course of Fabian Colonialism in Afr ia  " pp. 143-174. See also Cowen and Shenton, Doctrines of 
Develo~ment* p.270; A.M. McBriar, Fabian Socialism and English Politics. 1885-1 9 18, Cambridge: 
Cambridge University Press, 1966, pp.38-4 1. 

the Fabian cent theory, see McBriar, pp.2947. 



develop. In some cases this vision came very close to Stalin's programme of agricultural 

collectivisation. For instance, Meyer Fortes offered a textbook statement of Stalinist 

collectivisation, framed within the perspective of Durkheimian sociology . l6 Fortes 

revealed this vision of development in 1942, while evaluating Fabian Colonial Secretary 

Rita Hinden's Plan For ~ f r i q . "  Politically, Fortes' vision resembled Duncan- 

Johnstone's ideal of the amalgamation of tribes into a Gold Coast nation. Fortes drew 

From Durkheim, however, to describe this process of amalgamation as a transition from 

the mechanical solidarity of "primitive society, " strengthened by British rule, to the 

organic solidarity of industrial society, held together by the division of labour.'' 'The 

central problem of colonial development, " wrote Fortes in a collection of Fabian colonial 

essays, 'is, to begin with, the problem of integrating clusters of small-scale primitive 

societies held together in mechanical juxtaposition by the firm scaffolding of European 

rule into large-scale organic structures. " l9 To achieve this transition, Fortes advocated 

a Stalinist programme of state-driven collectivized agriculture, based on forced saving 

through direct taxation, which would provide a foundation for  industrialization.^ Such 

I6Fortes' connections to the Fabian Colonial Bureau have been noted by Goody, Jack Goody, 
Exnansive Moment: Anthrowlorn in Britain and Africa. 19 18- 1970, Cambridge: Cambridge University 
Press, 1995, p.54. 

"Rita Hinden, Rita, Plan for Afriq, London: George Allen and Unwin Lcd., 1941. 

'*On mechanical and organic solidarity. see Emile Durkheim, The Division of Labour In Socie~,  
London: Collier-Maemillan Limited. 1933, pp. 70- 132. 

"Meyer Fortes. 'An AnrhropologiR's Point of View," in R. Hinden (4). Fabian Colonial Essavs, 
London: George Men and Unwin. 1944, p.232. 

mMeyer Fortes, 'Comments on Rita Hinden's Plan for Afriq, ' 1942. FCB 8 111. Oxford University, 
Rhodes House Liirary (RHL); Fortes, 'An Anthropologists Point of View. ' p.228. 
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a programme, Fortes wrote, would give the African population "a direct and communal 

(as opposed to individual) interest in their own economic development, " which would 

"foster development more swiftly than if the accumulation of capital is left to the private 

person. "'I Agricultural collectivization would overcome the low productivity of peasant 

farmers and permit the rap id agrarian transformation needed to increase living standards 

and industrialize the Gold Coast. At the same time, it would guard against the 

emergence of "a limited class of reatiers and capitalists wedded to the new order by 

profits and power they get out of it at the community's expense? 

Fabian elements within the Colonial Office echoed Fortes' views in the early 

1940s. debating the applicability of Stalin's agricultural programme to the West lndies 

and Africa as a hedge against the growth of individual landholdings. According to 

colonial economist G. L. M. Clauson, Britain's colonies shared Russia's "great curse of 

agriculture, " that is, the "excessive fractionalization of holdings. " In Clauson's opinion, 

"the Russian collective (or, as it would be better to call it, cooperative) farm" provided 

"a complete curen for " c e m  evil consequences" or the individualization of land 

tenure." The Colonial Office wondered whether Britain should consider "whether the 

African communal system can with advantage be steered in this direction, instead of the 

direction of individual holdings towards which it is rapidly moving. Clauson thus 

?'Fortes, "Comments on Rita Hinden's Plan for Afriq, " p.7. 

=Fortes, "An Anthropologist's Point of View, " p.228. 

rClauson, minute on S .S. Murray, "The Organisadon of Agriculture in the U. S,S . R.. " 23 July 1943, 
C0852/402/1, PRO, p. 102. I thank Dr. R.W. Shenton for bringing this fde to my anemion. 
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asked Stockdale whether there might be "room for an experiment in settlement along 

Russian lines. " By "Russian lines" Clauson meant a system whereby "settlers" worked 

mainly on communal land, producing cash crops organised "through a cooperative, " and 

secondarily on "garden plots " producing subsistence crops .= Within the Russian model, 

wrote S.S. Murray, individuals possessed their own houses, garden plots and animal 

stock, organized into "communal settlementsw with a comrnuoal farm nearby. The state 

owned all machinery, most notably tractors, which the communal farms hired out for 

cash payments covering rental charges and part of the drivers* wages. In theory, policy 

was decided at regular monthly meetings of all farm members. but in practice farm 

management eventually became the responsibility of a staff of trained professionals. 

Wages were paid on a piecework basis and each collective farm had to deliver its harvest 

- with production levels set by the state - to the government at below-rnarket prices. 

Farmers purchased goods at the government store, where, according to Murray, supplies 

were better and prices lower than local market levels." Under this model, collective 

farms thus represented both sides of the intent to develop, as production units but aiso 

as "a complete Beveridge plan with children's nurseries, medical attention, provision for 

old age and for education, culture, amusement and social welfaren. 

Thus framed, Fabian sympathies for collective agriculture stretched back to 

"bid. 

%bid. 

31bid. 



290 

Sidney and Beamce Webb's study of Soviet communism in 1935.28 After 1945, 

mindful but not fully aware of the negative effects of Stalin's programme. Fabian 

colonialism sought to develop collective agriculture without dissolving existing 

communities of African peasant producers.29 Part of the attempt to domesticate 

Stalinism involved the attempt to depoliticize development by inserting "arm's length" 

development corporations between the state and the peasantry? For the Colonial Office 

as well as the Gold Coast. this process of bureaucratising development represented a step 

towards absorbing development projects into systems of local government. On the 

ground, the preservation and reproduction of community would be achieved by linking 

individual peasants through co-operative marketing and distribution. But the vision 

entailed more than simple peasant co-operatives, for the peasants would also work 

"communal" areas of land to produce cash crops. and receive individual plots for 

subsistence production. 

"Persuasion" was to guide the process of collectivisation. The colonial state's 

W h e y  and Beauice Webb, Soviet Communism: A New Civilisation?, Special Limited Edition Printed 
by the Authors for Subscibing Members of Trade Unions, October, 1935. 

'PCowen and Shenton, 'Origins and Course of Fabian Colonialism in Africa. " pp. 143- 174; Cowen and 
Shenton, Docuines of Deveio~ment, p.270; McBriar, pp.3841. 

% a recent swey of studies of African eleztions, Cowen and Laakso refer to Samuel Huntington's 
label 'Webbism," to describe this aspect of Fabian development policy. According to Huntington, 
Webbism "is the tendency to ascribe to a political system qualities which are assumed to be its ultimate 
gods rather than qualities which actually characterize its processes and functions." Samuel P. Huntington, 
"Political Developmmt and Political Decay.' World Politics, 17(3)(1%5):391, quoted in Michael Cowen 
and Liisa f;lakso, An Overview of Election Studies in Africa, Working Paper 1/97, paper presented at 
Elections in Africa - workship, Institute of Development Studies, University of Helsinki, 12-21 December. 
1996, p. 19. According to Cowen and Ladrso, "Webbism' especially characterized the Fabian r d e n c y  
to praise Stalinist soviet development after 1920. bid. 
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confidence in persuasion grew out of what Sutton calls an ideology of tradition," or 

what may more usefully be called the "anthropological idea of African community. " By 

resenling entire villages and substituting a development company for land priests and 

local markets, the colonial state believed that agricultural collectivization could be 

achieved without the breakdown of traditional community. Armed with the technical 

knowledge of mechanization and anthropological knowledge of "tradition, " the state thus 

set out to achieve both changelessness and development in the vast, uninhabited region 

of Western Gonja in the Northern Territories. That is, the Fabian model of agricultural 

collectivization attempted to develop (indirectly) state-controlled co-operatives of 

"modernizedn peasant producers working communal cash crop plots and individual 

subsisrence plots. 

Mechanized Agriculture in the Northern Territories, 1947-1948 

Filtered through Fabian ideals, the idea of collective agriculture guided the 

development of the Gonja scheme. As noted above, the project began officially in 19SO 

when Governor Burns appointed J.B. Panton as managing director of the Gonja 

Development Company (GDC). Burns' plan to develop 30,000 acres of Western Gonja 

resurrected Guggisberg's dream of opening up the north to agricdturd production. 

Unlike Gugg is berg, however, Burns subordinated social and psychological "progress " to 

the immediate production of foodstuffs for the markets of the southern Gold Coast. In 

so doing, the Gonja scheme also promised to alleviate the drift of the north's surplus 

"Inez Sumn, 'Colonial Agricultural Poky: The Non-Development of the Northern Temtories of the 
Gold Coast, " I~uemational Joarnal of African Historical Slndiq, 22(4)(1989):668. 



populations to the growing cities of the Colony and Ashanti. Bums thus extended the 

intent of agrarian bias characteristic of mixed farming and tsetse eradication in the north: 

to prevent the uncontrolled development of the south. 

It is important to note, however, that Burns had the Gonja scheme thrust upon 

him by the Coloniai Office, whose original intent was the Chamberlainire project of 

extracting colonial raw materials to counteract a crisis of production in Britain. In 1947, 

the Colonial Office revived the idea of developing the north in response to a claim by 

Unilever that the Northern Territories could support "an area of not less than one million 

acres " of groundnut production.32 Despite an earlier, pessimistic report on this potential 

in West Africa,33 and doubts about Unilever's rnotive~,~ the Colonial Office 

investigated the claim, "for the Northern Territories' sake, " and for the sake of 

contributing to the alleviation of the world ~hortage.~' Preliminary reports convinced 

the Colonial Office that, "at a guess," the Northern Territories would be "fairly 

favourable" for groundnuts, although the repons indicated that much of the area would 

=Panton, Mananinn Director's R w q ,  p.207. 

aThe focus on West Africa intensified as the situation deteriorated dumg 1946, and, with the 
Americans refusing to help. Anlee sent an oilseeds mission to West Africa under Bernard A. Keen. After 
a month in Nigeria and shorter visits to the Gold Coast and Gambia, however. the Keen Mission Wed to 
produce any substmial recommendations. See Morgan. Official Histom. Volume One, pp. 180-87.205. 

% Coionial Office doubted the UAC's claim, suspecting that the Company simply wanted a railroad 
in order to monopolist the West African ediiile oils market. Strengthening this scepticisn was the fict that 
the Colonial Office bad received no s h b r  claims h m  the Gold Coast Depamnent of Agriculture or the 
Gold Coast Adminismation. See Dawson to Hollins (Ministry of Food), 19 March 1947. C0829f8, PRO; 
Dawson to K.E. Robinson, Clay, Orde-Browne. Monson, 19 February 1947, C0852/915/2. Ckiy Mission 
Papers, Part 1: 1947, PRO. Dawson asked for help from the West f i c a n  Department: Robinson replied 
that the West Africa dept could not help on this issue. See Robinson, 27 February 1947. C0852/915/2, 
Clay Mission Papers, Pan 1: 1947, PRO. 

Wourtland, 6 March 1947, CO852/915/2: Clay Mission Papers, Part 1: 1947, PRO; Gold Coast, 
Colonial Secretary to Chief Commissioners. 20 March 1947. NRG8/11/13. NAG'. 



be useless because of its topography "and other reasons. "% 

On this hunch the Colonial Office sent a new West African oilseeds mission, 

under the chairmanship of Colonial Agricul turd Advisor G. F. Clay, to investigate the 

potential for oilseed production in the Gold Coast. Nigeria and the Gambia." The Clay 

Mission evaluated the potential in the Northern Territories, the Gambia and Northern 

Nigeria for state-run, partially mechanised groundnut production, paying "due regard . . . 

to the social and economic effects on the territory concerned. "" In the opinion of the 

Colonial Office, this middle path of "light scale rntchanisation" would eliminate the 

"bottlenecks" of peasant production without transforming the peasantry into a wage 

labour force at the hands of private capital.39 The Colonial Office ruled out private 

concessions before the Mission set sail for Africa. The Clay Mission's terms of 

reference included: 

(a) Direct production by the governments of the colonies: (b) Direct 
production by the United Kingdom Government on the general lines of the 
East African Groundnuts Scheme; (c) The granting of concessions to 

"One mission's experiments resulted in 1.087 lbs of shelled pundnuts with 2cwts superphosphate, 
and 843 Ibslacre unmanurui. The cost of stumping and clearing 17.5 acres came to 6/ lo/- per acre. See 
C096182918: Extract from the Repon of the Sorghum Mission: West African Oilseeds Mission Repon: 
Colonial #224, PRO. 

"Beyond Clay, the mission included transport expen D. McKenna (hm the London Passenger 
Transport Board), medunbation expert A. F. S. Sykes (mecbanisation expert), and W. L. Monson (Assismnt 
Secretary of the Colonial Office's Production Depamnent). Sykes farmed on a large scale himself, and 
also for "two or three large landowners, whose farming operations he conmls." See E.W. BoviU to 
Caine, 12 May 1947, C0852f91512: Clay Mission Papers, Part 1: 1947, PRO. 

Tolonial Office, 7 March 1947; Telegram, Secretary of Smte to Gold Coast and Nigeria, 17 April 
1947, CO852/9 1512: Clay Mission Papers, Part 1: 1947, PRO. 

qawson  to Hollins, 19 March 47; Monson, 14 April 1947, CO852/9 1512: Clay Mission Papers, Part 
1: 1947, PRO. 
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private enterprise. "" 

As we shall discover, the eventual groundnut scheme in the Gold Coast resembled 

alternative (a) above. The Colonial Office dropped (c), the idea of private concessions, 

before the Clay Mission set sail for Africa. on the grounds that "politically it would be 

fatal to refer to private concessions in West Africa." As for East Africa, we shall 

discover below that, by the time of the Gold Coast scheme, the British government had 

failed miserably in an attempt to develop groundnut production in Tangan~ika.~' 

The Mission foliowed the Colonial Office's mandate to consider "the interests of 

the African" instead of treating Britain's oilseed shortage "as an occasion for the 

exploitation of Africa's resources to meet a temporary need elsewhere. "42 Paying "due 

regard to African interests, " the Mission thus confined its site selection to three 

uninhabited areas of the Gold Coast where groundnuts could be produced without 

evicting subsistence farmers. Of the three sites, Damongo could be appropriated most 

easily because it fell under the Gold Coast Land and Nmive Rights O r d i M n ~ e . ~ ~  The 

Damongo site, however, was less suitable for mechanization and much more isolated than 

the other two locations.44 Mission member W. L. Monson twisted this drawback into 

- - -  

'OMoason, 8 April 1947. C0852/915/2: Clay Mission Papers, Part I ,  1947, PRO. 

%ay Mission to Secretary of State, 25 November 1947. C0852i9 l6/l: Groundmxs. West Afiica: 
Clay Mission Report, 1947, PRO. 

Mission Repon, p.44. The mission selected 2.400 square miles around Damongo, along with 
750,000 acres east of Atebubu-EjPra mad near Wenchi. and 90,000 acres north of KinEampo (Mampong) 
for groundnut trials. Clay Report. Appendix Vm, C0852f915R: Clay Mision Papers. Pm 1,  1947. 
PRO. 

Tlay to Urquhart. 5 November 19/47, C0852/915/2: Clay Mission Papers. Part 1: 1947, PRO. 



an advantage, writing that 

it confirms our approach to the problem. The organisation of development 
by means of a large aggregate of small self-contained units is just right for 
an area where the suitable soils do not form one continuous stretch . . .45 

In Monson's opinion. "semi-mechanization" (the only option for groundnut production 

in any case) ideally suited West African conditions. This opinion received the blessing 

of the Colonid Committee on Agriculture, Animal Health and Foremy, which agreed that 

limited mechanization provided the best form of production in light of West Africa's 

"topographical, ecological and political considerations. "q Clay grudgingly accepted the 

recommendation of Damongo, and the strategy of semi-mechanization, "so long as we 

keep our f a  objective the group cultivation by families, with assistance from 

mechanisation rather than maximum replacement of labour. "" 

The Damongo project thus emerged as an experiment in social engineering with 

the "ultimate objective" of "the establishment on the land of peasant communitiesn fully 

employed in semi-rnechanised agricultural production. These communities, however, 

would not be mere "replicas" of traditional peasant settlements. Instead, argued Clay. 

the villages would "establish on the land new social communities, modernised and made 

more efficient. First, each peasant would be able to expand his acreage for both 

subsistence and w h  crops. Increased foodstuff production would protect producers from 

"Monson to Clay, 6 November 1947, C0852/915/2: Clay Mission Papers, Part 1 : 1947, PRO. 

'%xtract from 269th Meeting of the Colonial Advisory Committee of Agriculture, Animal Health and 
Forestry, 1 August 1947, C0852J91512: Clay Mission Papers, Part 1: 1947, PRO, 

"Sykes to Clay, 3 1 July 1947: Clay to Sykes, 7 August 1947, CO852/9 1512: Clay Mission Papers, Part 
1: 1947. PRO. 

'%3ay, Mananinn Director's R m q ,  p.22. 
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periods of famine and hunger, and increased cash crop production would facilitate higher 

standards of living. The use of natural and artificial manures would produce better soil 

fertility and more sustainable forms of agricuhe. Cash crop production would be 

communally organized, and a village-based division of labour, in which all peasants from 

one village would perform the same function in the production process, would ensure the 

maximum efficiency of groundnut prod~ction.'~ Under the scheme settlers would be 

trained variously as tractor driven, lorry drivers, cattle-keepers, market clerks and other 

necessary skilled and unskilled occupations. Eventually, stated the Clay Report, this 

division of labour would "establish a tradition which could be carried over into the 

independent communities already established. "' 
According to the Report, peasant communities comprised only the final stage of 

a threestage scheme which Clay referred to as " Socio-Agricultural Planning. " Phase 

one, which Clay considered "artificial, " would consist of male paid labour gangs grouped 

into villages and working alongside company tractors to perform clearing, sowing and 

harvesting of the first crop. While still working for wages, the labourers would be 

joined by th9ir families in a gradual process of resettlement which would comprise stage 

two of the scheme.'' During Phase Two, each individual settlement would be created 

a "natural village unit or group village settlement," organised on a cooperative basis. 

Stage three would see the emergence of "permanent peasant communities" in which 

49Clay to Duckham d Stewart, 28 Jammy 1948. C0852/916/2: Gmunrlrmcs, West Africa: Clay 
Mission Repon, 1948, PRO. 

W a y ,  Manamna Director's R m q ,  p.22. 

%id., p.23. 
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"villages" would participate in collective groundnut farming while retaining access to 

individual plots of land for their subsistence needs. Each of the three stages would 

contain the "embryo" of the next stage, and the progression, while controlled by the 

development company, would be a "natural" process of settling peasant villages on the 

new development sites." Water supplies would dictate unit sizes; typically, units of 20 

tractors would require 1,600 people. These Units would need European supervision for 

a number of years but eventually each unit would form a self-supporting community 

complete with health, education and leisure centres." The project depended on the 

hope that "the traditional social and political structure may prove itself to be capable of 

adaptation, and may successfully embrace the new collective and co-uperative farming 

systems. 

At first Governor Burns condemned the Clay Mission, citing African resistance 

to the "reputed design of non-African interests to secure an economic strangleholdw on 

the colony? Bum' concern was not misplaced. The Gold Coast press printed many 

African criticisms of British postwar development schemes, some of which caught the 

attention of the Colonial Office or reached the pages of official colonial publications. 

In 1947, for instance, the Wen Afn'm Review published several articles by African 

writers critical of British development plans. One such article, published in December, 

YNotes of a meeting in Nigeria, 9 July 1947, CO852I9 1512: Clay Mission Papers, Part 1 : 1947, PRO, 
pp.2.3. 

YCreasy to C d - J o n e s ,  27 February 1948, C0852191612: Groundrmrs. W m  Africa: Clay Mission 
Repon, 1948, PRO. 
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1947, very clearly articulated the threat posed by mechanised groundnut production. 

First, the writer criticised Britain's admission that West African oilseeds development 

meant to solve metropolitan problems. Second, and more dangerously, mechanised 

agriculture threatened to produce the twin evils of proletarianisation and erosion on a 

massive scale? The Wesr Afncan Review took these criticisms very seriously and 

printed them 

as an illustration of the prejudice which has to be broken down by the 
Colonial Administration in their efforts to secure a measure of agreement 
on this and the other ambitious projects which will flow from the new 
Colonial Development and Overseas Food Corporations?' 

Responding to the threat of resistance, the Colonial Office developed a model of 

production designed to mechanize agriculture without dissolving the African peasantry. 

Between 1948 and 1949, the Gold Coast and Colonial Office negotiated 

unsuccessfully with the Colonial Development Corporation to secure funding for Clay's 

f 12.75 million proposal. The correspondence reveals a tortuous Zprocess of negotiation 

and renegotiation which only served to alienate CDC President Lord Trefgarne from the 

Gold Coast's development plans. Trefgarne's resistance to the Gold Coast proposals 

resulted from his doubts about the profitability of a "social experiment," designed to 

resettle peasant communities on marginal land, with equal benefits to the British and the 

African population. Trefgame objected to the politics of this experiment as well as its 

repeated failure, at least on paper, to demonstrate economic potential. In the opinion of 

T . C .  Mordi, 'The African Groundnut Scheme: Where Do Africans Benefit?, ' The West African 
Review, (December, 1947): 1425-7. 



Colonial Office official Gorell Barnes, the Damongo project was 

most unlikely to go through ... I cannot help feeling firstly, that the right 
bodies to put up the capital are the C.D.C. and the Goid Coast 
Government, and secondly, that no C. D .C. scheme will be successfully 
launched in the Gold Coast as long as it is considered necessary, on 
political grounds, to have a financial arrangement which really takes away 
from the Corporation my real incentive to make the business a su~cess.'~ 

Responding to Cohen's objection to labelling the Gold Coast scheme "political,' Gorell- 

Barnes replied that 

... under the original scheme the C.D.C. were offered not a majority 
equity holdiog but 3 56 debentures, and that whilst their money would have 
been engaged on a large scaie and they would have lost it in the event of 
a failure, there was no prospect before them of any profit over and above 
the bare minimum necessary for payment of their advances from HMG; 
and the reasons for which these rather strange proposals put up by the 
Gold Coast Government were certainly political.s9 

The CDC, argued Gorell Barnes, would never consider a project which produced a mere 

three percent renun and which, moreover, contravened the CDC's mandate to distribute 

profits across the colonies rather than directing them directly back to project sites." 

Gorell Barnes' opinion proved correct. On January 6th, 1949 the CDC 

abandoned the Goid Coast proposal in favour of a more fioancially attractive proposal 

from Nigeria. The Nigerian scheme, located near the border of the Bida and Kontagara 

Emirates in Northern Nigeria, was similar to Gonja with the notable exception that the 

%are11 Barnes to Sir Thomas Lloyd (through Cohen). 12 August 1948, C0852/916/3: Groundnuts, 
Gold Coast, CDC Project, 1948. PRO. 

JgGorell Barnes to Cohen, 16 August 1948; Cohen, 12 August 1948, C0852/916/3: Groundrmts, Gold 
Coast, CDC Project, 1948, PRO. 
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Nigerian site was close to the Northern Nigerian railway.61 Eastwood reacted with 

anger to Trefgarne's decision, saying that he found "Lord Trefgame's reactions at times 

quite unpredictable. So, I think, do cenain members of the Corporation." "I must 

confess, " he continued, "that I was very much put out and disappointed over the failure 

of my well meant endeavour to make peace, since the only result seems to have been to 

exacerbate the war." Perhaps, Eastwood believed, approaching the CDC had been a 

mistake from the beginning.62 in any case, as we shall discover below, the act of 

publicizing the Gold Coast proposal to the CDC forced Governor Alan Burns to 

implement the project without the Corporation's fioancial assistance. 

The Goqja Development Company (GDC), 1948-57 

(i) The GDC Begins 

The CDC's abandonment of Damongo left Gold Coast Governor Alan Burns with 

a significant problem, because Gold Coast Colonial Secretary Gerald Creasy already had 

publicized the project as a fail a c ~ o m p l i . ~  In August, 1948, in the belief that the CDC 

supported the scheme, the Gold Coast legislated the creation of an Agricultural 

Development Corporation, purchased food and materials for the project, and perhaps 

61Shenton, Nigerian Anriculture, p. SO. 

QEastwood to Poynton, 6 January 1949, C0852/916/3: Groundnuts, Gold Coast, CDC Project, 1948, 
PRO. 

631n May, 1947. Creasy issued a press release giving the project cost as £30 million and stating that 
the CDC would be needed ro finance the schane. Exaacts, West Africa, 15 May 1948; Manchesvr 
Guardian, 21 July 1948, C0852/916/3: Groundrmts. Gold Coast, CDC Project, 1948, PRO. 
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most importantly, took steps to appropriate the land around Damongo." 

In 1950 Burns continued this process by establishing the Gonja Development 

Company (GDC) as a subsidiary of the Agricultural Development Corporation (ADC) .'' 

During this period the project changed from a groundnut expon scheme to a plan to 

develop foodstuffs to supply the growing urban markets of the Colony and Ashanti. The 

Colonial Office had suggested this idea during its negotiations with the CDC. In July, 

1948, Melville recommended "revamping " the Damongo scheme to local foodstuff 

markets. Melville reminded his colleagues that the Nowell Commission, reporting on 

Gold Coast agriculture after the cocoa hold-up of 1938, "purposely omitted any reference 

to the possible mechanised groundnut development and made a particular point of the 

need for encouraging local food crops as against expon crops. "" Eastwood agreed, 

writing that 

. . . it would be very nice indeed. from a political point of view, if it were 
possible to re-vamp the scheme so that it turned itself into an experiment 
in group cultivation by serni-mechanised means of something for local 
con~urnption.~~ 

Under Managing Director Panton, the GDC began planning for the development of 

foodstuff production on 30,000 acres of uninhabited land acquired by the Gold Coast 

from the Gonja Native Authority under the Land and Nmive Rights Ordinance. The 

Treasy to Sir Thomas Lloyd, 17 De~ember 1948, C0852/916/3: Groundnuts, Gold Coast, CDC 
Project, 1948, PRO. 

T h e  GDC received f 1,000.000 in government equity capital consisting off l50,OOO A (voting) shares 
and f 850.000 B shares - Operating capital was set at f 120,000 in year one and f 100,000 per year 
thereafter. Gorell Barnes to Eastwood, C096/829/8, PRO. 

dbMelville. 8 July 1948, C0852191613: Gmundrruts, Gold Coast, CDC Project, 1948, PRO. 
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Secretary of State for the Colonies approved the land grant under a ninety-nine year 

lease, under which the GDC paid compensation to the Gonja Native Authority for the 

loss of fshing hunting, f u e w d ,  shea-nut and grazing rights, as well as rent of f5 per 

square mile on the fifty square mile concession." 

In 1951, Burns instructed the Gold Coast Development Branch to produce a ten- 

year development p1ad9 The GDC formed a major part of the programme, receiving 

f 1,000,000 in government equity capital and an operating budget of f 120,000 in year one 

and f 100,000 per year thereafter.m Rounding out the project was the extension of 

tsetse eradication to Damongo and the proposed construction of a railway from Kumasi 

to Navrongo, possibly through the project area itself? This was an enormous 

commitment, especially considering Burns' private acimiss ion that Damongo, where " (n)o 

previous rights of occupancy have been granted," had been chosen because of "land 

tenure difficulties" in Northern ~ s h a n t i . ~  

As noted above, Panton rationalized the choice of Damongo by emphasizing the 

" s o d  engineering " aspect of the project. Beyond its economic objectives, wrote 

Panton, the GDC scheme was designed to 

establish village settlements, accommodating in tribal groups, settlers from 
the more densely populated areas of the Northern districts where the 

"Gonja Developmenf Company. Managing Director's Repon (Panton), December. 1950 - June. 1952. 
C0554/459: Damongo, PRO. See also C096/829/8, PRO. 

'%old Coast Chief Secretary, circular memo, 15 January lgSl, NRG8/7/2, NAGT. 

mMorgan, Official Histow af British Colonial Dweloument, Volume TWQ, p.215. 

"Gold Coast, The Develmrnent P k  195 1,  Accra: Government Rinting Department, 195 1, pp. 14- 15. 

ffC096/829/8: Goverrmr's Reqwst for Damongo rand. PRO. 



increase in population, soil erosion, and a falling soil fertility are creating 
a social and economic problem." 

The anthropological notion of African community, which we have seen most obviously 

in Eyre-Smith and Ramay, deeply mformed the GDC's development model. Panton 

repeatedly emphasized that the GDC's farm units would resemble traditional northern 

villages. He considered an initial wage labour phase "artificialn and emphasized that 

production itself would be done by smallholders organized co-~peratively.'~ Within this 

structure the GDC would take the place of the village market, with the Unit Manager 

acting as land priest by allocating land to settlers and managing their "selection, guidance 

and welfare." From this centralised base control of the development areas themselves 

would be decentralised on a nine-unit basis. Within these units the GDC would provide 

settler farmers with thirty-six acre leasehold plots on which they would be expected to 

cultivate several different crops. Ploughing and planting would be mechanised but 

cultivation would be done mostly by hand. Eventually, the settiers would be encouraged 

to form a Farmers' Cooperative Society and lease individual plots from the Society. 

The units, or "village groups, * would have a 'aibai basis " but would also be "absorbed 

into the new local government system".75 

To this end Panton proclaimed the development area "Essuiiikavu " (ward) under 

the Local Government Ordinance and planned to send one elected member to the Gonja 

9 . B .  Pangon. 9 n i a  Develo~ment Combanv. Mananina Director's Re~on. 1950-52, C096/554/459, 
PRO, p.2. 

74Piet Konings, The State and Rural Class Formation in G ~ I Q ,  Lundonr KPI Limited, 1986, pp.252-3. 

7sPant~n, Mananinn Director's Rmoq, p.28. 
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District Council. Panton foresaw a time when the settlers would buy out the GDC's 

shares and establish their own local council, representing some four hundred and fifty 

families organized into village-units, with a representative on the District Co~nciI.'~ 

This vision carried a clear link to past ideas about "propern African development. 

Indeed, the reports by such figures as Eyre-Smith, Rattray, Kerr and Fortes contributed 

directly to the doctrine of development which determined the structure of the Damongo 

project. They did so mainly by emphasizing the need to resettle entire "tribal units" and 

preserve their organic African character over the course of reclaiming a huge marginal 

tract of land for agricultural production. 

(ii) The GDC Unravels 

Within two years, the GDC experienced major problems in every stage of the 

production, marketing and distribution processes, most of which stemmed from the 

requirement to preserve community during the process of development. First, as Bums 

and Panton admitted, West African politics forced the colonial state to locate the scheme 

on uninhabited - and thus marginal - land, in order to avoid dispossessing peasants. This 

requirement produced a host of problems, including everything from clearing land and 

constructing soil conservation works to attracting senlers, producing crops and 

maintaining acceptable breakage rates on machinery. Second, the Gold Coast left Panton 

to administer resettlement as well as manage agricultural development. Third, Panton 

experienced labour problems. Skilled labourers were difficult to attract and keep, and 

unskilled peasant labourers were inefficient under the model of partial mechanization. 
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Finally, Pantoa struggled to fmd marketable foodstuff crops and to produce them 

efficiently enough to yield profits in the face of extremely high transportation costs. 

Each of these problems shall be discussed below. 

(a) Land Clearing, Production and Marketing 

As noted above, the choice of Damongo produced major problems of clearing 

land, guarding against soil erosion and mechanizing production. In 1952 Panton 

concluded that only fourteen thousand acres of the Damongo site could be cultivated, and 

even this land was far from ideal? Water courses and rock outcrops rendered the 

contour strips unsuitable for "maximum efficiency in the operation of mechanical 

eq~iprnent."'~ Ploughing against the contour, however, posed the risk of serious 

erosion and. in any case, the GDC lacked the capital for total land clearance. Panton 

was thus forced to adopt an inferior "buffer strip" method (leaving natural buffer snips) 

of soil comervation. This method, while (barely) acceptable from an environmental 

perspective, posed problems for mechanization because the buffer strips broke up the 

farm units into discomected 

Meanwhile, mechanization iuelf clashed with the GDC's mandate to produce 

groundnuts, because the crop was poorly suited for mechanized production. During the 

planning phase, this characteristic of groundnuts could be applauded as perfectly suitable 

for peasant-friendly dream of "semi-mechanization." On the ground, however, the 

f7J.B. Panton, 'Progress Report, December, 1950 - June, 1952, The Gonja Development Company 
Limited, Damongo, " pp.4.5. 
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GDC's reliance on hand labour under semi-mechamation rendered production 

inefficient. Moreover, where groundnuts found markets at all, the prices offered by local 

traders were well below the GDC's  expectation^.^ As a result, Panton quickly 

abandoned groundnut production as infeasible and concentrated on other foodstuffs. 

Other crops would grow but faced difficulties finding markets and prices sufficient to 

offset the high costs of production and transport. Regarding the latter, the project site 

was located far from the major market centre. Kumasi, with poor access to roads and no 

access to railways. George Rees, who managed the GDC's agricultural operations after 

1954, estimated the cost of transport to have equalled the cost of pr~duction.~' 

Given the high cost of transport. most GDC crops failed to find sufficient markets 

to justify their production. In fact, some of the crops most suitable for mechanization 

failed to find markets at all. For instance, the main crop after groundnuts, hegari (dwarf 

sorghum), could be mechanized efficiently but failed to find a local market because the 

local population preferred other varieties. This problem forced Rees to remove hegari 

irom the crop rotation in 1955." For different reasons, he GDC rejected the large- 

scale production of tobacco. another crop suited to the GDC site. Though tobacco could 

be grown and marketed, once again the high cost of transportation rendered the crop 

unprofitable. In this case, however, an expatriate firm (the Pioneer Tobacco Company) 

offered to buy the crop at its source and cover the cost of transport to Kumasi. Wary 

''See for example the letter to Panton, 1 1 November 1952, NRG8/ 1 1/40, NAGT. 

" h e ~ e w ,  George k and D.W. Parry, 30 August 1995- 

=bid. 
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of capital, Panton rejected the frrn's offer and confined tobacco production to a small 

portion of the GDC's acreage. By 1955, the project only possessed two thousand acres 

of guinea corn and one hundred and fifty acres of groundnuts." Ultimately, none of 

the GDC's major crops found profitable markets." 

(b) Labour 

We have alluded to the GDC's labour problems above. In fact. the labour 

question plagued the GDC project from the beginning, on several fronts. For instance, 

Panton found it difficult to attract unskilled labour at any stage of the process, including 

gang labourers for clearing and settlers for weeding and harvesting. During the clearing 

phase, unskilled labourers defected at alarming rates if they could be enticed to 

Damongo's inhospitable location at all. Workers avoided Damongo because of its poor 

reputation for food and water supplies and defected en masse when they did appear." 

Once arrived, sixty per cent of the unskilled labour force deserted in the first nine 

months, leaving only fifteen workers available for clearing. Eventually, the GDC 

brought its amition rate down to 7.5 56. When they did stay, however, clearing gangs 

produced poor results because they were too scattered to be controlled effectively by the 

GDC. As a result of poor clearing by hand labourers, Caterpillars, Massey-Harris 

"'The Gonja Development Company Limited, Repon from 1st November, 1954 - 3 1st March, 19SSn, 
in Gold Coast, Anrmal R m n  of the AmiculNral Develoment Cornration. 1954-55, p. 12. 

%e for example the letter to Panton, 1 1 November 1952, NRG8/11/40, NAGT. 

85The Northern Territories Employment Officer i n k d  his superiors that Damongo's remoteness, 
poor water supplies, high food prices and low wages made ataacting and keeping labour extremely 
d i f f idc .  See Northern Territories Employment Officer, 22 June 1950, NRG8/37/2, NAGT. 
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tractors and combine seeders suffered high rates of breakage? This was a serious issue 

because of the shortage of capital equipment cause by the dollar crisis, and short supplies 

from the United States, Canada and South Africa. 

As for the settlers, they were difficult to attract and Panton complained bitterly 

that the Gold Coast saddled the GDC with the task of recruitment. in 1952, Panton 

wrote that "the administrative problems of the resettlement scheme are now sufficiently 

to the fore to merit serious study" and the appointment of "specialist administrative 

officers." On this score, Panton complained that the Gold Coast expected the GDC "to 

undertake the functions of local government and to deal with the administrative problems 

of resettlement."" Furthermore, once settled the peasants did not adapt well to their 

supposedly natural roles as communal farmers. According to Panton, 

Meetings have been held and an effort has been made to get the settlers 
to operate certain farming activities on a communal basis; some difficulty 
was experienced in securing agreement regarding this activities of this 
kind.88 

Panton thus faced a major challenge in teaching the settlers to behave "communally". 

Even more difficult was the task of educating the settlers into modern agricultural 

methods : 

Many social, educational and economic problems arise in connection with 
re-se ttlement of people accustomed to a tribal organisat ion and traditional 
agricultural methods. Not the least of these is the ability of the settler to 
adapt himself to the new environment and to modern mechanised 

upanton, Manaainn Director's Re~ort, pp.24,25,28. 

%id., pp.30/3 1, 

Wid., pp.30. 



In order to modernize the "traditionalw resettled peasant farmers, the Company, it 

seemed, first would have to teach them to become "traditional." 

Beyond gang labourers and settlers, Panton experienced problems with the skilled 

labour force. First, Panton had to recruit skilled labourers from the south, a policy 

which contradicted the GDC's mandate to preserve tradition during the process of 

development." Second, the skilled workers tended to defect to the more lucrative 

southern labour market after receiving their training at Damongo. Those who stayed 

organized walkouts if Panton asked them to work at other tasks during the off-sea~on.~' 

Fioally, as noted above, Panton found it difficult to amact peasant settlers to the project 

and to use them profitably in the production of cash crops. 

Problems with labour and production pushed Panton into a secretive plan to 

transform the Darnongo project into a plantation based on full mechanization and wage 

labour. The peasant ideal, it seems, did not last long. When Colonial Office 

representative Maurice Smith visited Panton in 1952 he was shocked to discover a plan 

to convert Damongo into a full-fledged plantation using settlers as skilled labourers "on 

*Glargow Herald, 27 January 1950, in C096/829/8. PRO. 

*'During 19534, the GDC's permanent Labour force dtMcased and its Casua labour force increased, 
partly because of the iacreased Ievel of mechanization but also because. once mined, the skilled labour 
force (-tor drivers, et cetera) left for higher paying jobs in the transport sector. See "The Gonja 
Development Compaoy Limited, Annual Report", in Gold Coast, &Don of the AmiculNI.al Develment 
Cornration. 1953-54, Appendix, pp. 1 1 - 12, See also Panton, Manamon Director's Ran.  1 950-52, 
pp. 19,23,30-32.41. 
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the English model rather than as small scale individual farmers."" The Colonial Office 

reacted strongly against the idea of a Damongo plantation, maintaining a resolute 

commitment to mechanizing agriculture while preserving the peasantry. " I think we have 

all been looking to Damongo, " wrote one colonial official in response to Smith's report, 

as a pilot scheme to produce basic information for a hture pattern of 
peasant agricultural development. I see no reason why the high degree of 
mechanisation should be incompatible with individual farmers provided its 
layout of farms and terms of tenure are such as to facilitate mechanisation, 
and proper soil conservation measures? 

Under no circumstances did the Colonial Office wish to produce capitalist agriculture in 

the Northern Territories. 

The controversy over Panton's ideas prompted the Colonial Ofice to meet with 

Panton in England in early 1953. By this time, the question of future plans had become 

crucial as the project acreage was expanding rapidly. Panton received permission from 

the Colonial Office to form a Committee of Enquiry to investigate the Damongo project 

and make recommendations for its future.' At issue was the form which production 

would take over the next few years. The Colonial Office argued against converting the 

scheme into a plantation rather than a settlement scheme. Panton, however, emphasized 

the need to f i d  the most profitable means to increase export production. Should the 

GDC plan to export crops to the southern Gold Coast, Panton asked, 

=M.G. Smith, 31 November 1952, C096/554/459, PRO. 

'T. Nye, mirmte, a d  but 1952, C05541459: Damongo, PRO. 

94Panron met with the Colonial Office on January 16, 1953. Panton had suggested to Creasy tbat he 
form a Commitxee of Enquiry. Profcssor Phillips of the Gold Coast University College wanzed to form 
a Iocal committee, bat Gold Coast Director of Agriculture Leach and fanton wanted a wider body- See 
M.G. Smith, minute, a d .  but 1953, C05541459: Damongo, PRO. 



where, with an increasing concentration of cash crops and industrialisation 
including the Volta River scheme, more homegrown foodstuffs would be 
urgently needed in the next few years if the country was not to become a 
large net importer of foodstuffs. 95 

As the process of urbanization proceeded, the need for "homegrown foodstuffs" became 

ever more urgent. 

Adding funher urgency to the GDC question was the spectacular failure of a £50 

million British groundnut project in East Africa. The project began in 1947, when 

Britain attempted to mechanize groundnut production oa a vast tract of uninhabited, 

marginal land in Tanganyika. According to one eyewitness, Alan Wood, the land proved 

extremely difficult to clear and, once cleared, much of the soil resembled "a sheet of 

concrete. " To make matters worse, the African settlers refused to live in their 

supposedly traditional, communal housing units. * Deaibal ization" occurred, disputes 

arose along class lines - including a strike in the second year - wage rates rose and the 

project failed to produce groundnuts in any significant numbers. Wood summarized the 

embarrassment as follows: 

. . . those who saw it . . . may wonder if it really happened, or whether they 
merely dreamt, in some idle moment, that a timber mill was sited before 
anyone really counted the trees for the wood; that a pipeline costing £500 
000 or more was built to take fuel, at a huge operating expense, to tanks 
set miles away from anywhere in the African bush; that a railway was 
begun without anyone knowing where it was going in the end; and that 
inspiring everythmg was a faith that you could grow groundnuts when you 
had not even bothered to inspect the ground? 

The magnitude of the Tanganyikan failure contributed to the downfall of the Labour 

9sJ.B. Panton, ad., but 1953. quoted by M.G. Smith, minute, C0554/459: Damongo, PRO. 

%Alan Wood, The Gfoundrmt Affiir, Loedoo: The Bodley Head, 1950, p. 151. 
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Government, and the new Tory Government wished to avoid a repeat of the Tanganyika 

experience. The Gold Coast and GDC shared this concern. Despite the positive review 

of Panton and the GDC, as of late January, 1953, both the Gold Coast government and 

the GDC were "anxious to avoid premature publicityn in the wake of the East African 

experience." 

The urgency of the situation in Damongo prompted the Colonial Office to create 

an Advisory Committee in 1953. Reporting at the end of March, the Committee made 

no less than twenty-six recommendations for the future of the GDC. In short, the 

Committee recommended stopping any further clearing, planting and resettlement until 

detailed studies were performed on the economics of crop production and marketing. No 

additional settlers were to be brought to Damongo until the GDC determined exactly 

which crops they could grow profitably.98 

(iii) The GDC Splits 

By 1953. Panton had turned to road construction and soil conservation in search 

of profirs, moved to Kiotampo and left the agricultural operation to a new Managing 

Director, George Rees." The First Advisory Committee recommended that separate 

records be kept of the Company's agricultural and construction activities, once again 

paying the closest attention to each section's profit and loss statements? The 

-- - .. - 

97M.G. Smith, 23 January 1953. C0554459: Damongo, PRO. 

%Gonia Develomcnt Commv: Re~ort of the First Advisorv Committee. 1953, pp.32-33, NRG8/3/91, 
NAGT. 

99A~~ording to Rees, Panton rarely if ever venrured onto the Damongo site after 1954. Interview, 
George Rees and D. W. Parry, 3 August 1995. 

'OoGonia Develoument Corn-: Remn of the First Advisorv Committee, pp.32-33. 
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Advisory Committee expressed satisfaction with the profitability of the GDC's 

contracting branch, which Panton had been running as a separate branch of the 

GDC.'O1 In 1955 the Gold Coast government broke the two sections into separate 

Companies, with Panton taking over the Construction Company and hiring a new 

Managing Director of the agricultural operations. In 1956, a Second Advisory 

Committee recommended the retention of the profitable GDC construction company, in 

the interests of participating in resettlement schemes outside the Damongo project 

area. lo2 

On the agricultural side, however. the Second Advisory Cornminee urged the 

GDC to reduce its acreage to between 1,500 and 2,000 acres and concentrate on tobacco, 

the only consistently profitable crop.lo3 Following the Advisory Committee's advice, 

the GDC reduced its acreage to 1,500 acres during 1955 .la After failing to improve 

its performance over the following two years, the Company entered into voluntary 

liquidation and sold its assets to Nkrumah's government.'" Ultimately, the GDC thus 

emerged as the largest in a long line of unintended manifestations of the colonial 

development doctrine of the Gold Coast state. In a fate similar to the CDC-sponsored 

1°'S.T. Quansah, "The Gonja Settlement and Development Scheme - Ghana," Economic Bulletin of 
Ghana 2(1)(1972):18-19. * 

'mnMemorandum for the Standing Development Committee by the Minister of Agriculture: The Future 
of the Gonja Development Company, Limited, December, L9S6, " NRG8/3/ 192. NAGT, pp. 1-2. 

lWSee for exampIe the letter to Panton, 1 1  November 1952, NRG8/11140. NAGT. 

'MQuarwh, pp. 18- 19; T.E. Hilton. *Land Planning and Resenlement in Northern Ghana, * Geoeraohv, 
44(1959):24Q; Konings, p.253. 
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Nigerian project, which collapsed by 195314, the historical and political need to preserve 

and reproduce African community rendered mechanized agriculture hopelessly infeasible 

in Western Gonja. l M  

Community Development in the Northern Temtories 

During the implementation of the GDC scheme, the Northern Territories gained 

international acclaim for an innovative program of community development. Io7 At fmt 

glance the programme's focus on small, locally-initiated rural projects seems at odds with 

the large-scale development efforts normally associated with the "second colonial 

occupation." In fact, comrnunicy development coincided with the arrival in the Gold 

Coast of South African and American conservation and mechanisation expens seeking 

to produce a massive transformation of the northern countryside. As we shall discover, 

the simultaneous appearance of these two very different approaches to development was 

no mere coincidence. 

(3 The Idea of Community Development 

The idea of community development, present in latent form during the making of 

the British West African policy after 1903, underwent a aansformation in the 1920s. 

Responding to the Phelps-Stokes Commission of 1921-23, the Colonial Office tied the 

'ObFor a similar case in Northern Nigeria, see Cowcn and Shenton, Doctrines of Develo~ment, p.297; 
Shenton, Nigerian Anriculture, p.49; see also W.B. Morgan and J.C. Pugh, West Africa, London: 
Metheun and Co. Ltd., 1969, p.645. 

"The programme emerged in the wake of a memo circulated by GoId Coast CoIonial Secretary Robert 
Scon in I949 eatitled "Community Development and Local Development Committees,' Accra: Colonial 
Secretary's Office, 19 September 1949, NRG8/1/49, NAGT. 
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concept to education with a 1925 White Paper entitled Education Policy in British 

Tropical Afnca. The White Paper stressed the importance of community preservation, 

referring to protecting "good tribal conditions" by educating "the whole community. " I o 8  

In 1935, a Memorandum on the Education of Afncan Communities tied this strategy to 

the need for developing raw materials production without producing "de-nationalisation. " 

In 1944, this programme emerged as "mass education, " which the 1948 Cambridge 

Conference of African Governors equated with "community development, " lW and 

which became the official colonial policy of the Labour Government in 1949. According 

to the British government, this approach sought to "promote better living for the whole 

community" and was to be achieved through local initiative and participation wherever 

possible. "O 

The Gold Coast responded to this policy by sending a wave of mass education 

officers across the colony. The leaders of this group considered community development 

to be the "welfare" component of mass education. As such, community development 

formed part of the programme "to help fir  the individual to live the fullest possible life 

in a particular society. 11' Professor L. J. Lewis wrote that mass education sought three 

goals: "(1) the improvement of health and living conditions; (2) the improvement of 

IaL.J. Lewis, "Themy and P - c e  of Mass Education and Community Development," in F.H. 
Hilliard in L.J. Lewis, P e m t i v e s  in Mass Education and Communirv Develo~ment, London: Thomas 
Nelson and Sons, 1955, p. 1. 

1-id.; F.H. Hilliard, "Community Development - Its Problems and Possibilities," in F.H. Hilliard 
in L. J. Lewis, Perqxdves in Mass Education and Commuaitv Devefo~ment, London: Thomas Nelson and 
Sons, 1955, p.27. 

l'vowen and Shenton, Doctrines of Devclo~ment, pp.309-10. 

"'Hilliard, "Community Development, " pp.28-9. 
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(community) well-being in the economic sphere; (3) the development of political 

institutions and political power until the day amves when the people can become self- 

governing. " ' l2 In this programme, Lewis continued, 

We are not concerned only with the development and application of means 
by which the peoples as a whole can be equipped with the basic tools of 
modern living, but that we must be intimately concerned with the end 
points, the application of those tools to effective living by the whole 
community. "3 

Mass education and community development thus sought to develop the potential of "the 

individual in society. " l4 

Since communities implied social or geographical boundaries, however, 

community development inevitably involved protection and containment as well as 

developing community potential. On one level, Gold Coast community development 

workers believed they were protecting African communities from the evils of 

"westernization." As self-appointed trustees, British officials proclaimed their duty to 

protect African communities from the disintegration which Britain had experienced during 

the industrial revolution of the nineteenth century. Lewis closed his analysis with the 

example of British Registrar-General William Farr I1 (1807-83) and the development of 

education in England. "Schools were corning into being, " wrote Lewis, 

as part of a formal system of education, in part as a result of a genuine 
concern for building up an inteaigent educated community, but to a 
considerable extent as a measure of selfdefence, the urbanisation of the 
industrial revolution having created serious social problems in clashes 

112ewis, p.2. 

'"bid., p.3- 

"'HiIIiard, *Community Development. " p .29. 
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between various elements of so~iety. ' '~ 

Without mass education and community development, argued another author in the same 

volume, the rapid westernisation of Afica would erode the African capacity for "self- 

defence " and produce uncertainty, insecurity and the breakdown of community. ' I b  

Applying the lessons of Europe, however, would allow the British "to ensure that West 

Africa avoids being embroiled in the kind of souldestroying, monotonous, prideless 

work which Charles Chaplin so vividly portrayed in one of his great pre-war films, Ciry 

Lighzs."ll' On the ground, this approach involved creating a buffer zone of rural 

regions between the villages and the towns, protecting communities from extinction at 

the hands of urbanization and ushering in "real West African progress. " l a  

(ii) Community Development and Large-Scale Projects 

The significance of this theory of rural protection becomes apparent in light of the 

large-scale development schemes which descended on the Gold Coast in the late 1940s. 

Mass education sought to insulate African communities from potential social upheaval 

caused by the big projects. !I9 Beyond the altruistic protection of village communities. 

however, community development also carried the more practical goal of buying time 

lt6A. Taylor. "Fundamental Motives in Community Living," in F.H. Hil l id  in L.J. Lewis, 
Perswctives in Mass Education and Community Deveio~rnent, London: Thomas Nelson and Sons, 1955, 
p. 14. 

117Hilliard. *Community Development. " p.32. 

'Inbid., p.34; F.H. Hilliard, "The Need for Roots," in F.H. Hilliard in L.J. Lewis, Pers~ectives in 
Mass Education and Communiw Develo~ment, London: Thomas Nelson and Sons, 1955, p.40. 

"%illiard, "The Need for Roots," p.36. 



while the Gold Coast waited for the large-scale schemes to pay off. In this context, 

writing in 1949, Colonial Secretary Robert Scott stressed the necesszv of community 

development in the wake of the larger projects. Scott expressed this hope as follows: 

Major proposals, such as the Volta River Development plan and the 
mechanised agricultural schemes in the Northern Territories and Northern 
Ashanti, have entailed a great deal of planning extending over many 
months. A large number of detailed investigations have been made into 
a variety of agricultural plans concerning the production of new crops or 
the expansion of existing ones . . . but all this planning had been on too 
broad a scale to comprise the minor needs or the rurd areas, and too 
technical in character to permit of much participation by the people 
themselves in the preparation of the plans. Although the benefits of this 
major reorganisation will eventually be felt throughout the country. it is 
inevitable that, for some time to come, the direct advantages must be 
localised. 120 

Community development thus provided the means to bring short-term benefits to northern 

villages while waiting for the larger schemes to pay off. According to F.H. Hilliard, a 

major part of the problem in Britain had been the uncontrolled movement of the 

population from rural to urban areas during the nineteenth century: 

Finally, let me suggest that in planning the work of mass education in 
terms of the ultimate goal of community development, we may hope to 
avoid the mistakes made in the nual life of England and other commies 
following the industrial revolution. No real plan to provide a full rural life 
for the English villages was thought out or even considered. The result 
has been a continual drift away from villages to towns . . . something of 
unique value disappears from the life of a people when its rural life is 
neglected and decays. The sturdy independence and self-reliance, the quiet 
reflection and, of course, the simple provision of food - all these things 
go if rival life decays. And yet, rural life must offer a full life or it is 
bound to decay; people want to live a full life and will go where they 
think it can be found.'2' 

'qoben Scott (Gold Coast Colonial Secretaxy). 'Community Development and Local Development 
Committees, ' 19 September 1949, Amexure II. NRG8/ 1/49, NAGT, p.5. 

L21Hilliard, 'Community Development, " pp.334. 



According to Hilliard, these problems could have been avoided in Britain if rural 

development had been planned properly. In the Gold Coast, mass education and 

Community Development provided the means for this planning process, which would 

develop a "well-ordered rural life" in which each rural region would be developed as a 

"cultural and social unit" between the villages and the towns. l* 

The threat of a rural-urban drift had plagued the Gold Coast administration since 

the early 1930s.lU By the late 1940s, the colonial state recognised that its plans for 

mechanised agriculture threatened to disrupt the social structure of the northern 

countryside. That is, the projects threatened to fmmform subsistence farmers into wage 

labourers. "The systematic development of agriculture and industrial projects, " wrote 

Hilliard, 

inevitably affects and will continue to affect, the whole social structure. 
The old tradition by which a man works on land belonging to his people 
in order to provide himself and his dependents with food, clothing and 
shelter, is forced to give way increasingly to a new method of work - to 
the system of employer and employees, in which one man receives a wage 
in return for work done for others. I was told that in one West African 
territory the Government was faced with the dilemma that if it pushed 
ahead with plans for large-scale agricultural development on scientific 

'=bid.. p.34. Hilliard borrowed this idea from Hmry Moms' repon to the Educational Committee 
of the Cambridge County Council in 1925. 

lZ3In a 1931 Census, for instance, former northern official A.W. Cardinall made these remarks: 

The inevitable result of the rapid increase of the people's w d t h  has been to bring 
about what atmost amounts to a revolution. The communal ownership of land is being 
largely repudiated for individual ownership; the sale of land. an almost unheard of 
practice, has become a maner of everyday life . . . the industrious planter has been forced 
to hire labour in order to cope with the fruits of his industry and is gradually ceasing to 
be a working farmer with the inevitable d t  that in the course of time he will be a wn- 
working landlord. 

A. W. Cardinall, The Gold Coast. 193 1, Accra: Government Printer, 193 1, p.84. 



lines, it could do so only at the cost of a major upheaval in the whole 
social structure of that area; very naturally it hesitated before making such 
a difficult choice. '24 

Along with the stagnation of rural life caused by large-scale, commercial development 

schemes, therefore, came the landlessness, unemployment and social dislocation caused 

by the transformation of the peasantry into wage labourers. But social upheaval was an 

inevitable corollary of progress. The key for Hilliard was not to balk at large-scale 

projects but rather to manage their negative effects by preserving a West African core 

during their implementation: 

... no nation has ever made progress without economic, social and 
spiritual upheaval, and it is the price to be paid in all worthwhile human 
betterment. But we must try to see that the progress is real West Ahican 
progress; that is, to see that the best of the past is carried on into the 
future, and that the old is combined with the new wherever the old is 
valuable and needs preserving.lZ 

Combining the old with the new implied that development had to be "organic " if it was 

to be legitimate. It had to come from within; it had to be "real West African progress" 

or else it would be corruption. Mass education and community development provided 

the tools for this process of conservative development. 

W .L. Shim, the official responsible for community development in the Northern 

Temtories, emphasised the importance of planning in this process of achieving 

development while preserving community: 

The success of projects may well depend upon the thoroughness of the 
planning. Neglect of some of important phase of a community's social, 
religious, political or economic srmctwe, or its relation to the larger 

l3Hilliard, "The Need For Roots, " pp.36-7. 

'%id., p.40. 



community of which it is a part, may well lead to failure ... lack of 
planning and integrating a project to the moral and social needs of a 
community can do a great deal of harm. 126 

In Shirer's comments we can see Guggisberg's emphasis on planning filtered through the 

moral and social organicism of the colonial anthropologists. 

Shirer's innovation was to wed this vision to village participation. "Progress," 

he wrote, "cannot be imposed upon a people. Those concerned must be partners in 

planning as well as in executing projects for community improvement. " 12' Shirer 

pointed to the Tennessee Valley Authority (TVA) as an example of good development 

planning and agreed with Wayland Hayes' judgement that the TVA was a "genuine effort 

to develop a social structure in hannony with natural conditions and local potentialities. " 

It is significant that the TVA arose as a response to an uncontrolled development process 

which had caused the removal of natural resources and exhaustion of farmland during a 

period of rapid population growth. Development had not been planned with "regard for 

future welfare, " and the result had been "povem, illness, poor diet, primitive housing, 

ignorance and limited social and culnual interests. "'" Shirer ended h s  discussion by 

pulling a moral out of the TVA example: 

Planning must be with the people from the beginning, giving every 
consideration to their social, political, religious and economic needs. It 
must not impose anything from above upon the people. and must be 
related and coordinated to other development plans. It must have at its 
core the aim of developing the moral and social structure of society and 

'26W.L.L. Shirer, "Planning Community Development, " in F.H. Hilliard in L.J. Lewis. Perspectives 
in Mass Education and Communitv Develo~ment, London: Thomas Nelson and Sons, 1955, p.69. 

'%id., p.70. 

IaIbid., p.72. 



enlightening the people, so the 
community. lZ9 

The colonial state attempted to implement 

local development committees. Operating 
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advance will be steady within the 

this programme through the establishment of 

from the grassroots, community development 

thus carried the potential to control the chaos associated with development, while 

retaining all that was best in African tradition. "No nation has ever made progress, l1 

concluded HilIiard, 

without economic, social and spiritual upheaval, and it is the price to be 
paid in all worthwhile human betterment. But we must try to see that the 
progress is real West African progress; that is, to see that the best of the 
past is carried on into the future, and that the old is combined with the 
new wherever the old is valuable and needs preserving.lM 

For the colonial state, mass education and community development were to serve as the 

cornerstone of "real West African progress. " 

"Real West African progress" meant preserving community in the midst of 

agricultural revolution and industrialization. This was the intent of community 

development, and it was to be achieved on several levels. First, the programme sought 

to prevent the drift of unskilled rural peoples into the sites of large development projects 

and thus into unemployment. Second, community development - under the system of 

local government - attempted to absorb school leaven into nual areas and prevent them 

from joining unskilled labourers in the ranks of the unemployed. Finally, community 

development sought to block individual accumulation in rural areas by focusing on the 

participation of communities in village projects. Ulhately , in seeking to contain the 

'%id., p.73. 

%illiard. "The Netd For Roots," p.40- 
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forces of development within rural communities, community development sought to 

prevent the growth of class formation and the rise of civil society, in the Northern 

Territories. 

Conclusion 

As we have seen, the Gold Coast chose the Damongo site for its groundnut 

scheme because of its location near a vast tract of unoccupied land. The project was 

organised as a collectivised cooperative of peasant producers. But co-operative 

organisation in itself only partially eased the fears of British West African administrators. 

In the post-war period, several colonial governments in British West Africa had balked 

at implementing similar large-scale development projects out of the fear of social 

disorder. In the Gold Coast, however, colonial officials believed that they could 

minimise the negative aspects of development through the careful application of mass 

education and community development. The point here is that colonial officials 

recognised that development necessarily implied upheaval, but also believed that it could 

be managed in order to guide the process along organic, and thus positive, lines. 

Peter Wonley has demonstrated that this response was generaiised across many 

colonies after World War Two. That is, many colonial governments invoked community 

development in response to peasant resistance to the development of capitalism. 

Worsley's analysis is worth quoting at length: 

Ideologically, (community development) drew upon a de-politicised 
version of Mid-West populism mixed with a vdgarised North American 
psychology in which any vestige of conflict theory had been removed. 
The central theoretical notion was that farmers' problems were basically 



problems of knowledge (ie. ignorance) and of communication, and could 
be solved via education and by discussing their difficulties with other 
members of the local community and with the local representatives of 
government. The wider vision, and class militancy, of traditional Western 
populism ... were thus expunged, and group therapy put in its place. If 
the blockages to the spontaneous expression of the peasants* basic needs 
could be overcome, it was assumed, popular energies would be released 
on a gigantic scale. And the whole thing would be dernocrati~.'~~ 

Cast in this light, community development appeared as one element in a package through 

which the British tried to achieve large-scale, commercial development without 

transforming the Gold Coast peasantry into wage labourers. Community development 

and Fabian colonialism thus acted as post-war tools in the continuing struggle to achieve 

the twin intents of British colonial development doctrine. On the one hand, agricultural 

projects such as the Damongo groundnut scheme sought to generate large-scale cash crop 

production on peasant lines. On the other hand, community development projects sought 

to provide enough incentive to preserve village organisation without permitting enough 

individual accumulation for the growth of a middle class. In both programmes, the 

British tried to achieve development without the emergence of class formation and the 

rise of civil society. 

The Gold Coast colonial state thus introduced cooperative agriculture and community 

development to guard against social problems associated with the development of agrarian 

capitalism. This programme represented a continuation of the state's attempt to block 

the growth of class formation in the African countryside. As a hedge against civil 

society, the colonial state invoked cooperatives and community development, the very 

'"Peter Worsiey , The Three Worlds: Culture and World Develo~ment, Chicago: University of Chicago 
Ress, 1984, pp.145-147. 
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measures which the governance literature praises for strengthening the "civil public 

realm. "13* In contrast, the colonial state turned to cooperation and "development from 

below" in order to stifle the civic public realm. For the colonial state, the growth of 

civil society threatened to disrupt the ordering of progress. The last phrase is key in that 

it points to what must have been the biggest failure of the Damongo scheme for the 

colonial state. The design of Damongo and community development was meant to be 

progressive as well as conservative. The colonial state expected to be able to develop 

agricultural productivity while preserving the "traditionaln social structure of the 

Northern Temtories. In this goal the state failed completely; as such, Darnongo 

represented one of the clearest examples of the intractable contradiction between the twin 

intents of the British colonial doctrine of development. 

'=See for example Aiii Mari Tripp, "Local Organizafions, Participation, and the State in Urban 
Tanzania, a in Goran Hyden and Michael Brarton (eds), Governance and Politics in Africa, Boulder: Lynne 
Reinner Publishers, 1992, pp.237-238. 



Chapter Nine 
Conelusion: Development and its Corruption 

Cardinal Newman wrote long ago that "corruption" is a development which 

"prejudices its essential idea," that is, a development not in keeping with itself.' These 

words seem particularly relevant when considering the variants of development doctrine 

descrikd above, all of which envisioned development according to the biological 

metaphor of "cell-like growth." Casting Newman's d e f ~ t i o n  in this biological light 

brings us to a cardinal feature of the development process, the fact that the cultural 

"genus" must be preserved and. therefore, that development must be "organic. " Beyond 

the circularity of this conception lies the problem of transferring a biological metaphor 

to social systems and nations. Biologically, the preservation of genus is readily 

observable in the development of an individual species. But what is the "genus" of a 

social system, and, more importantly, who decides? In our w e s  the answer is clear. 

For most of the colonial period, the genus was "African community," framed according 

to the definition of the colonial trustee. 

This commitment to community occurred after Chamberlain's initial attempt to 

bring the creative destruction of capitalism to bear on the undeveloped estates of West 

Africa. Between 1895 and 1900, Chamberlain intended to use state intervention to force 

through an agrarian transformation in the new British West African territories. As such, 

the British West African colonial states. under Chamberlain. appear to have resembled 

the idea of bula maran recently put forward by Crawford Young. According to Young, 

'M.P Cowen and R. W. Shenton, Doctrines of Develo~ment. London: Routledge, 1996, p.95. 



the label "bula mufan" (literally, "rock crushern) best captures the forcefulness of the 

colonial state in Africa.' Our evidence demonstrates that, if this label applies at all, it 

does so only for the earliest periods of "pacification" and Chamberlainite development. 

From the perspective of development, however, it is important to note that this 

aggressive phase of colonial expansion coincided with a perceived political and economic 

need to open up the undeveloped "West African estates. " 

This observation is not to downplay the violence of pacification, nor to deny the 

importance of Mamdani's and Gibbon's focus on the colonial state as a mechanism for 

surplus extraction.' However, after 1900 the colonial state gradually turned away from 

this project in the Northern Territories. Between 1900 and 1908, the state dropped the 

imposition of direct taxation, abandoned the nationalization of land, and stopped 

searching for marketable resources in the north. During this time, the colonial state also 

created a system of chieftaincies and established the chiefs as labour contractors for 

public works and, briefly, for the mines. It could be argued that these policies merely 

represented the construction of the north as a labour pooi for the industries of the south. 

That is, an argument could be made that the extractive function still reigned in the 

Northern Territories, geared towards the extraction of labour rather than resources. 

However, except for brief periods between 1906-9 and 192 1-5, the colonial state did little 

'The image of bulrr m a n  permeates Crawford Young's The African Colonial State in Historical 
PersDective, New Haven: Yale University Ress, 19%. For a recent critique. see Bruce Berman, 'The 
Perils of Bula Matari: Conswi.int and Power in the Colonial State," Canadian Journal of African Studies, 
3 1(3)(1997):556-570. 

'Mahmood Mamdani, C i b n  and Subiect: Contemwrarv Africa and Late Colonialism, Princeton: 
Rinceton University Press. 1996; Peter Gibbon. 'Civil society and political change, with special ref- 
to 'developmmtalist' states.' paper presented to thc Nordic Conference on 'Social Movemmls in rhe Third 
World," University of Lund, 1993. 
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to control the development of the Gold Coast along these lines.' 

In any case, the idea of the north as a labour pool, if it existed before 1908, 

began to give way to the idea of the north as a clean slate for true "Ahican development" 

between 1908 and 1919. During this time, the northern administration carried f o m d  

Northcott's plan to revive "tradition" in the Northern Temtories. Politically. therefore, 

this period witnessed the attempt to put African community on a sure footing in the 

north. At the same time, official policy moved towards the "peasant road" advocated by 

Morel and the Northern Nigerian and West African Lands Committees (NNLC and 

WALC). In the case of Northern Nigeria, this policy was hitched to the anti-landlord. 

single-tax theories of Henry George. Although Clifford rejected George's theories 

between 19 12 and 19 19, Clifford embraced the peasant road for rural development in the 

Gold Coast. More importantly, George's theories were clearly in the air by the time of 

Guggisberg's arrival in the Gold Coast in 1919. 

Guggisberg's governorship brought an attempt ro reconcile the twin intents of 

development to the Gold Coast. Although Guggisberg sought to extract resources from 

the Northern Territories, he also intended to manage the progress of the Gold Coast's 

"tribes" into a Gold Coast nation. Guggisberg emphasized the need to avoid 

"denationalization" during this process. That is, Guggisberg sought simultaneously to 

preserve, reproduce and "modernizen African community - based on chiefs' rule - during 

the development process. This project required the intensifcation of state intervention 

to prevent the reproduction of the southern experience, considered "premature 

'See Jeff Crisp, The Storv of an African Working Class: Ghanaian Miners' Suue~les. 1870-1980, 
London: Zed Books, 1984, pp.35-53. 
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westemization," in the Northern Territories. Filtered through Lugard's Dual Mandate, 

the WALC programme of Georgeist land nationalization provided a set of potential tools 

for Guggisberg's project. Although Guggisberg failed to implement this development 

vision, his policies set the state for the application of the WALC's ideas to the Northern 

Territories after 1927. 

If Guggisberg brought Henry George a step closer to the Gold Coast, however, 

the Guggisberg development plan also facilitated the growth of "westernization" in the 

south through the development of cocoa production and mining. As a result, 

"corruption" appeared to worsen in the Gold Coast between 1919 and 1927. In the 

Northern Territories, this process appeared in the form of increased labour migration and 

chiefly despotism. The Eyre-SmithlRataay solution was to reinstate the land priests, 

considered the rightful leaders under "primitive" relations of status, as local rulers within 

a modern system of indirect rule. By realigning political and religious power along 

"traditional lines," and thus building native administration on an indigenous base, Eyre- 

Smith and Ramay believed that the development process would right itself along a 

natural historical path. The administration disagreed, supporting the chiefs against the 

land priests and a t t e m p ~ g  to make them a "living part of the machinery of government" 

through indirect rule. 

A. F. Ken's experience demonstrated the contradictims inherent in this strategy. 

Reacting against previous policies, Ken decided to use the land priests in the short term. 

However, he believed that the kamtonabas would be more suitable for tax collection in 

the long run, if the law clearly regulated and enforced the process. Fortes agreed with 
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Kerr, stating that the "British constitution" in Frafra had to be judged according to its 

own development, without reference to the social system of the Frafra themselves. The 

colonial state, however. persisted in its belief that indirect rule could be structured 

according to African tradition. As such, indirect rule sought to preserve "community" 

during the process of development. 

During the implementation of indirect rule, the development process - at the level 

of state policy - included the reclamation of the Northern Temtories for the production 

of foodstuffs. This programme sought to alleviate the economic, social and 

environmental problems associated with uncontrolled development in the south. After 

1935, that is, the colonial state m e d  to the Northern Territories to produce foodstuffs 

for the growing working populations of the Colony and Ashanti. In this task, the state 

believed that it faced two major problems. First, the Northern Territories appeared 

"locked up" from development, primarily due to the presence of the tsetse fly. Second, 

the experience of the south seemed to warn that uncontrolled agricultural development 

would bring environmental desrmction in its wake. The colonial state believed that these 

problems could be solved through wtse eradication, which would reclaim the Northern 

Territories, and mixed farming, which would encourage environmentally sustainable 

agricultural production. Furthemore, as noted in Chapter Five, both of these strategies 

could be reconciled with "African community" as long as they were delivered through 

the srmcnue of indirect rule. Thus, the colonial state attempted to deliver tsetse 

eradication and mixed farming through the newly established Native Authorities. 

By the mid-1940s, this version of colonial development doctrine had produced a 
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number of contradictions. First, indirect rule and mixed farming had failed to stimulate 

sufficient levels of agricultural production to satisfy the colonial state's economic and 

social needs. On the other hand, in the few areas where mixed farming had succeeded, 

it appeared to threaten "communityn by developing into agrarian capitalism. To make 

matters worse for the colonial state. indirect rule also provided opportunities for 

individual accumulation beyond the realm of agriculture. As noted in Chapter Six. some 

chiefs and fetish priests were able to accumulate wealth through trade, transport and 

"fetish tourism." As for tsetse eradication, it seemed to succeed mainly on the basis of 

forced labour, and it failed when local chiefs and fetish priests refused to co-operate. 

This reality certainly contradicted the spirit of indirect rule. Finally, in addition to the 

contradictions posed by indirect rule, some of the more important development policies 

contradicted each other, especially forestry and tsetse clearing, and mixed farming and 

meat production. 

After 1945, Britain's urgent need for oilseeds and proteins pushed the Gold Coast 

towards deeper involvement in economic development. At the same time, urban African 

discontent continued apace and the population became more politicised against the 

presence of the colonial state. In light of the contradictions noted above, these new 

forces prompted the Gold Coast to replace indirect rule, tsetse eradication and mixed 

farming with land planning and local government. As noted in Chapter Seven, land 

planning involved the development of specific regions according to their natural 

endowments (farmland, pasturage, forest reserves, et cetera). The development of these 

areas would be devolved to a series of local committees. The colonial state based these 
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committees on the Native Authority system, but restructured that system to incorporate 

educated commoners as well as chiefs. Absorbing "commoners" into district level 

committees formed the core of "local government," which sought to provide a ml 

outlet for school leavers. In large part, this smtegy sought to guard against the growth 

of politically volatile, unemployed urban youths. Also, however, the strategy of local 

government appeared to provide a mechanism for pursuing development while preserving 

village communities. In the Northern Temtories , this conservative political strategy 

extended to the highest level of politics, through the creation of the Northern Temtories 

Council and the appointment of chiefs to the electoral college for the national elections 

of the 1950s. Once again, however, colonial development doctrine failed to produce its 

vision of community. Political factions quickly developed within the Northern Temtories 

Council, and officers of local development committees attempted to use their offices for 

personal economic and political gain. As before, individual actors pressed against the 

boundary of the colonial ideal of African community. 

On this point. it is important to note that some colonial officials reacted 

pragmatically to the failure to the breakdown of the ideal noted above. Kerr and Fortes, 

for example, may have offered more practical solutions to the north's administrative 

problems than did Eyre-Smith and Rattray. Indeed. Kerr was an able administrator 

working with the vision constructed by the colonial state.' But we are s t i l l  left with the 

problem of that vision, that is, the vision of "African" development in the colonial era. 

best typified by the model of the Gonja Development Company. The GDC's liquidation 

signalled the f M  demise of the dream of socially engineering a community of eighty 
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thousand peasants, and co-ordinating their production, on a vast tract of uninhabited land. 

The Damongo experience demonstrated the failure of the Fabian project of reproducing 

African community while generating agricultural development on a massive scale. The 

GDC succeeded, however, in becoming a construction company working on roads and 

soil conservation works. The interpretation of Damongo as a " fa i l~ re"~  illustrates the 

teleology of development noted above, in that the criteria for success are inherent in the 

development model itself. No room is allowed for immanent and/or unintended results. 

Unfortunately for the colonial state, processes and policies of development 

continued to produce unintended consequences which pressed against the intent to 

preserve and reproduce African community. Despite the British withdrawal from 

Chamberlain's doctrine of development, the integration of the Gold Coast into the world 

economy provoked the halting development of agrarian capitalism in the mining and 

cocoa belts. During the transition to the peasant road, therefore, economic forces 

threatened to undermine the peasant communities which the colonial state sought to 

preserve and reproduce. In the Northern Territories, chese forces included the growth 

of labour migrancy (which severed peasants from their village communities), and the 

emergence of chiefly political and economic accumulation.' 

For the colonial state, these trends represented the breakdown of kin-ordered 

African community, the rise of individualism, and the potential recombination of 

individuals into classes based on economic differentiation. That is, previous periods of 

development threatened to produce the rise of civil society. For the colonial state, the 

'S.T. Qwnsah. 'The Gonja Settiemem and Development Scheme - Ghana,' Economic Bulletin of 
Ghana, 2( 1)(1972): 14-24. - 
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rise of civil society represented the breakdown of community, not a political space for 

its development. The colonial state responded to the threat of civil society by designing 

development projects with an eye towards preserving Afican community. The 

development doctrine of community did not. indeed, could not, make room for the 

possibilities of agrarian transformation and the emergence of civil society in the Northern 

Temtories. Put another way, the colonial state considered civil society a "corruption" 

of development. For the colonial state, the corruption of development produced both a 

crisis of development and a crisis of governance. The crisis of development grew out 

of the failure of the intent to preserve and reproduce community while producing 

agricultural surpluses in the Norther Territories. As noted above, on the eve of 

independence this process represented the failure of the twin intentions of the Fabian 

doctrine of development. 

In response to the failure of the state's agrarian doctrine of development, some 

chiefs - as well as development officials such as Panton - stepped outside agricultural 

production in the interests of economic and political accumulation. We have discussed 

several examples of this phenomenon. The commercialization of sacred shrines 

represented one prominent example, as did the p m i t  of trading and transport business. 

It is important to note that individuals pursued these avenues of accumulation with both 

economic and political interests in mind. In some cases, such as the golib-, political 

inttrests appeared to have predominated and been firmly rooted in local social structures 

rather than, say, market forces persay. The golibdiwu provides one of the best 

examples of an individual effort to use market forces for local social and political 
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purposes. In other cases, individuals clearly pursued economic as well as political gain. 

For instance, the Gandah family actively engaged in businesses related to regional, 

national and global markets. Once again, however, economic motives were tied to 

political ones. In the Gandah case, the family attempted to bumess the power of Birifb 

against the four chiefs of the Lawra Confederacy. The Gandahs, however, also used 

their wealth and political power for the benefit of their own subjects. In fact, Gandah 

I was known as a chief who regularly provided food in times of shortage, and otherwise 

cared for the interests of the people of Birifu.6 The point for our purposes, however, 

is that these individual strategies of accumulation - pursued outside colonial agrarian 

visions, worked to undermine the twin intentions of the colonial doctrine of development. 

For the colonial state, this trend fed into the crisis of development. 

In pursuing individual accumulation strategies, some northerners were able to 

translate economic power into political power. This process usually involved chiefs ad 

their families, who gained political power directly, by entering the national political 

scene, and/or indirectly, by accessing the channels of higher education for their families. 

By the 1950s. therefore, the crisis of development in the Northern Territories had 

produced a crisis of governance. Despite the colonial state's attempt to shield the north 

from "southern" influences. certain individuals gained access to individual channels of 

accumulation and used those channels to gain and maintain political power. This process 

was linked to education, especially the emergence of the Government Training College 

bJack Goody, Cookina. Cuisine and Class, Cambridge: Cambridge University Press, 1982, p.68. 
Goody's observations lend support to the account of chief Gaudah's generosity found in S.W.D.K. 
Gandah,'~ historical biography of his father. See S.W.D.K. Gandah, 'Gandah-Yir (The House of the 
Brave)," unpublished manuscript, n-d., pp. 147-149. 
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in Tamale between 1944 and 1957.' Most of the students at the College were linked 

directly or indirectly to the Northern chieftaincies created, or at least strengthened, 

during the period of indirect rule between 1932 and 1952. The "chiefly" nature of 

education complicated the process of class formation and gave a unique character to the 

growth of civil society in the Northern Territories. For instance, the second generation 

Northern Territories Council (NTC) contained a significant number of members educated 

in the north or the south. However. most of these members still had very close ties to 

the Northern chieftaincies. The NTC thus remained a chiefs' council. 

This is not the say that the chiefs represented a united voice. In fact, as the 1950s 

progressed, distinct cleavages developed within the NTC. These cleavages often were 

based on the hierarchies of power created during the colonial period. As such, division 

between chiefs reflected older struggles for power, stretching back to the early 1900s, 

projected into a new political theatre. At this level, the realm of civil society contained 

cleavages not only between political and economic classes, or between north and south, 

but also between chiefs at different levels in the colonial hierarchy of power. At the 

local level, in 195 1 we thus fmd the chief of Birifu fighting for his own village council 

and independence from LawraS8 Perhaps more imponantly, after 1954 these cleavages 

worked their way into national party politics. Nkrumah's CPP penetrated Tamale 

between 1949 and 1950, drawing northern chiefs as well as educated commoners into 

'See R.B. Bening, A Historv of Education in Northern Ghana, Accra: Ghana Universities Press, 1990, 
pp. 135-174. 

me Birifu chief did not succeed in this quest. See the correspondence in NRG8/2/ 10: L a m  Native 
Affairs, National Archives of Ghana, Tamale (NAGT) pp.4-8- 
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its orbit.9 In response to the development of party politics, a group of Tamale 

Government School graduates formed the Northern Peoples Party (NPP) in April, 1954. 

The split between the CPP and NPP, though complex, occurred mainly along the lines 

of power established during the colonial period. The NPP, for instance, argued strongly 

against Nlaumah's plan for a unitary state, in favour of a federal structure. In fact. the 

NPP argued for the continuation of the north's status as a British Protectorate, for at least 

ten to fifteen yeardo This phenomenon did not represented a simple case of traditional 

chiefs versus "modernn political leaders. Rather, by the mid-1950s. the northern chiefs 

were very much part of civil society, educated, and involved in business pursuits. The 

point here is that civil society developed in the Northern Temtories despite the colonial 

state's intention to block its emergence, though it developed along the contours of 

colonial development policy. Despite the unique character of its development, civil 

society in the Northern Temtories both reflected and contributed to the crisis of 

governance for the colonial state. 

More than this, however, civil society provided the space for individuals to use 

development to gain political power. During the 1950s. development in the Nonhern 

Territories became highly politicized. We can see this trend at work in Birifds fight for 

a local council. In fact, local development committees generally became sites of 

snuggles over political accumulation. At the national level, some chiefs used the realm 

of development to join the CPP and access the corridors of government power. Others 

Vaul Andre Ladouceur, Chiefs and Politicians: The Politics of Regionalism in Northern Ghana, 
tondon: Longman Gmup Limited, 1979. pp.8 1-2. 

'ODennis Austin, Politics in Ghana. 1946-1960, London: Oxford University Press, 1964, pp. 184-6. 
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joined the boards of development organizations. In a very real sense, therefore, the 

colonial doctrine of deveiopment produced not only a "corruption" of development, but 

also its poiiticization. In the Northern Temtories, these trends provided fertile ground 

for the rise of civil society. As a hedge against the growth of civil society, the colonial 

state attempted to transform, and, indeed, develop its docnine of African community. 

This attempt failed to produce its intended results. Instead, civil society continued to 

grow and development became politicized according to the specific nature of the history 

of development doctrine in the Norrhern Territories of the Gold Coast. 

lLNorthem Territories Council Member E.A. Mahama, for instance, sat on the board of the Gonja 
Development Company. R.B. Braimah sat on the board of the Agriculture and Fisheries Development 
Corporation before his election to the Legislative Assembly in 1956. See Gold Coast. Aericulm and 
Fisheries Develo~mcnt Cornration. Annual Rmn. 1954, p.2, Annual Rermn. 1955, p. 1. J .A. Brahi&, 
S.D. Dombo and Yakubu Tali were added to the Legislative Assembly as asextraordinary membersw in July, 
1950. J.A. Braimah would later become Minister of Communications and Works. See Austin, 
pp. 105,164- 
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