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ABSTRACT

THE MANDATES SYSTEM IN AFRICA, 1919-1929:
EUROPEAN PERCEPTIONS OF A SACRED TRUST

Edgar A. Jones
Master of Arts

Youngstown State University, 1979

The author examines the attitudes of Europeans
involved in the administration of the League of Nations
Mandates system in four African Mandated Territories
during the period from 1919 to 1929, and concentrates
in particular on those activities of the Mandatory Powers
directed toward the social progress of the indigenous
peoples: their education and physical health, and the
development of legal structures within each territory.
In examining these questions, the author has relied
primarily upon the official documents of the Permanent
Mandates Commission, especially the minutes of its
proceedings in Geneva, and upon the documents provided
to the Commission by the Mandatory Powers: Britain,
France, Belgium, and South Africa. The Mandated Terri-
tories of Southwest Africa (Namibia), Ruanda-Urundi,

and the British and French Cameroons are studied.
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CHAPTER I
INTRODUCTION

The idea of writing a paper on the Permanent
Mandates Commission of the League of Nations grew out
o} an earlier paper I wrote concerning the Bondelzwarts
Rebellion of 1923 in Southwest Africa (Namibia).1 At
that time I had been impressed with the entire "noble
experiment" of the Mandates system, and especially
with the problems it faced as a system of international
supervision in an area in which supervision had pre-
viously been an entirely national concern. The painful
tug-of-war between the ideals expressed in Article 22
of the League Covenant--the enabling legislation for
the Mandates system--and the understandably strong desire
not to trample on what were seen as national prerogatives,
was quite evident in the Commission's handling of the
Bondelzwarts incident. I became interested therefore
in exploring this essential conflict much more closely,
in order to discover just how successful this first
brave attempt at the surrender of a degree of national
sovereignty had been.

It is a commonplace that the League of Nations

e 1Edgar A. Jones, "The Permanent Mandates Commission
dn its First Three Years, 1921-23" (unpublished research
Paper, The Author, 1977).



was a failure, that the organization did very little

to prevent the gradual deterioration of the world
situation during the inter-war years. But it is seldom
borne in mind that the League was an organization without
precedent,2 indeed that it was in its very nature creating
the precedents by which future international organizations
would flourish. Its Committee on Intellectual Co-operation
was the predecessor of Unesco; its main components of
Council, Assembly, and Secretary-General were little
altered in their transformation into the corresponding
components of the UN; and the International Labour
Organization was so successful that it required no
essential transformation as a result of the trauma of

the Second World War.

The Permanent Mandates Commission itself is still
with us in a sense as the Trusteeship Council of the UN.
Most of the Mandates have been liquidated, a few have
been transferred to new "Trustees" as a result of
the second war, but the system itself still survives and
continues to occupy headlines, especially with regard
to Namibia. In the course of years, with the discredit-
ing of colonialism in general, the function of the
Commission (now the Council) has changed. It has been
granted more powers and its ultimate end has become

its own liquidation. This paper will study the earliest

2The Powers acting in concert through the nine-
teenth-century Congress system was a much more voluntary
arrangement than the League and its permanent secretariat.



phase of the Mandates system, its first ten years, and
will study in particular that area of the world where
colonialism flourished at its most brazen: sub-Saharan
Africa. The paper is concerned primarily with the welfare

3

of what were called the native peoples,” especially

as this welfare was perceived by the European authorities,
both on the Commission and in Africa. In so doing,

I have chosen to examine one lMandated Territory repre-
sentative of each of the African Mandatory Powers:

the British and French Cameroons, Ruanda-Urundi (Belgium),
and Southwest Africa (South Africa), and to concentrate

on those aspects of mandatory rule which most touched
upon the welfare of the affected peoples: education,
health services, and the administration of law. It may
be argued that in ignoring economic factors--something
which the P.M.C. most certainly did not--I am ignoring

the one aspect of Mandates administration which ultimately
had the most powerful impact on native welfare. But I

do so with good reason: under the terms of the Mandates,
economic questions were addressed primarily for their
European impact, especially as the Open Door ensured free
access for all States Members of the League to the markets

of the Mandated Territories. The framers of Article 22

3Despite its "loaded" nature, I have felt it
necessary to retain the term "natives" when referring in
this paper to Black Africans. I took this decision
because no really satisfactory term has arisen to take its
Place. I hope the reader will have the self-discipline
to ignore the disparaging connotations inherent in the
term and its derivatives.



did not see economic development as redounding to the
benefit of the African, except secondarily. Therefore,
while the documents of the P.M.C. abound with economic
matters, these are almost entirely concerned with the Open
Door and grievances by European firms against one or
another of the Mandatory Powers.

I have also chosen to disregard in this paper
the "mountain peaks" of Mandates administration, that is
to say the major incidents such as the Bondelzwarts
Rebellion which would otherwise tend to distort the relief
of day-to-day administration. In further defense of this
omission, I would point out these peaks have generally
been covered in much more depth by the general surveys of

of the period, such as Toynbee's Survey of International

Affairs, and that the more humdrum business which is the
subject of this study has been ignored--possibly quite
rightly for contemporary readers--as "unnewsworthy."

I hope in this paper to redress the balance.

It has not been my intention in this paper to
uncover any Universal Truths, since these seem to be of
an extremely transitory nature. Rather I have tried to
capture the essence of the "official mind" which was
concerned with Mandates administration at the time, a mind
which, though traces of it still femain, is becoming more
and more alien to a world fifty years later. It is my
hope that a more complete picture of this mind will emerge

from this paper, and that subsequently a more balanced



view will be possible concerning these men and the
difficult task with which they were faced.

A. J. P. Taylor has observed that "History gets
thicker as it approaches recent times."u The amount of
material available to the historian of the twentieth
century is enough to deter all but the most determined
and the most foolhardy. I am neither. In consequence
I have been forced to restrict my primary sources somewhat
artificially to the documents of the League of Nations
(microfilm edition: Research Publications). However,

I do not beleive this restriction will affect the validity
of my conclusions. Margery Perham had access to the
Lugard Papers at Rhodes House for her biography of

Sir Frederick Lugard5

but was able to produce scarcely
two pages of pertinent information, leading one to suspect
that a fishing expedition in personal papers would be
likely to produce diminishing results. At any rate,
the paper does not suffer from any dearth of published
contemporary accounts; the League was a novelty and
generated quite a body of evaluative and descriptive
literature. The most important of this is described in
my bibliography.

One final note. The documents of the League of

Nations are noteworthy, like all government documents,

uA. J. P. Taylor, English History, 1914-1945

(New York: Oxford University Press, 1965), p. 602.

5Margery Perham, Lugard: The Years of Authority
(London: Collins, 1960), pp. 647-52.




both for the unconscionable length of their titles and
for the tendency for infinite subdivision of issuing
agencies. For this reason, and because the microfilm
edition of the League's documents is logically arranged
by official documents numbers, I have chosen to save
considerable paper by citing these official numbers
rather than titles when citing League documents. This
practice should not hinder the reader seeking to confirm

or further explore my references.



CHAPTER 1II
THE EVOLUTION OF THE SACRED TRUST

By the terms of Article 119 of the Treaty of
Versailles (1919) Germany renounced in favor of the
Allied and Associated Powers all rights over her former
colonial possessions. By Article 22 of the same treaty
it was established that these territories would be
administered by certain unnamed Powers on behalf of
the League of Nations' as "a sacred trust of civili-
sation." Article 22 went on to describe the conditions
to which this administration would be subject.2 including
a requirement that each Mandatory Power make an annual
accounting of its stewardship to the Council of the
League, through its Permanent Mandates Commission.

3

Such a system was, and remains, unique in modern history.

1The first twenty-six articles of the Treaty
comprise the Covenant of the League of Nations.

2Certain further duties were set forth in Article
23, but these applied to colonial administration in
general and were not specific to Mandated Territories.

3The P.M.C. is mentioned in the ninth and last
paragraph of Article 22, where it is charged with
receiving and examining the annual reports and advising
the Council "on all matters relating to the observance
of the Mandates." These duties are expanded in the
Commission's Constitution (20/h/272E and Rules of
Procedure (C.P.M. 8 and C.P.M. 8(2)[amended]). The
UN Trusteeship Council should not be seen as performing
the same function as the P.M.C. Rather it should be
Seen as the liquidator of the Sacred Trust. No new
Mandated Territories were added after the Second World

WILLIAM F. MAAGC LIBRARY
YOUNGSTOWN STATE UNIVERSITY



Africa before the Great War

How did the Mandates system come about? Certainly
the European administration of Africa before the First
World War had not demonstrated any unusual civilizing
capacity, and its determining factor seemed all too
often to be national self-interest. From one end of
the continent to the other, from the Arab north to
the Afrikaner south, economic exploitation and political
manipulation seemed to yield much more tangible results
than could any "sacred trust." The taking up of the
White Man's Burden in Africa was a process which evolved
fairly rapidly. In 1865 just ten percent of the continent's
land area was under European administration; ninety
percent remained relatively undisturbed. Twenty-five
years later the proportions had been reversed. In
the intervening years had occurred the great colonial
land-grab known as the Scramble. Its motivations were
as diverse as the official European and private interests
which took part, ranging from the essentially humanitarian
motives of men like David Livingstone and Pierre Savorgnan
de Brazza to the bare-faced exploitation and genocide
of Léopold II's Congo Free State. Between these extremes
lay such motives as the "racial" imperative of European

Ssettlement--colonization in the classical sense--in

War, and of those remaining from the Versailles Treaty
(all except Iraq), all have now been given their indepen-
dence except the Pacific Islands and Namibia.
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the temperate regions of southern and eastern Africa
as well as the smaller-scale economic motives of private
European firms seeking to establish trade relations

and outposts.5 In order to understand the radical

import of the Mandates system, we must look at some

of these specific motivations more closely, including
their effects on the native populations.

The humanitarian motivation was generally confined
to those who had either an extremely intimate relation-
ship with the natives or none at all, namely the
missionaries and explorers in Africa and the socialist
and abolitionist societies at home. It was these humani-
tarian forces which were most vocal in their criticism
of European involvement in Africa as it existed in
the late nineteenth century. Their foremost interest
was in seeing the material benefits and wisdom of European
civilization extended to the primitive races of Africa.
Especially among explorers such as Brazza and Sir Richard

Burton there was a sense that the native African was

4This was primarily a British phenomenon. While
the settlers as a group constituted a special interest
group without peer with regard to agitation for further
colonial expansion, their overall numbers were small.
Africa was the last choice of Europeans emigrating
in search of new beginnings.

5It is interesting to note that African coloni-
zation began in earnest only after the emancipation
of Black slaves in the British Empire and the United
States. This constitutes one of the more striking
bParadoxes of modern history, and the fact that the same
People were often active in both movements is illustrative
of the workings of the nineteenth-century mind.
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in no way inferior to his European brother. These men
viewed Africans and Africa much as modern-day anthropo-
logists might; native culture was appreciated for itself,
as a viable alternative--at least for the African--to
contemporary European systems. The leftist polemicist

E. D. Morel exemplified this point of view, as can be
seen from this rather ingenuous view of the system of
land tenure then prevalent in the Gold Coast (Ghana):

The idea is very prevalent that because the

majority of the negro and negroid peoples of Africa
are in a condition which we call rather loosely
"primitive," there is no such thing as a law of
tenure, because it is unwritten, and that African
governing institutions do not exist. This is an
altogether erroneous view. In point of fact, not
only is there a real system of African tenure,

but it is an infinitely better, sounder and healthier
system than that which the British pegple tolerate
and suffer from in their own country.

To these men the benefits which European civili-
zation offered to Africa were of a limited and often
dubious nature: the Christian religion (though here
Burton might have raised objections), improved medical
care, modern scientific education, and the undoubted
benefits of trade. This last is of great significance.
By trade Morel and men like him did not mean Europeans
trading with Europeans, though such trade could be

accommodated in their scheme; rather they envisaged

Europeans trading with Africans, a system which was

6Edmund D. Morel, The Black Man's Burden (New

York: Modern Reader Paperbacks, 1974), p. 199. Being
British, Morel may have been somewhat partial to the idea
of unwritten law.
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quite well developed in the British colonies of the
Gold Coast and Ashanti. Such a liberal system continued
the native in the possession of his land, which he
developed himself, selling the produce himself and
avoiding the middle man. The only European intervention
was in the form of agricultural agents who helped the
native improve his methods. This system was not permitted
to develop outside the British colonies of West Africa
(Sierra Leone, the Gambia, the Gold Coast, and Nigeria),
and it is remarkable, in the light of subsequent events,
that it was able to develop even there. DMorel attributed
its survival to a strong tradition of such methods
in the past (before forms less favorable to the native
became popular) and a sympathetic European administration.7
Of course not all missionaries and explorers

were so liberal-minded in their efforts to bring the
blessings of European civilization to the African. While
Burton seemed to possess the intellectual detachment
of a Lévi-Strauss in his encounters with natives, John
Hanning Speke, his companion in several East African
expeditions, did little to disguise the disgust and
contempt he felt in the presence of the African.
According to V. G. Kiernan, the American explorer H. M.
Stanley took on aspects of both:

Those who saw him at the Berlin Conference were

puzzled: he "spoke with real affection of the natives,"
but there was something about him that belied his

7Ibid.. p. 175-96 passim.
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words. He may have been speaking more from the
heart when he inspected an early model of the Maxim
gun and declared that it "would be of valuable
service in %elping civilization to overcome
barbarism. "

Stanley was the agent chosen by Léopold to go into

the Congo and get the signatures of as many chiefs as

possible on the treaties which were to form the founda-

tions of the future Etat Indépendant or Free State.

In contrast to the Gold Coast, the Congo Free
State represented the unpleasant nether side of European
involvement in Africa. The Free State was Léopold's
own brainchild, presented by him to a Conference of
Geography held at Brussels in 1876. Nine years later
it received the sanction of the Berlin Conference.
Léopold saw his scheme for opening up Central Africa
as "a crusade worthy of this century of progress."9 .
The endorsement of the Powers at Berlin was followed
rapidly by the consent of the Belgian parliament to
the new Free State's becoming in effect, the personal
property of the monarch. Thus in the waning years
of the nineteenth century, a form of government which
had not existed in the advanced states of Europe since
the eighteenth century came to Central Africa to herald

the arrival of civiligzation. Unrestrained monarchical

8V. G. Kiernan, The Lords of Human Kind (Harmonds-
worth, Middx.: Penguin Books, 1972), p. 236.

i 9Raymond L. Buell, The Native Problem in Africa
(CamPrldge, Mass.: Bureau of International Research, 1928;
reprint ed., London: Frank Cass, 1965), v. 2, p. 415.
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power, combined with the scientific and technological
coercion available in that "century of progress,"
virtually guaranteed to the natives of the Congo basin
a unique taste of European civilization. The treaties
which Stanley was able to extract from the native rulers
were put forward as evidence of the willingness of those
chiefs to have their lands placed under the benevolent

protection of the Belgian king. Concessionnaires were
10

brought in to develop the country, and all unoccupied

lands were declared to be domaine de 1'Etat and divided

between Léopold and his eager developers. Kiernan
describes what followed:

Léopold assembled a mercenary army with, by 1905,
360 officers drawn from up and down Europe, and
16,000 natives. Its business was to ensure quick
profits in rubber, ivory, or palm-oil collected

as tribute or by forced labour. The consequences
were of a sort and on a scale not seen again in

the world until the Nazi epoch, when they were seen
in Europe itself. Africa, or this part of it, now
became very truly a dark continent, but its darkness
was one the invaders brou%ht with them, the sombre
shadow of the White man.l

The number of victims to this unbridled and,
in time, self-destructive form of capitalism can only be
guessed at. According to Morel, the population of the
Congo basin before the advent of the Free State was

estimated at "between twenty and thirty millions";

10Unoccupied land was defined essentially as
any land not being actively cultivated or occupied by
native villages. Cf. Morel, ibid., pp. 115-17; Buell,
ibid., v. 2, pp. 426-27.

"
‘1Kiernan. ibid.
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the first census (1911), however, gave the population
as eight and one-half millions after the horrors had
subsided. That census was never publicly released.12
Even given the dubious accuracy of population estimates
at this time.13 the very wide disparity between pre-Free
State estimates and the first official census would
indicate an appalling mortality, possibly as high as
ten millions. From many accounts, the policy employed
in the Congo during the personal régime was quite literally
to work the people to death. Financial gain on the part
of investors was practically the sole criterion moti-
vating the enterprise. The memory of this period remains
as a spectre that cannot be laid to rest by those who
would remember only the happy side of Europe's role
in Africa.

While the Congo was not the only instance of
gross abuse of the European position in Africa--the French
adopted a similar system in their part of the Congo,
and the cocoa plantations of Angola and Sao Tomé employed
virtual slave labor--the system was certainly not general
throughout Africa, and when brought into the light of day

it was the object of universal revulsion.

12Morel, ibid., p. 109. A copy was gotten out of
the Congo by a British consul.

; 13Early population estimates in Mandated Terri-
tories showed significant variations from later figures,
the earlier estimates often being considerably higher
than the first official censuses. However, the variation
Was never so great as in the Congo.
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The British West African colonies and the Congo
Free State epitomized respectively the best in Indirect
Rule and the worst in Direct Rule. In the former,
European administration was carried on with a deliberate
respect for the integrity of native institutions, even
going so far as to preserve a Muslim ascendancy in
northern districts; in the Congo, on the other hand,
administration seems to have been characterized by
a total disregard not only for native customs and forms
but for the very lives of the natives themselves.lu
Other parts of Africa fell either between these two
extremes or in the category of settler colonies.

Settlement constituted the second of three forms
of European expansion described by the American political
scientist Quincy Wright: contiguous expansion as in
North America and Siberia; autonomous colonies in the
midst of alien races as in southern Africa and Malaya;
and imperialism with no intent of settlement, as in
South Asia and tropical Africa.l5 As was Morel, Wright

was a strong voice in the battle against imperialism

in Africa as defined above. But both became ambivalent

when it came to settler colonies in the same continent.

1u’For a more detailed description of the ideal
functioning of Indirect Rule, see Sir Frederick Lugard,
The Dual Mandate in British Tropical Africa (5th ed.:
London: Frank Cass, 1965).

L 15Quincy Wright, Mandates under the League
%i;ﬂ%ﬁ;gg§ (Chicago: University of Chicago Press, 1930),
p' —5-
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The organic view of the state was very much in vogue

at the beginning of the twentieth century, and it provided
a strong impetus to the imperial movement. However.'

it was the settler colony which most occupied this
proto-racialist imagination. British empire-builders
foresaw a world dotted with little Britains slowly
expanding to occupy the whole of the temperate zones;

Frenchmen looked to a Grande France expanding south

across the Mediterranean much as the United States had
expanded west. While the "little men" at home became
embroiled in domestic politics, Cecil Rhodes on the
frontier looked to the colonization of the Moon.

One problem confronting settler colonies was that,
except in relatively sparsely-settled regions such as
North America and Australasia, the indigenous population
was likely to be too large and well-entrenched to readily
admit of large-scale displacement by Europeans. In
Africa this was especially the case, and Afrikaners
trekking north from the Cape soon encountered Bantus
coming south at a somewhat more leisurely pace. When
the two agricultural societies met, the outcome was never
really in question. To the society possessing technology
went the spoils: the Whites became the proprietors and
the Blacks the laborers. Since Whites were generally
reluctant to emigrate from Europe to Africa, preferring
the more inviting lands of North America and the antipodes,

the already-entrenched White population became more



17

and more a minority, isolated from the mainstream of
European thought, and more and more awash in a sea
of dispossessed Blacks. The leading movement of
imperialism had left them in its wake.

The German empire in Africa partook of both
the settler type of colony and the imperial "protectorate"

described above.

Mandated-Territories-To-Be: The German Colonies

Germany was a latecomer in the scramble for
African colonies, and what she finally acquired was
something of a minimal empire. Preoccupied with terri-
torial consolidation in Europe, she finally reacted as
the last parcels of independent Africa were threatening
to diappear under the "protection" of the Union Jack

and the tricouleur. Commenting in The Rulers of German

Africa, L. H. Gann and Peter Duignan see the German
colonial impulse as not so much an extension of state
policy as

a surrender to special interests--to missionaries
anxious to work under the protection of the German
eagle and to merchants, especially traders on the
west coast of Africa who looked for imperial protec-
tion at a time when falling world prices for African
products forced them increasingly to move toward

the interior so as to reduce their gverhead by
cutting out the African middlemen.l

Nevertheless, German imperialism was of little economic

16L. H. Gann and Peter Duignan, The Rulers of

German Africa, 1884-1914 (Stanford, Calif.: Stanford
University Press, 1977), p. 9.
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consequence. "Within the hierarchy of German capitalism
as a whole, the magnates of the African trade were
pygmies."17
In the administration of her African territories,
Germany was in geheral no more ruthless than many.of her
European neighbors. $She certainly had more than her
share of black marks--the virtual campaign of genocide
carried out against the.Hereros is the most notable

18——but overall, German administration in the

instance
years leading up to 1914 was nowhere near the unique
outrage later alleged at the Peace Conference. Indeed,
in his study of Britain and the German colonies during
the war, William Roger Louis contends that "Germany's
guilt as a uniquely brutal and cruel colonial power
originated during the First World War, not before."19

Nevertheless, Vernichtungsbefehl doomed the Weimar

Republic to sit on the sidelines of interwar colonialism;

ironically, Léopold's Etat indépendent did not dis-

qualify Belgium as a Mandatory Power.

17Ibid., p. 10. Germany's colonial empire
attracted only one in every thousand emigrants and
0.6% of German foreign trade. In 1913 its deficit
amounted to more than £6,000,000. Cf. Wm. Roger Louis,
Great Britain and Germany's lost colonies, 1914-1919
(Oxford: Oxford University Press, 1967), p. 10.

18Robert Cornevin, "The Germans in Africa before
1918," in Colonialism in Africa, 1870-1960, ed. L. H.
Gann and Peter Duignan (Cambridge: Cambridge University
Press, 1969), vol. 1, p. 388.

19Louis. ibid., p. 16. Examples of studies of
german colonialism undertaken more to justify subsequent
llieq appropriation than to look objectively at the
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Assuming therefore that the assignment to Germany
of all the guilt for the sins of colonialism was based
more on political considerations than on any distinctly
German predeliction to malicious colonial administration,
we shall for the most part bypass the period of German
control. Its importance in the context of this paper is

as the raison d'étre for the Mandates system as a whole.20

The question now becomes, given the unremunerative nature
of the German colonies, why should anyone else wish to
relieve Germany of the burden? The answer may lie in
a number of non-economic pressures.

Before 1884 the conventional wisdom was that
there were three national brands of colonization:
"the English, which consists in making colonies with
colonists; the German, which collects colonists without
colonies; and the French, which sets up colonies without

21

colonigts." The establishment of German protectorates

particular successes and failures of German imperial
policy are G. L. Beer's African Questions at the Paris
Peace Conference (New York, 1923; reprint ed., New York:
Negro Universities Press, 1969) and vol. 18 of the
British Foreign Office's Peace Handbooks, German African
Possessions, Late (London, 1920; reprint ed., New York:
Greenwood Press, 1969).

20Although Germany was deprived of her colonies,
She did not lose interest in their administration, and
from the outset she was intensely involved in trying to
influence the Mandates system, usually towards greater
international control (see especially Assembly Document
106)-. Upon German admission to the League, this interest
was finally recognized by the appointment of a German
member to the Permanent Mandates Commission (1927).

21Leading article, The Times, 27 August 1884, p. 6.
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over Togo, the Cameroons, Tanganyika (German East Africa),
and Southwest Africa, as well as several Pacific archi-
pelagos, changed all this. This late and seemingly .
careless disruption of the above formula, far from
causing consternation among the veteran colonial Powers,
elicited a marked show of co-operation from the two
giants of imperialism, France and Britain. France
negotiated a cession of territory in French Equatorial
Africa giving Germany access to the wealth of the Congo
basin and Lake Chad, in return for German support during
the Morocco crisis. Iikewise, Britain recognized German
control over Tanganyika and the Caprivi Strip, the
latter a narrow finger of territory stretching from
German Southwest Africa some five hundred kilometers into
the heart of British southern Africa, in order to gain
German support in Turkey and the Sudan. Much as these
arrangements may have irked the more imperialistic
circles in the two donor countries, they were seen at
the time as wise territorial adjustments in favor of
a state unlikely to pose any threat in Africa for the
foreseeable future.22
The outbreak of the Great War--and within that

context the great advances in submarine warfare--suddenly

22Ronald Robinson and John Gallagher, Africa and
the Victorians (London: Macmillan, 1965), chap. 10; for
@ somewhat different interpretation, see G. N. Uzoigwe,
Brltgin and the Conquest of Africa (Ann Arbor: University
Of Michigan Press, 197%), pp. 187-96. Bismarck saw
German colonies only as potential hostages for Britain.




changed all that. To Britain, literally dependent on
the sealanes for her survival, the coastal and insular
German colonies suddenly metamorphosed from harmless
prestige-pieces into potential submarine bases from
which to wreak havoc on the lifeline of Empire. A memo-
randum from L. S. Amery, a secretary in the British War
Cabinet and long a vigorous exponent of British imper-
ialism, made this fear explicit in 1917:

..if Germany can recover her colonies, or even
add to them as she hopes...she will be able to renew
it [German colonial expansion and sea power | with
far greater hopes of success. She will take effective
military measures to make her colonies secure against
congquest, and she will establish in each of them
bases for submarines and raiders. A base in Duala
in the Cameroons commanding the routes to South
America and South Africa; a base in East Africa,
whose radius covered the entrance to the Red Sea and
threatened all communications between India and
South Africa; one or more bases in the Pacific--
once they are well organised the next war with the
British Empire could be_undertaken under far more
favourable conditions.?

Because of its novelty (which it shared with the airplane)

the submarine had an unknown potential. As with many

new weapons, military and civilian leaders tended to

overestimate the decisiveness of its impact.zu
This fear of submarine warfare, coupled with

the demands of the southern Dominions for territorial

compensation for their contributions to the defense of

——

23"Notes on Possible Terms of Peace,”" G.T.-448,

Secret, 11 April 1917, Cab. 24/10, quoted in Louis,
lbld', p! LI’-

usimilar fears in regard to aerial bombardment
Were current in Europe prior to the Second World War.
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the mother country, ensured that the German colonies
would end up as spoils of war. Even if strategic con-
siderations had been cast aside, the fervor of a popular
indignation fueled by government propaganda would have
made the return of the colonies unthinkable. To further
complicate matters, however, outright annexation had
likewise been ruled out, thanks to President Wilson's
injunction against territorial aggrandizement--he con-
trolled the purse-strings as well as much of the reserve
cannon-fodder. In addition, the leaders of the Russian
revolutionary government had coined the phrase "no annex-
ations," which was quickly gaining currency in the

25

allied countries.

The Evolution and Organization

of the System of Mandates

The outrages committed by European colonialism
during the late nineteenth century, especially in the
Congo basin, produced a growing popular demand for some
sort of international supervision. Although it had been
an international conference which had initially approved
the conditions which led to the rape of the Congo, the
basic idea of international supervision had not been
tarnished by the episode to any great degree. Some of
the reasons for this can be found in simple national

Prejudices. It was the opinion of most abolitionist and

25Lou:'Ls. ibid., p. 6.



23

native welfare societies in Britain, for example, that
the unrestrained excesses of the Belgians, French,
Germans, Portuguese, and Spanish in Africa were seriously
endangering the welfare of the natives. Since outright
British annexation of the affected colonies probably
would not go over well in foreign circles, the next best
thing seemed to be some form of international control

in which Britain would be able to exercise her due

26 Similar sentiments were expressed by Continental

weight.
societies, though the names of the offending states
tended to differ.

As has already been noted above, the pronounce-
ments of President Wilson and the Bolshevik leaders made
the postwar disposal of the German and Ottoman territories
an international question rather than one for the Allied
and Associated Powers to decide amongst themselves (though
in the end this was roughly what happened).27 Although

contemporary restraints on annexation were the direct

impetus to the Mandates system, the idea of the "Mandate"

26A writer in The Times observed that

". . . so far as the British mandated territories are
concerned, it cannot be pretended that the system
introduces any new features, except the annual reports
to the League; for British administration has always
stood for [the various duties ] which the League
Mandates prescribe . . ..""("Task of Mandates Commis-
sion," The Times, 3 July 1925, p. 15).

27The problem was agravated by a discrepency
between Article 22 of the Covenant and Article 118 of the
Treaty of Versailles, the latter of which stated that
Germany renounced all colonial claims in favor of the
Allied and Associated Powers.
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had preceded the war by many years in international legal
and official circles. Quincy Wright noted that

In 1887 Germany proposed that the Powers appoint a
"mandatory" for Samoa and in 1898 Italy suggested that
Prince George of Greece be made "mandatory" of the
Powers to administer Crete. During the Russo-Japanese
War, Dr. Agira published a book entitled Mandate
System in Manchuria urging Japan to assume the admin-
istration of that country on the basis of a treaty
with China whereby the latter's sovereignty would be
formally preserved and certain limitations would Be
imposed upon the Japanese administration . . L2

This last suggestion closely parallels the terms of the
1882 British assumption of power in Egypt in which "they
notified the other Powers that they had undertaken the
duty of advising the khedive until a satisfactory and
stable condition of affairs should be established."29 It
will be noted that in most of these instances either the
proposed mandated territory was of minimal strategic
interest or of so much interest that the state proposing
the Mandate also proposed itself as Mandatory Power.
Likewise no solid framework was proposed for international
supervision aside from a simple international acquiescence.
The universally recognized Father of the Mandates
system was General Jan Smuts of South Africa. If the
original concept was not his, it was he who was its most
forceful proponent at the Peace Conference. Smuts had
originally intended that the idea be applied only to the

remnants of the Austro-Hungarian, Russian, and Ottoman

28yright, ibid., pp. 19-20.

29Sir George Clark, English History: A Survey
(Oxford: At the Clarendon Press, 1971), p. 465.
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empires, "from which he 'distinguished in principle' the

w30

German colonial empire. Smuts' argument was that the
Mandates system ought only to be applied to countries
which had a reasonable chance of attaining self-government
in the foreseeable future, and it is interesting to
speculate how the history of the next twenty-five years
might have been altered had the system been applied as he
had originally envisaged it. |

Russia was dropped from the list at the Peace
Conference, much to Smuts' chagrin, and the German colonies
added; then, at the behest of Italy, Austria-Hungary was
also dropped, thus removing Europe from consideration
altogether.31 It should be noted that the one continent
in which General Smuts opposed the introduction of the
Mandates system was the one in which his own country had
a direct and vital interest--Africa.

The detailed evolution of the Mandates concept is
treated at length by Quincy Wright.32 We shall here
examine the structure which finally arose.

The outline of the Mandates system as expressed
in Article 22 of the Covenant of the League of Nations was
a model of euphemism. The former German and Ottoman
territories were referred to as "those colonies and terri-

tories which as a consequence of the late war have ceased

3% right, ibid., p. 33; cf. Louis, ibid., p. 120.

31Ibid., pp. 29-34 passim.

32Ibidl ’ pp- 1_98-
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to be under the sovereignty of the states which formerly
governed them." This anonymity of prior ownership was
deliberately inserted into the article in order that the
system should not seem to discriminate against the van-
quished of the war. 1In addition, although the assignment
of Mandates under the terms of Article 22 was to be
implicitly objective--"to advanced nations who, by reason
of their resources, their experience or their geographical
position, can best undertake this responsibility, and who
are willing to accept it"--these were not the actual bases
of assignment.33

Indeed, it was no coincidence that the advanced
nations chosen to administer the Mandates were the same
nations whose troops were occupying the territories in
question. Even President Wilson recognized in the end
"the prior claim of the occupying Powers to receive
Mandates, the special claim of the Dominions in respect to
the open door and of France in respect to recruiting
natives."34 Any other arrangement would have violated a

number of inter-Allied agreements concluded during the

33As noted above, Article 119 reserved all power
to the Allied and Associated Powers. Nevertheless, by
the terms of Article 22, if these Powers could not decide
among themselves within a reasonable period of time the
Eerms of the Mandates, this decision would be made by the
members of the League." This phrase, which implied, if
anything, the Assembly (as the only body representing all
the members of the League), was tortuously interpreted by
the Council to mean "signatories to the Treaty of Ver-
Sallles who are members of the League." (Assembly document
161, pp. 15-16).

Miright, ibid., p. 4.



course of the war and would have resulted at the very
least in extremely strained relations between the contrac-
ting parties.

By the terms of Article 22 the Mandatory Powers
were enjoined to fulfill a number of special obligations
within their respective territories, including the guaran-
teeing of freedom of conscience and religion, the ending
of the trade in slaves, arms, and alcohol, the prohibition
of military bases and military training of the natives,
and the provision of the Open Door. It is worthy of note
that virtually all these provisions redounded to the
benefit of the Europeans: the freedom of religion clause
was intended primarily to provide equal opportunities for
Protestant and Catholic missionaries and most definitely
not to promote the growth of Islam or animism; likewise
the prohibition of the slave trade would cause hardship
only to Muslims; the prohibition of alcohol and firearm
sales to natives permitted easier control; and the demili-
tarization and free-trade clauses were intended primarily
to appease those States Members of the League which did
not receive Mandates.

None of the clauses of Article 22 dealt specific-
ally with native welfare. To understand the absence of
Such specific clauses, it is necessary to look at the
constitution of the League in 1919. Aside from a select
minority of states in Asia and Africa, the League was a

Q£~§§Q§g European club. The overwhelming ma jority of

27
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States Members were either European states or "Europe
overseas" (Latin America and the British Dominions).
Japan, as one of the Allied Powers, was co-opted by the
award of a Mandate of her own in the Pacific; the remaining
members of the nascent Third World represented a very
insignificant threat. The dominant form of government in
Africa and Asia was the colony or protectorate. The few
remaining independent non-White states were unlikely to
take the risk of rocking the boat too much over the
Mandates question.

In Africa, the Mandates were of two types: "B"
Mandates and "C" Mandates. A third type, "A" Mandates,
applied only to the more developed states of the former
Ottoman empire. The central difference between "B" and
"C" Mandates was that the latter could be administered as
integral parts of a Mandatory Power's national territory,
while the former had to be administered separately or as
parts of neighboring colonies. In effect, this distinc-
tion was a superficial one. If a Mandatory Power happened
to be located in the vicinity of its Mandated Territory,
as was the case with South Africa and Southwest Africa,
Australia and New Guinea, and New Zealand and the neigh-
boring island groups, the Mandated Territory came under
class "C." Southwest Africa was the only African
territory thus qualifying for a "C" Mandate. The other
African territories received "B" Mandates as follows:

(1) German East Africa was divided into British-mandated
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Tanganyika and the smaller but more populous Belgian-
mandated Ruanda-Urundi; (2) Togoland and Kamerun were
divided between Britain and France, France receiving the
lion's share of both. Portugal, which along with Italy
had also wanted Mandates but had not been party to the
earlier treaties, was partially compensated with a sliver
of territory along the northern frontier of Mozambique.
Aside from Ruanda and Urundi, which were analogous to
European feudal monarchies and ethnically homogeneous,
the boundaries of the Mandated Territories, like those of
the African colonies around them, were arbitrary and did
not correspond to any ethnic or geographic frontiers.
Even the inter-mandatory delineation of the Franco-British
frontier in Togo and the Cameroons continued to ignore
such considerations. By ignoring the ethnic integrity of
the Mandated Territories the League helped ensure an
unsettled future for the affected peoples.

The geographical situation of the Mandated Terri-
tories varied considerably. Southwest Africa was desert
and plateau on the border of the temperate zone and
contiguous to South Africa, twoc conditions which made it
liable to settlement from the Union. Tanganyika was arid
and sparsely populated and, except in the north, not
conducive to European settlement; conversely, Ruanda-
Urundi was quite conducive to such settlement but already
POssessed a population of five million Africans; semi-

tropical Togo and the Cameroons were also not conducive.
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The ethnic make-up of the West African territories
was similar to that of West Africa in general: a patchwork
of interlocking tribal groups spread over the length and
breadth of the sub-continent; rational territorial
division along ethnic lines was thus considerably hampered.
In contrast, Ruanda and Urundi were each ethnically
distinct entities, though in these cases the ethnic
division was social rather than geographical, with one
group dominant over the others. Southwest Africa was
multi-ethnic, but the large territorial expanse and sparse
population made for little intermingling among the
several groups; an added complicating factor was a white
minority of some sigze.

The relatively small areas of Ruanda-Urundi and
the British spheres of Togo and the Cameroons, along with
their contiguity to larger colonies of their respective
Mandatory Powers, persuaded the Council of the League
to allow these areas to be administered as parts of those
colonies: the Belgian Congo, the Gold Coast, and Nigeria
respectively. On the map, the assignment of the Mandates
in the manner described had the effect of enlarging the
Belgian Congo very slightly, consolidating French
dominance in West Africa, and giving Britain virtual

hegemony in southern and eastern Africa.35 In this way

: 35Phe British Mandates made Cecil Rhodes' Cape-to-
Cairo railway a real geographic possibility; in fact,
thanks to the award of Middle East Mandates to Britain as
Well, Rhodes' railway could have been extended to Singapore
Without ever leaving British controlled territory.
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the welfare of the natives was made to coincide to a
remarkable degree with the imperial ambitions of the
Mandatory Powers.

While the Mandatory Powers (in their role as the
Principal Allied Powers) gave themselves pretty much
everything they wanted, both in the distribution of the
Mandates and in their terms, the one thorn which remained
was the formal arrangement of Article 22, which presented
an unknown potential for mischief. According to the
language of the article, the Mandates were ultimately at
the disposal of the League. Sovereignty resided in the
League and not in the Mandatory Power, which merely
administered the Mandated Territory on behalf of the
League. In this way the possibility existed, be it ever
so slight, that the League might one day decide to reallo-
cate the Mandates. While the make-up of the League, and
especially of the Council,36 made such a reallocation
unlikely, the possibility acted as a brake on gross
mismanagement.

At the time of the formation of the Mandates

system, there was a considerable belief on the part of

36The Council was dominated by the Principal
Allied Powers. As noted in The Times in 1925:

". . . it may be pointed out at once that there is not
the smallest likelihood of the transfer of any terri-
tories committed to the stewardship of the British
Empire, France, or Belgium; for all three countries
sic | are members of the Council of the League, and
there exists no machinery for a change except a
unanimous vote of the Council." ("Task of the Mandates
Commission," ibid.).
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reformers that the system represented a major step in the
evolution of imperialism, and that it would gradually be
extended to other colonies, should the League find their
existing administration unacceptable.37 However, although
the Mandates system was a precedent in international law,
the language of Article 22 indicates that it was intended
only as an ad hoc solution to the question of the territo-
rial spoils of World War I, and History has since borne
this out.

The mechanism of the League for policing the
Mandates was a Permanent Mandates Commission composed of
nine members having prior experience in colonial affairs.38
This Commission would receive annual reports from the
Mandatory Powers and question representatives of those
Powers with respect to the carrying out of the Mandates.
The P.M.C. had no power of enforcement in itself. Unlike
its successor, the Trusteeship Council of the UN, it was
not even empowered to make on-the-spot investigations in
the Mandated Territories, but was dependent upon the good
will of the Mandatory Powers for all the information
necessary to make reasonable assessments of the carrying

out of the Mandates.39 Enforcement powers, whatever they

37cf. Morel, ibid., pp. 215-41.

) 38'I'he Commission was originally intended to have
flfteen members, eight from non-Mandatory Powers and one
dplece from each Mandatory Power;,. the former selected by
the Assembly and the latter by the individual states.
(Assembly document 161, pp. 24-25).

39Even petitions from inhabitants had to pass
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might be, resided in the Council of the League; the
Mandates Commission could only make recommendations.

The Council of the League, while requiring that
members of the P.M.C. have previous experience in colonial
affairs, forbade them from holding government office
during the period of their tenure. This requirement was
intended to limit interference by national governments in
the workings of the Commission, and to a large degree it
succeeded,Ll'O but the additional requirement that members
nonetheless be nominated by their respective governments
tended to dilute the effectiveness of this provision.
Within these restrictions, the nine seats on the Commission

were divided in such a way that four members would always

be nationals of Mandatory Powers while five would be drawn

through the Mandatory Powers. An attempt by the P.M.C. to
receive petitioners in person was defeated by the Council
at its forty-first session. Sir Austen Chamberlain, the
British member of the Council, noted "a tendency on the
part of the Commission to extend its authority to the
point where Government would no longer be vested in the
Mandatory Power but in the Mandates Commission . . .."
(Quoted in Survey of International Affairs, 1928 [London:
Oxford University Press, 1929 ], p. 118). Despite often
vocal opposition, the Commission was able to circumnavigate
these obstructions to a degree. The secretary to the
Commission, William Rappard, maintained an unofficial
network of contacts in the Mandated Territories that
ensured that petitions presented to Mandatory Powers did
eventually reach the Commission (Perham, ibid., p. 652).

! uoln one of the few instances of a member being
influenced outright by his government, Sir Frederick Lugard
was persuaded not to criticize French conduct in Syria.
But Sir Frederick's silence during the debate was so
unusual that it was obvious to everyone that he had been
Pressured (Perham, ibid., p. 650-52). But such pressure
Seems to have been conspicuous only for its absence.
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from other States Members of the League.41 This arrange-
ment kept the Mandatory Powers in a minority on the
Commission, but it also ensured one seat to each Mandatory
Power (assuming the Dominions to be subsumed under the
British Empire), the maximum possible.

While members of the P.M.C. were enjoined from
holding office under their governments during the period
of their tenure, only three of the nineteen persons
holding seats during the 1920s had never held a government
post. Indeed, gbvernments were encouraged to draw upon
former colonial officials as members, it being felt that
colonial experience was what was especially needed in
a body of this kind. Likewise, members were not dissuaded
from holding government office subsequent to their service
on the P.M.C., and several members actually resigned from
the Commission in order to take up such posts, making
the prohibition on office-holding during the period of
actual tenure ring very hollow indeed.

Besides being heavily biased in favor of former
government officials and civil servants, membership on the
Commission was in practice limited to members of the upper
social strata. Financial remuneration was meagre, limiting
the pool of available talent to the independently wealthy

L2

and the comfortably well-off. During the 1920s, the

41A proposal from the Haitian member of the
Assembly that a Black be appointed to the Commission was
defeated (Wright, ibid., p. 140).

%21p14d., pp. 142-43.
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P.M.C. included the Italian Marquess Alberto Theodoli as
Chairman, Lord Frederick Lugard as the British member,
the Count de Penha Garcia as the Portuguese member, and
the Count de Ballobar, Duke of Terranova, as the Spanish
member. Representation from the lower social strata was
non—exis’cen’c.“'3

In 1927, the Council increased the membership of
the Commission to ten, bringing in a German representative.
In addition, from 1924 William E. Rappard the Swiss
political economist and former director of the Mandates
Section of the League Secretariat, was admitted as an
extraordinary member. He andH. A. Grimshaw, the (British)
representative of the I.L.0. on the Commission, offered
the only sustained defense of the responsibilities of the
Commission on the one hand and of the Mandatory Powers
on the other during the years under study. The former
devoted his talents to encouraging amongst the membership
a broader interpretation of the powers of the P.M.C.,
while the latter was the most vocal advocate of the rights
of the native inhabitants.

Except when the Commission was occupied by a
particular incident involving a Mandate, such as the
Bondelzwarts Rebellion in Southwest Africa or the Palestine
Question, their primary concern was with the examination

of the annual reports. For this purpose, specific respon-

43See Appendix B for a list of the members of the
Commission during this period.



sibilities were assigned to members to parallel the
responsibilities of the Mandatory Powers as outlined in
Article 22. Britain was assigned arms, alcohol, and the
drug traffic; France, the military clauses; Spain, public
health and freedom of conscience; Belgium, economic
equality for States Members; Sweden, education; Holland,
land tenure; Japan, native welfare and demographic statis-
tics; and Italy, public finances. This process of assign-
ment was in general based on the competencies of the
members of the Commission (the comments of the Marquess
Theodoli on questions of finance were particularly
detailed), though the assignment of educational questions
to the Swedish member, Anna Bugge-Wicksell, seems to have
been done primarily on the basis of her sex.L”+
As is readily apparent from the foregoing, the
Mandates system was established in 1919 upon an extremely
shaky foundation, hedged about with compromise and co-
option. Concessions to the states occupying the terri-
tories in question as well as compromises of principle
made the task of the Permanent Mandates Commission
difficult to begin with. The limited authority of the
P.M.C. and the natural hesitancy of its members to extend
that authority made it even more difficult as time went
on. Just how difficult will become apparent in the pages

that follow.

uuC.P.M. Minutes (1st session; 1921), p. 3.
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CHAPTER III
NATIVE EDUCATION AND EDUCABILITY

Any discussion of native education in Africa must
begin with an examination of contemporary European
attitudes towards the idea. Although only fifty years
have passed, the more extreme of these ideas--not all
that uncommon at the time--now seem almost as alien as if
they had been expressed in the 1720s rather than the 1920s.

Perhaps the most insidious attitude was the
prevalent belief, expecially among Europeans resident in
Africa, that there existed fundamental differences between
European and African educability. Charles H. Lyons has
explored this belief in some depth as it evolved (or
didn't evolve) in the days of British colonialism.1
Although Lyons sees the attitude as predominant especially
in the late nineteenth century, the fact that it was not
yet dead in the 1920s--or even moribund--is made manifest
by this excerpt from the report of a Belgian adminis-
trator in Ruanda-Urundi, an excerpt which also serves to
state the attitude in its most concise terms:

Une fois accoutumés, les éléves Barundi se plaisent

a 1'école. En général, ils sont zéles, les jeunes
surtout ont 1'intelligence ouverte et progressent

1Charles H. Lyons, To Wash an Aethiop White
(New York: Teachers College Press, 1975), pp. 86-163
Passim,
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comme ‘des enfants europeens:. Plus 4gés, ils sont
souvent frappés de myopie intellectuelle.

The attitude apparently remained generally accepted among
educated Europeans in 1926, since this report, which
appeared in the Mandatory Power's annual report for that
year, seems to have passed unnoticed by the members of
the P.M.C. While indignant members pointed out that
the Mandatory Power was not expending much of its colonial
budget on native education, the expression of the above
attitude, which brought into question the very purpose of
the educational program, seems not to have raised an
eyebrow amongst those learned gentlemen.
Lyons sees this theory of "intellectual myopia"
as "less an explanation of an actual physical phenomenon
and more a reflection of the social relationships which
existed between blacks and whites."3 He points out that
the age at which Africans purportedly lost the ability
to learn was when they reached puberty:
« « « it has frequently been remarked that whites even
in a strict racial-caste situation have had few qualms
about allowing their younger children to play with
black youngsters. With the achievement of puberty,
however, black youths were generally viewed by whites

as a potential threat-psocially, sexually, economic-
ally, and politically.

2Ruanda-Urundi, Rapport annuel (1926), p. 77.
TRANSIATION: Once they get used to the idea, Barundi chil-
dren grow quite fond of school. 1In general, they are
enthusiastic; the young ones expecially have a quite recep-
tlye intelligence and advance at the same pace as European
Children. The older ones, however, are often struck with
intellectual myopia.

L

3Lyons, ibid., p. 94. Ibid.
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This attitude also helps to explain why African
education was so bottom-heavy, with the number of pupils
being passed up the ladder becoming successively smaller
with each grade. While similar arrangements were
universal in Europe at the time, never did the winnowing
take place at such early ages. That educational advance-
ment was available to Africans at all seems to have been
due to a slight modification of the "intellectual myopia"
theory. Whereas in 1864 the West African specialist
Winwood Reade could claim that arrested mental development
affected all African children (even going so far as to
state quite seriously that after the age of sixteen they
"slowly forgot all they had learnt"5), the Belgian school
director quoted above would only venture that this "often"
happened, not that it was inevitable. Nevertheless, the
existence and general acceptance of such an attitude
ensured that European support for pouring funds into so
questionable an idea as native education would be half-
hearted at best.

Despite the grudging admission that education of
the native might result in the advancement, intellectual
and otherwise, of some at least, there was at the same
time an attitude--definitely not the attitude of the

Commission, but prevalent among the Mandatory Powers--

that there was something coercive in forcing the natives

5Anthropological Society of London, Journal,
IT (1864), xi, quoted in Lyons, ibid., p. 94.
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to attend school. It was often believed wrong in principle
to induce native children to be instructed. Since Euro-
peans as a matter of course coerced their own children

to attend school, this reticence to apply the same prin-
ciple to African education may strike the reader as a
false solicitude for the rights of native parents. Never-
theless the sentiment was put in a convincingly rational
guise by the celebrated British geneticist, J. B. S.

Haldane, commenting in the June 1928 issue of Harper's

Magazine:

As long as my services to my neighbor are confined
to feeding him when hungry or helping him to raise
his wages, and tending him when sick or preventing
future sicknesses, and so forth, I am probably
following the golden rule, for I do not want to be
hungry, poor or sick, and few of my neighbors are
good enough Christians to do so. But if I soar above
the mere claims of the body, I shall try to educate
my neighbor against his will, convert him to my
particular brand of religion or irreligion, or even
to psychoanalyze him. As I do not personally want
to admire Gertrude Stein, worship a biscuit, or
remember the moral lapses of my infancy, these forms
of charity are very liable to be breaches of the
golden rule; and if they are carried too far they may
well deve%op into missions to the heathen or even
crusades.

If such sentiments never found their way into the
Minutes of the Permanent Mandates Commission, it is quite
possible that it was because the question of compulsory
native education was a moot one. Consider that in Ruanda-
Urundi the per-capita expenditure on education remained

constant during the first five years of the Mandatory

6J. B. S. Haldane, "Science and Ethies," in
Harper's Magazine, June 1928, p. 2.
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régime at two tenths of an American cent, while declining
as a percentage of ordinary revenue from 3.555% in 1921

to 3.390% in 1926.7 No national educational system,

much less one based on compulsory attendance, could survive
at such a level of funding. The picture in the other
Mandated Territories was not much rosier: the best
performance was in the British Cameroons, where per-capita
expenditure rose to almost six cents in 1926,8 even though
public education was confined to the southern districts
during the first ten years of British rule. Behind the
meager expenditures lay the often-stated belief that busi-
ness at home must take precedence over colonial affairs,
and that, in the colonies, expenses should receive priority
according to the degree to which they benefit the home
constituency.

While the statistics for educational expenditure
were most favorable in Southwest Africa (roughly $1.75 per
capita in 1926), the figures were skewed by thé inclusion
under the same head of both native and white education.
Indeed, the extreme racial theories of this Mandatory
Power helped during this period to all but eliminate expen-
diture on native education in "Southwest." 1In the kindest
terms, the South Africans believed that native evolution

must be gradual and not abrupt. To a degree this attitude

"Wright, ibid., p. 632.

8 rbiay
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was shared by members of the P.M.C.,9 but the adminis-
trative consequences of such an attitude were most clearly
evident in the annual report on Southwest Africa for 1925:
At a very early stage the missionary starts a
school in [the Mission's] meeting house in order to
bring the native children under his influence [!]
This work usually has a small beginning and starts
with a school of a dozen or less children taught by
the missionary himself for an hour or two a day.
As the work grows, the missionary finds it necessary
to appoint a teacher who can devote his whole time
to the school. A full-time teacher finds it possible
to have school regularly for 4 or 5 hours a day and
to devote attention to secular as well as religious
instruction.
At this stage the State steps in and assists
the Mission.10
For South Africa then, the provision of native
education by the State was more a question of the evolu-
tionary stage reached by the colonial process than one
of direct intervention to speed up or alter that process.
The degree of State assistance to Missions will be dealt
with in greater detail below; for Southwest Africa such
assistance constituted the whole of what might be called
State education for the natives (the Whites, being
already at an advanced stage of evolution, were presumed
ready for a full European State education). Not only
did South Africa do little to assist native education
during the first ten years of the Mandate, it was

considered the duty of the administration to actually

retard progress in this field if necessary. Indeed, -

9See especially C.P.M., Minutes (14th session;
1928), pp. 108-9 and (18th session; 1930), pp. 135-38.

1OSouthwest Africa, Annual Report (1925), p. 112.
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the report for 1925 went on to state that the Education
Department desired the natives to develop "step by step.”
To enforée this, "It tries to check rigorously any attempt
to make the natives show as much progress in one genera-
tion as other races and nations showed only after 3 or 4

11 This attitude was

centuries of steady development."
quite at variance with that of the Commission, but they
did their best to soften the blow of their criticisms,
as will be seen.
If the South African attitude differed from those

of the other Mandatory Powers, it was only in degree.
If the South Africans went so far as to set out the theory
of native evolution, the others stated implicitly the
stage to which they assumed African society to have
evolved. For example, a literary and scientific education
was regarded for them as worse than useless. The moral
invigoration of the native was seen as the paramount goal
of education. To the Belgian authorities,

La formation du caractére par la morale religieuse et

par l'habitude du travail régulier doit, dans toutes

les écoles, avoir le pas sur l'enseignement des

branches littéraires et scientifiques. Ce sont 1la

les principes essentiels dont s'inspire le programme

que le Gouvernement s'est %ttaché a réaliser avec
le concours des missions.!

111pi4.

12Ruanda-Urundi, ibid. TRANSIATION: The formation
of character by religious ethics and by the habit of
regular work must, in all schools, take precedence over
Instruction in the literary and scientific branches.
Those are the essential principles which inspire the
Program which the Government is determined to put into
effect with the aid of the Missions.



Such an attitude was prevalent in the early years
of this century, and it is still strongly supported today
in many quarters. It is, for instance, one of the driving
forces behind the "school prayer" debate. However, in
Africa the push was much more fundamental, and often had
for its result a significant lessening in the amount of
"book-learning"” the natives received. The attitude was
not simply that of colonial officials in Africa, but was
also shared by the members of the P.M.C.

The direction of education away from the theoret-
ical and towards the practical was consistently encouraged
by Anna Bugge-Wicksell, the Swedish member of the
Commission responsible for education. Indeed, her
opinions on this point were so strong that one might
question her devotion to the actual concept of native
education. To cite an example, in the discussion on the
Southwest Africa annual report on 30 June 1925, Mme Bugge-
Wicksell announced that she was "quite satisfiéd" with
the South African view of native education--this after
Sir Frederick Lugard had expressed his dismay that only
one percent of the Mandated Territory's revenue was being
devoted to native education, and after M. Rappard, the
former director of the Mandates Section of the League
Secretariat, had seriously questioned "whether the spirit

of Article 22 was being carried out" in this regard.l3

13c.P.M., Minutes (6th session; 1925), pp. 73-7k.

il
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The promotion of vocational education over a
liberal arts curriculum was, of course, quite practical
for countries in which the possible outlets for a native
intelligentsia were limited, to say the least. The 1926

Belgian report on Ruanda-Urundi was typical in stressing

14

work as a means to the formation of character. But

there was often much more than a simple practicality in
these matters. The Southwest Africa report for the same
year put the question much more bluntly:

It is difficult for the European to understand
the mentality of the South-West African Native. His
outlook on life is so totally different to that of
of a European that it is almost impossible to avoid
clashing with him sometimes.

He does not know that honesty, fairness and
consideration to others are virtues. He spends his
life in hunting in which pursuit he regards every
means as fair to get hold of his prey and an idea of
cruelty never enters his mind.

He is improvident. If he has hunted down and
chased all the game away from his surroundings, has
dug up all the edible roots and burnt up all the fuel,
he moves to another place.

He is unclean in his habits. It is far less
trouble to him to burn one hut and build another than
to try and keep that hut clean. The idea of improving
the place where he lives never enters his mind. His
thought is "Let us take as much as we can ?gt of this
place because tomorrow we move elsewhere."

It can be seen, therefore, that the first per-
ceived need in native education was a "moral" change in
the native. Mme Bugge-Wicksell noted at a meeting of
the P.M.C. on 27 June 1927 that a "low moral standard"

16

seemed to prevail "in all the mandated areas of Africa."

1L"Ruamda—Urundi, ibid.

15Southwest Africa, Annual Report (1926), p. 59.
16

C.P.M., Minutes (11th session; 1927), p. 102.
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She suggested that natives should get more physical
exercise, an apparent cure-all for low morals.
A glance at the curriculum of the Finnish Mission
School in Southwest Africa for 1928, however, would seem
to indicate that more exercise was the one thing the native
educational system did not need. Of the forty-five hours
per week purportedly devoted to instruction, more than
half consisted of "practical work"--working in the Mission
gardens and building huts.17 As it stood, the standard
of education was such that the missionaries decided in
1929 to eliminate the two hours per week devoted to writing
and to replace it with two hours of drawing.18
But if education in Southwest Africa seemed to be
moving backwards rather than forward, the French admin-
istration in the Cameroons intended to bring native
education forward as rapidly as funding would allow.
First, in contrast to the British and South Africans, who
preferred that the native be instructed in his native
language, the French set as their first goal "une diffusion
de la langue frangaise qui permit d'entrer en relations
avec les indigénes."lg In this sense, the French were
continuing in the footsteps of their German predecessors,
who likewise tried to wean the natives from their accepted

lingua‘franca of pidgin English. In a larger sense, it

17Southwest Africa, Annual Report (1928), p. 53.
18

Ibid.

19French Cameroons, Rapport annuel (1921), p. 430.
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was simply an extension to the Mandated Territories of

the French colonial policy of Assimilation, molding

the natives into future Frenchmen. The advantage went to
those willing to give up their native identity by |
adopting French customs, especially the French language.
The decision to teach the Natives in French did, of
course, have practical benefits. It meant that the French
did not have to rely, theoretically at least, on native
teachers (in practice they did). And to the French it

had a higher benefit in that it would inherently raise

the level of native civilization: "France a été jugée
digne de cette tutelle, elle doit diriger son action dans
le sens de notre génie national, ce qui ne peut se réaliser

sans le secours de notre langue nationale."zo

Teaching
in French presented problems not only to pupils brought up
in pidgin, but also to those educated at the American
Mission, where instruction was in English pure and simple.
Students from the Mission seeking admission to the Govern-
ment secondary school had an extremely hard time on the
entrance examination, since, while they had been taught

in English, the exam was in French.21

TRANSIATION: a diffusion of the French language to permit
entering into relations with the natives.

2OIbid., p. 421. TRANSIATION: France has been
deemed worthy of this trust; she must direct her actions
in the direction of our national genius, which cannot be
realized without the aid of our national language.

21C.P.M., Minutes (13th session; 1928), pp. 84-85.
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However, despite this linguistic imperialism,
which for all intents and purposes was ubiquitous through-
out the colonial world, France went further than any other
Mandatory Power in establishing a functioning system of
native education. By the Arrété of 25 July 1921, a
three-tier structure was established. At the lowest level
was the village school, located in every village of at
least forty school-age children (in practice the enforce-
ment of this provision was limited by the teacher
shortage). The best and the brightest of these village
scholars would progress to a regional school, entrance to
which was restricted to literate francophones. These
regional schools were created only in areas where there
was sufficient demand; parents from outside the chosen
areas could send their children at their own expense.

The curriculum at the regional schools consisted of a
rather superficial study of French, mathematics, history,
geography, physical and natural science (applied to
hygiene and local conditions), the metric system, and
either agriculture (for boys) or home economics (for
girls). Graduates of the regional schools would, subject
to written and oral examination, be eligible to proceed

to the "é&cole supérieur" at Yaoundé, where a three-year
course would prepare them for professions either as
teachers or as civil servants in the native administration.

The Arrété set down not only the general outlines

Of education in the Mandated Territory, but also the
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minutest details of examinations, curricula, buildings,
and other requirements of the schools.22
In the British Cameroons, due to the administrative
union of the Mandated Territory with neighboring Nigeria,
a specific framework was not established; natives in
the Mandated Territory received the same education as
their fellows in Nigeria. This meant in practice that
official education was extended only to the southern
Cameroons, and that in the North, as in the Northern Terri-
tories of Nigeria, the only education available was an
Islamic education in the Koranic schools or in Native
Administration schools limited to Muslims.23 As in the
French Cameroons, exceptional students might progress all
the way up the educational ladder: in this case the goal
was King's College, Lagos. The typical curriculum in
the lower schools was virtually identical to the French
model, save that teaching was in the native language in
the early years and in English and Arabic later on. If
one lived in the South, one could progress from a lower
school to a provincial school.
The effects of the doctrine of Indirect Rule on
education in the British Cameroons can be seen from some

extracts from the British report for 1921, when they took

22French Cameroons, Arrété organisant 1'Enseigne-
ment dans les Territoires du Cameroun, reproduced in the
n Rapport annuel (1921), pp. 87-89.

23See British Cameroons, Annual Report, for any
Year in the 1920s, e.g. 1924, p. 32 or 1927, p. 68.
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stock of what they had inherited from the Germans. The
North was seen as being in a state of civilization similar
to that of the rest of the Sudan region; to the British,
the results of Islamic cultural influence did not appear
worse than "those which in other parts of Africa accrue
from the introduction of European ideas of 'individualism'
and European 'law.'"zu Beyond Islamic cultural dominance,
a racial dominance was detected as well, and it was

confidently stated that

The past history of the Sudan shows that such progress
as has been achieved in the direction of culture,
moral and material, has been wholly due to miscegen-
ation between tribes who may be regarded as aboriginal
and conquering Hamitic and Semitic races from the East
and North . . . A close examination of the Sudan
reveals the fact that in reality there is no such
thing as a purely "negro" culture--it is almost true
“to say that all Sudanese cglture is Oriental culture
transplanted and adapted.2

The practical result of such beliefs was the "en-
couragement" of certain racial stocks over others;26
certain racial groups were given advantages by the Belgian
authorities in Ruanda-Urundi with the same end in mind.27
Again, such attitudes appear to have been generally-held
and to have elicited no response of any kind in the
members of the Permanent Mandates Commission

Given the rather low general opinion of African

educability, the slow pace at which native education

zuBritish Cameroons, Annual Report (1921), p. 14.

25Ibid. 261bid,

27Ruanda-Urundi, Rapport annuel (1921), pp. 10-14.
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progressed becomes more intelligible. During the period
of the 'twenties, all Mandated Territories experienced
shortages of both European doctors and teachers. At first,
blame for this was laid upon the War, which had emptied
the medical and normal schools; later it was claimed that
doctors and teachers simply preferred to work elsewhere.
Since employment in the colonial service was voluntary,
the net effect of this preference was to ensure a perman-
ent shortage of trained Europeans in the colonial edu-
cational régime. Indeed, the want of quality personnel
was not limited just to the lower reaches of the education
service. Jean Suret-Canale points out that
In the [French] Cameroons the head of the education
services from 1922 to 1939 was a former groundnut
trader, who entered the administration after going
bankrupt and had completed only elementary school
education . . . Among the locally resident European
staff were a former bar-tender, a former blacksmith
and a non-commissioned colonial officer.
And this in the Mandated Territory which seemed to have
put the most thought into native education!

Problems regarding the language of instruction
have already been noted. Often the decision was even
more political than has been indicated. For example,
not all the Mandatory Powers regarded Islam with the same
indifference as did the British. If the French chose
to teach in French the better to transmit their "génie

nationale," the Belgians did so in order to pry the

Natives away from the Islamicizing influence of Swahili.

[ 28Jean Suret-Canale, French Colonialism in Tropical
Africa (New York: Pica Press, 1971), p. 386.
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Although Swahili was not bamned outright--it was even
taught by the Belgians themselves in the higher grades--
its general use was discouraged, since it was seen as
encouraging "la pénétration de 1'élément mohométan, ce qui
n'est racommandable ni dans 1'intérét des indigénes ni

n29 In'contrast,

dans celui de l'occupation européenne.
the British reported that in Dikwa district of their
Cameroons, "Arabic, it seems, commends itself to natives
of every class, and on this is based their estimation of
the school."30 Opinion on the P.M.C. tended to go both
ways at once regarding the language issue, based primarily
upon the perceived efficacy of one language or the other
in the task of instructing the natives. In 1923, the
Portuguese member, M. Freire d'Andrade, expressed his
belief that instruction in the French Cameroons should be
in the vernacular, that instruction in French might be

at the root of low attendance figures.31 Sir Frederick
Lugard, on the other hand, questioned why pupils were
being instructed in native tongues, since this limited

the available teacher pool. He recommended that instruc-

in Southwest African schools be in English and Du‘l:ch.32

29Ruanda—Urundi, Rapport annuel (1929), p. 61.
TRANSIATION: the penetration of the Muslim element, which
is desirable nether in the interest of the natives nor in
that of the European occupation.

30

British Cameroons, Annual Report (1928), p. 84.

31C.P.M., Minutes (3rd session; 1923), pp. 28-29.

32¢.P.M., Minutes (4th session; 1924), p. 51.
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We have dealt so far with the general questions of
education in the Mandated Territories. In the actual day-
to-day task of instructing the natives, however, these
questions fell very much into the background. As has been
pointed out, State education was hampered throughout this
period by a shortage of European teaching staff and by
the questionable quality of that which was available.

The net effect of this inability to secure sufficient
staff was to ensure that a viable State system of native
education would not be formed, and that the main burden of
the task would fall in varying degrees to the missionaries.

Only in the French Cameroons did the number of
State schools and State-educated students even seem to
exceed the number of equivalent Mission schools and
Mission-educated students; however, the reason for this was
that most Mission schools in the French Cameroons fell
under the category of "non-recognized" schools. Only
Missions which qualified for State subsidy --the "recog-
nized" schools--were counted in the official education
statistics in any methodical way; "non-recognized" schools
and their attendance figures appeared only as rough
estimates. In 1925, the number of pupils attending these
schools totalled more than 40,000 compared to just over
10,000 in State and "recognized" Mission schools

combined.33

33French Cameroons, Rapport annuel (1925), p. 15.
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The division of Mission schools into "recognized"
and "non-recognized" categories was not unique to the
French; it was a system which recommended itself to all
the Mandatory Powers in varying degrees, primarily as a
means for a limited subsidizing of Mission education. In
the British Cameroons, several Mission schools were
recognized as subsidizable schools under the Education
(Colony and Southern Provinces) Act of 1936.34 In
Southwest Africa, virtually all Mission schools were
recognized; in 1922/23 they received grants totalling
£4,300 and the report for 1921 stated that "from the 1st
January 1922, native children will receive free education
and free books in Mission schools, provided by Government
grants up to the end of the primary course on the same
terms as European children."35 In Ruanda-Urundi, the
Government did not begin subsidizing Mission schools until
1925. The Belgian annual report for that year justified
the action by noting that missionaries were the best
-educators of the native, since they lived among them for
long periods and could learn the languages and habits.36
It should be noted that in all cases except Southwest
Africa many more Mission schools were not subsidized.

In both Ruanda-Urundi and the French Cameroons,

State education was aimed toward educating an élite: in

34British Cameroons, Annual Report (1927), p. 63.

35Southwest Africa, Annual Report (1921), p. 15.

36Ruanda—Urundi, Rapport annuel (1925), p. 76.
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Ruanda-Urundi an already-established social and political
€lite; in the French Cameroons a budding francophone élite.
In justification of their concentration on educating the
sons of the native aristocracy, the Belgians pointed out
that the children of the aristocracy were repelled by
Mission education: the upper classes drew much of their
prestige and status from their position in the native
religions, and saw the Christian Missions as a threat to
that status. The effect was that they did not become
educated. Since the colonial authorities had adopted the
native aristocracy as their instruments for directing
native affairs, it was not in the Belgian interest to have
the lower classes slowly becoming more educated than their
social superiors. The ready solution to this problem was

the provision of écoles pour les fils de chefs where

students from the upper classes could learn their place
under the new régime. The three-year program would
produce, said the 1921 report, "clercs de nos administra-
teurs . . . assesseurs des greffiers, des tribunaux indi-
génes . . . adjoints & la collecte de l'impét."37

By 1925 and the beginning of the Mission subsidies,
it had become clear that the Mandatory Power in Ruanda-
Urundi intended to limit its role in native education.

Aside from the schools for the sons of chiefs, the Govern-

37Ruanda—Urundi, Rapport annuel (1921), p. 17.
TRANSIATION: clerks for our administrators . . . clerks of
court, of the native tribunals ... . assistant tax-
collectors.
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ment would provide schools only where no Mission education

38

was available. Due to their continuing teacher shortage,
the Belgian authorities had by 1929 decided to rely to
a large extent on the Catholic seminary at Kabgaye for
the provision of native teachers, since some 85% of the
seminary's graduates did not opt for t<ns1:XMLFault xmlns:ns1="http://cxf.apache.org/bindings/xformat"><ns1:faultstring xmlns:ns1="http://cxf.apache.org/bindings/xformat">java.lang.OutOfMemoryError: Java heap space</ns1:faultstring></ns1:XMLFault>