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Minutes, 'Aid to developing countries'

152

353

J S Bennett, D J Kirkness

Minutes, reflecting on aid policy, the
cold war and independence

155

& W B L Monson (CO)

27May
1964
3--4 Sept
1964

(4) Social issues: education, welfare, labour and conservation
26 Sept
1958

Letter, tourism and a complaint about
racial discrimination in Bermuda

158

Colonial Labour
Advisory Committee
meeting

7 Oct
1958

Draft statement by Sir H Poynton,
relationship of Committee with affairs of
emergent territories: consultations with
CRO, + Minutes by J S Bennett, Sir H
Poynton & H T Bourdillon

159

356

Sir C Cox (CO)
to Mr Lennox-Boyd

3 Nov
1958

Memo, 'Note on Mr Sayers' suggestion
for a Royal Commission on Education':
African education policy
[Extract]

163

357

J Inman, J K Thompson,

16 Mar
-27 May
1959

Minutes, education and economic
development: comment on views of Prof
W A Lewis on relationship between them

166

23 Dec
1959

Despatch, colonial trade unionism +

170

Enclosure: draft CO memo, 'Colonial

354

Mr Lennox-Boyd
to Mr J A Sparks, MP

355

H Houghton, B A Astley
& W A Ward (CO)
358

CO circular
to African governors

Labour Advisory
legislation'
359

G Foggon (CO)
for Colonial Labour
Advisory Committee

360

Meeting between Mr
Macleod and delegation
from Fauna Preservation
Society

Committee:

TU

9 Mar
1960

Memo, current problems of trade union
development, + Minutes by G Foggon &
C G Gibbs
[Extract]

175

30 Mar
1960

CO notes of discussion on African
animal conservation, + Minutes by B E
Rolfe, Sir H Poynton, C Swabey & R S
Marshall

179

xxii

SUMMARY OF DOCUMENTS

NUMBER

361

[361-372]

SUBJECT

J S Bennett (CO)
to Mr Macleod &
WB LMonson

9 Mar
1961

PAGE

Brief for visit to Tanganyika: political
control of trades unions, + Minutes by
W B L Monson, C Y Carstairs & Sir W
Gorell Barnes

185

Chapter 7 International relations policies
(1) European Economic Community
362
363
364

365
366

367

368
369

370

371
372

Cabinet meeting

27 Mar
1958

Conclusions, commercial policy and
negotiations on the Free Trade Area

189

Cabinet meeting

13 July
1960

Conclusions, discussion on whether or
not to join the European Community

190

Cabinet meeting

26Apr
1961

Conclusions, discussion of political and
economic relations with Europe;
possibility of asking President Kennedy
to talk to President de Gaulle

194

cc 27(58)3
cc 41(60)

cc 24(61)3

Ministerial meeting at
Chequers

18 June
1961

Minutes, 'Europe and the
Commonwealth'

199

Cabinet meeting

22 June
1961

Conclusions, draft directive to ministers
visiting Commonwealth countries to
consult about future relationship of UK
with EEC

205

Mr Macleod

18 July
1961

Cabinet memo, 'European economic
question: colonial reactions', + Annex:
summary of reactions of individual
territories

207

Cabinet meeting

21 July
1961

Conclusions, reporting results
Commonwealth consultation

of

211

Cabinet meeting

27 July
1961

Conclusions, approval of draft statement
about formal application to join the
Treaty of Rome

214

Cabinet meeting

3May
1962

Conclusions, report by Mr Macmillan on
visit to Canada and the USA, talks on
Common Market negotiations [Extract]

216

Cabinet meeting

26 June
1962

Conclusions, ministerial discussions on
UK application to join EEC

217

Cabinet meeting

13 Sept
1962

Conclusions, report by Mr Butler on
discussion at Commonwealth Prime
Ministers' Meeting about UK's joining
Common Market

219

cc 35(61)4

cc 42(61)

cc 44(61)1
cc 31(62)

cc 42(62)3

cc 56(62)3

[373-384)

INTERNATIONAL RELATIONS POLICIES

NUMBER

373

Cabinet meeting

cc 57(62)

20 Sept
1962

xxiii

SUBJECT

PAGE

Conclusions, report by Mr Macmillan on
discussions about Europe at Commonwealth Prime Ministers' Meeting

222

(2) The United States, and the struggle against communism
374

Lord Perth (CO)
to Mr Macmillan

23 Feb
1957

Minute, 'Colonialism', + Annex: draft
brief on British colonial policy and the
attitude of the USA, + Appendix,
progress of self-government

224

375

Mr Macmillan
to Lord Perth

25 Feb
1957

Minute (reply), 'Colonialism' and how to
approach the Americans, + Minutes by
H T Bourdillon & Mr Lennox-Boyd

228

376

FO circular
to British representatives
inMrica

10Apr
1957

Tel (no 67), an assessment of communist
interference in tropical Mrica, agreed
between Mr Selwyn Lloyd & Mr Dulles at
Bermuda talks

230

377

Mr Lennox-Boyd
to Mrican governors
& governor of Aden

28 June
1957

Despatch, assessment of communist
influence in tropical Mrica, + Annex:
Political objectives of British policy in
Mrican dependent territories

233

Cabinet meeting

28 Oct
1957

Conclusions, Anglo-American relationsreport by Mr Macmillan on Washington
talks: a declaration of inter-dependence
between the two governments

237

379

Mr Selwyn Lloyd (FO)

21 Jan
1958

Cabinet memo, 'Relations with the
Soviet Union'
[Extract]

239

380

Lord Hood (Washington)
to Mr Selwyn Lloyd
(FO)

10 July
1958

Despatch (no 116), 'The attitude of the
United States to tropical Mrica'
[Extract]

241

381

H Beeley
to P E Ramsbotham
(FO)

13 Jan

Letter, future of Anglo-American
relations and the UN (draft planning
paper)

243

382

FO meeting of British
representatives in West
& Equatorial Mrica

16 May
1961

Minutes of opening discussion of West
Mrica's relations with the western
powers
[Extract)

246

383

FO Research Dept paper

28 Nov
1961

Memo, 'The theory of "neo-colonialism"
as developed in the Soviet Union and in
Mrica'
[Extract]

251

384

Sir A Snelling (Ghana)
to Mr Sandys

5 Dec
1961

CRO confidential print, valedictory
despatch (sections on communism in
Ghana)
[Extract]

256

378

cc 76(57)2

1960

xxiv

SUMMARY OF DOCUMENTS

SUBJECT

NUMBER

385

386
387

[385-399)

J Chadwick (CRO)
to R W H du Boulay
(Washington)

11 Oct

Sir D Wright (FO)
to J Chadwick (CRO)

6 Nov

FO circular (C F R Barclay)
to British
representatives in
Africa

9 Nov

1962

1962
1962

PAGE

Letter (copy), situation in Ghana and
the communist threat
[Extract]

260

Reply to copy of letter to R W H du
Boulay about situation in Ghana

261

Despatch (no 101), Africa: the
communist bloc and the means of
countering communism
[Extract]

262

388

FA Warner (FO)

28 Nov
1963

'Four years in South-East Asia,
1960-1963' (FO circular despatch)

265

389

Sir A Douglas-Home
at Empire Club of
Canada dinner,
Toronto

11 Feb

Speech: the sea-change in world affairs
(record of prime minister's visit to
Canada and the United States)

268

1964

390

Sir A Douglas-Home
to prime minister
of Nigeria

23 Apr
1964

Minute, secret memo on communist
subversion in Africa

273

391

Mr Butler (FO)

2 Sept

Cabinet memo, 'An Anglo-American
balance sheet'

277

1964
(3)

The Congo crisis

392

C T E Ewart-Biggs (FO)

18 July
1960

Draft paper for CRO on Congo situation;
forecast of the issues arising in the event
of a Katanga secession

283

393

C G Eastwood (CO)
toAD M Ross (FO)

14 Sept
1960

Letter, reactions in British African
territories to events in the Congo, +
Minutes by R Faber & E B Boothby

285

394

FO African Dept paper

14 Sept
1960

Brief, 'The situation in the Congo', +
Minute by Lord Home

288

395

Cabinet 'General'
Committee meeting

12 Sept
1961

Minutes on the Congo, and present
situation in Katanga; draft instructions
to Lord Lansdowne (FO) for his visit

290

cc 51(61)1

Cabinet meeting

21 Sept
1961

Conclusions, restatement of policy
towards the Congo Republic in face of
criticisms from India and Nigeria

292

397

Lord Home (FO)
to Mr Dean Rusk (USA)

29 Nov
1961

Letter, reflections on dangers of the
Congo situation

294

398

Mr Macmillan
to President Kennedy

FO tel (no 3908), message about Congo
situation: British policy

295

399

Lord Home
to Mr Macmillan

25 May
1962
20 July
1962

Minute, goals and tactics of Congo
policy

296

396

[400-415]

INTERNATIONAL RELATIONS POLICIES

NUMBER

400

401
402
403

XXV

SUBJECT

PAGE

20Aug
1962

Cabinet memo, Congo: possible British
contribution to re-construction plan
[Extract]

297

Cabinet meeting

6 Dec
1962

Conclusions, Congo Republic: pressure
for an early settlement

299

Lord Home

8 Dec
1962

Cabinet memo, Congo: detailed analysis
of future British policy
[Extract]

301

11 Dec
1962

Conclusions, Congo Republic: recent
developments and sanctions proposals

302

Memo (FO confidential print), 'The
United Nations: a stock-taking' [Extract]

306

Letter, reviewing future role of the UN
in relation to British territories,
especially in Africa

307

Lord Home

cc 73(62)2

Cabinet meeting

cc 74(62)1

(4) Problems at the United Nations
404

IT M Pink (FO)

405

CO circular (Sir H
Poynton)
to various governors

406

Sir J Martin (CO)
to Mr Macleod

1 June
1961

Memo, UK policy in the UN on colonialism
and target dates for independence

312

407

Cabinet 'General'
Committee meeting

10 Oct
1961

Minutes, Nigerian resolution on
colonialism

316

408

Tripartite talks (UK,
France & USA) meeting

11 Dec
1961

Draft FO record of discussion about
colonialism

318

409

Sir H Foot (UN)

27 Dec
1961

Memo, 'Colonial questions at the United
Nations'

319

410

Mr Maudling
to Lord Home (FO)

5 Jan
1962

Letter, situation at UN regarding
colonial problems, + Minutes by J G
Tahourdin, Sir H Caccia & Lord Home

322

411

Lord Home
to Sir H Foot

9 Jan
1962

Joint CO & FO draft statement, policy
towards discussion at the UN of British
colonial territories

326

412

P de Zulueta (PM's Office)
19 Jan
to Mr Macmillan
&24June
1962

Minutes, presentation at the UN of
British policy for East and Southern
Africa

326

7 Feb
1957
29 Sept
1960

cc 9(62)1

Cabinet meeting

25 Jan
1962

Conclusions, UN resolution on Angola
by Afro-Asian countries

329

414

Mr Macmillan
to Lord Home

31 Jan
1962

Minute, problem of British policy in
Southern and Eastern Africa; possibility
of splitting the Afro-Asian vote

330

415

FO paper

1 Mar
1962

Note, the UN aspect of the prime minister's
minute on Southern and Eastern Africa

332

413

xxvi

SUMMARY OF DOCUMENTS

NUMBER

[416-431)
PAGE

SUBJECT

416

Cabinet Africa (Official)
Committee meeting

16 Mar
1962

Minutes, discussion on British policy in
Central and Southern Africa [Extract]

335

417

Sir H Foot (UN)
to Sir P Dean (UN, in

16 Mar
1962

Letter, reporting conversations
London on colonial matters

in

338

NY)

418

Lord Home
to Mr Maudling

19 Mar
1962

Minute, discussion of British colonial
territories in committees of the UN

340

419

Mr Maudling
to Lord Home

28Mar
1962

Minute (reply), 'Discussion of British
colonial territories in committees of the
United Nations'

341

420

C Y Carstairs, Sir J Martin
& Sir H Poynton (CO)

18Apr
-16May
1962

Minutes, preparation of a Cabinet memo
on British colonial policy and the UN
(Committee of 17)
[Extract]

342

421

Mr Maudling
to Lord Home

21 May
1962

Letter, colonial issues at the United
Nations (draft Cabinet memo)

349

Cabinet meeting

7 June
1962

Conclusions, UN and colonialism:
discussion about continued participation
in Committee of 17 on colonial affairs

350

ir P Dean (UN)
to Lord Home

14 June
1962

Letter, Southern Rhodesia and the
United Nations

352

Mr Macmillan
to Lord Home

24 June
1962

Minute, consideration of British policy
in Southern and Eastern Africa

355

5 July
1962

Minute, British policy on tactics at the
UN after the Cabinet decision of 7 June

356

422

cc 40(62)4

425

Mr Maudling

426

Anglo-American talks at
FO

9-10 July
1962

FO minutes, general discussion of
colonial problems at the UN

356

427

Anglo-American talks at
FO

17 July
1962

Minutes for the record, discussion of the
American paper on 'Remnants of the
Colonial system'

358

428

Sir H Foot

22Aug
1962

Notes for discussion in London,
'Colonial questions at the UN'

360

429

C G Eastwood (CO)

1 Oct
1962

CO note, UN intervention in colonial
affairs (Committee of 17), +Minutes by
Sir H Poynton & Mr Sandys

362

430

Joint CRO, CO & FO
paper

[20] Sept
1963

Memo, question of future British
participation in the UN Committee of 24

364

(5)
431

International disputes: territorial claims

eo aide memoire
to Guatemalan foreign
minister

6Nov
1958

Note, current British policy m the
boundary dispute between British
Honduras and Guatemala

367

[432-442]

SOUTHERN AND CENTRAL AFRICA

xxvii

SUBJECT

PAGE

15 Dec
1958

Note, Antarctica: negotiations with
Argentina and Chile on future of UK
sector, + Minutes by M Willis on
relationship to the Falklands dispute

368

NUMBER

432

Mr Lennox-Boyd
to Mr Selwyn Lloyd (FO)

433

H C Baker (CO)
to Sir C Thornley
(British Honduras)

5May
1959

Letter, reasons for rejecting governor's
proposed statement about British
Honduras and future relations with
Guatemala

370

434

P Rogers, H C Baker &
T C Jerrom (CO)

12-24
June
1962

Minutes, British Honduras and the
Guatemalan dispute

372

435

Cabinet Colonial Policy
Committee meeting

5Apr
1962

Minutes, constitutional advance and the
future of British Honduras

374

436

CM Rose (CO)
to F J Stephens (MoD)

19Aug
1964

Letter about contingency planning for
the Falkland Islands
[Extract]

376

Chapter 8 Southern and Central Africa
(1) Anglo-South African relations and the departure of South Africa from
the Commonwealth
19 Dec
1958

Note for new high commissioner: South
Africa's economic interest in the
Commonwealth link and the
establishment of a republic

379

13Aug
-16 Dec
1959

Minutes, United Nations aspects of
policy towards South Africa: preparation
of a CRO paper

382

17 Dec
1959

Minute, 'Policy towards South Africa;
the United Nations items', + Annex:
'Detailed brief for prime minister's
party' (visit)

384

Mr Selwyn Lloyd (FO)
to Mr Macmillan

2 Jan
1960

Minute, commenting on Lord Home's
minute about South African policy

387

441

Mr Macleod
to Mr Macmillan

5 Jan
1960

Minute, commenting on Lord Home's
minute about South African policy

388

442

R S Symons, A W Taylor,
Sir FLee, Sir R Hall, A H
Lovell (T); M H Parsons
& C F Cobbold (Bank)

5 Jan
-12 Feb
1960

Treasury and Bank of England minutes,
commenting on Lord Home's minute on
policy towards South Africa

388

437

R G Britten (CO)
to Sir J Maud

438

W A W Clark, Sir G
Laithwaite, Lord Home,
R H Belcher, Sir H
Lintott & Sir A
Clutterbuck (CRO)

439

Lord Home
to Mr Macmillan

440

xxviii

SUMMARY OF DOCUMENTS

NUMBER

[443-457]

SUBJECT

PAGE

443

Mr Macmillan

4 Feb
1960

Note on discussion with Or Verwoerd

392

444

0 W SHunt (CRO)
to Sir A Clutterbuck

8 Feb
1960

Letter, personal impressions of the prime
minister's Cape Town visit and speech

394

445

Mr Heath coat Amory
(Exchequer)
to Mr Macmillan

17 Feb
1960

Minute, commenting on Lord Home's
minute on policy towards South Africa,
+Annex: Treasury note

399

446

J RA Bottomley, A J

26 Feb
-16 Mar
1960

Minutes, commenting on Mr Heathcoat
Amory's Treasury minute on South
African policy

400

Cabinet meeting

29 Mar
1960

Conclusions, discussion in UN Security
Council following Sharpeville shootings

402

448

Cabinet meeting
cc 22(60)3

1 Apr
1960

Conclusions, discussion in UN Security
Council on proposed Ecuadorian
resolution

404

449

Mr Macmillan
to Mr Menzies (Australia)

2 Apr
1960

Tel (no 285), South African situation
and forthcoming Commonwealth Prime
Ministers' Conference

406

450

Commonwealth Prime
Ministers' Meeting

10 May
1960

Minutes, discussion on South African
membership

407

451

Sir J Maud (South Africa)
to Sir A Clutterbuck
(CRO)

13Aug
1960

Tel (no 712), South Africa's Commonwealth membership as a republic

410

452

Mr Macmillan
to Mr Oiefenbaker
(Canada)

18 Nov
1960

Letter (tel no 698), South Africa and the
Commonwealth: next Prime Ministers'
meeting

412

453

CRO paper
for UK delegation,
Commonwealth Prime
Ministers' meeting

22 Feb
1961

Brief, membership of South Africa as a
republic: UK view, + Annex: views of
Commonwealth governments

414

454

Sir N Brook (Cabinet
Office)
to Mr Macmillan

1-ll
Mar
1961

Briefings, handling of South African
question at Commonwealth Prime
Ministers' meeting

418

455

T J Bligh (PM's Office)

7Mar
1961

Note for the record: meeting between
Mr Macmillan and Or Verwoerd

423

456

Mr Macmillan
to Or Verwoerd

13 Mar
1961

Letter, appeal to make a gesture on
exchange of high commissioners

424

457

Commonwealth Prime
Ministers' Meeting

13-15
Mar
1961

Minutes of six sessions to discuss South
Africa's continued membership of the
Commonwealth, +Annex: communique
on South Africa's departure

425

Gracie, HA F Rumbold
& RH Belcher (CRO)
447

cc 21(60)3

[458-472)

SOUTHERN AND CENTRAL AFRICA

NUMBER

xxix

SUBJECT

PAGE

458

P J Woodfield (PM's
Office)

15 Mar
1961

Note for the record, meeting between Mr
Macmillan, Mr Butler and the Chief Whip
to discuss Dr Verwoerd's withdrawal of
application for continued membership

451

459

Lord Home
to Mr Macmillan

15 Mar
1961

Letter, commiserations on South Africa's
departure from the Commonwealth

452

Cabinet meeting

29 June
1961

Conclusions, discussion about future
supply of arms and military equipment
to South Africa

452

Cabinet meeting

3Aug
1961

Conclusions, future relations between
the UK and South Africa

453

14 May
1963

Valedictory despatch: review of the
problems of South African policy
[Extract]

455

28 June
1963

Despatch (Cabinet memo), briefing for
new high commissioner: summary of
British policy

462

Cabinet meeting

11 July
1963

Conclusions, policy over UN resolution
calling for full economic sanctions against
South Africa

468

465

Mr Sandys

30 July
1963

Cabinet memo, policy on arms for South
Africa, +Annex: summary of high commissioners' views about likely reactions
in Commonwealth African countries

4 70

466

Sir B Trend (Cabinet
Office)
to Mr Macmillan &
Sir A Douglas-Home

Briefing minutes on Cabinet papers
about South African policy: arms
embargo, etc

472

1 Aug
1963

Conclusions, policy over UN resolution
on economic sanctions

475

460

461

cc 36(61)5
cc 47(61)2

462

Sir J Maud (South
Africa)
to Lord Home

463

Lord Home
to Sir H Stephenson
(South Africa)

464

467

cc 46(63)2

Cabinet meeting

cc 51(63)6

31 July
-26 Nov
1963

468

P M Foster & Sir G
Harrison (FO)

29Aug
-26 Sept
1963

Minutes, South African policy: the UN
and sanctions
[Extract)

477

469

P M Foster & Sir G
Harrison (FO)

13-17
Sept
1963

Minutes on British African interests
which might be threatened by South
African policy
[Extract]

481

470

Cabinet Meeting
CM 3(63)2

31 Oct
1963

Conclusions, UN resolution on sanctions

482

471

Mr Sandys

11 Nov
1963

Cabinet memo, 'South Africa: United
Nations debate on apartheid'

483

472

Cabinet meeting
CM 4(63)4

12 Nov
1963

Conclusions, UN resolution on sanctions

483

SUMMARY OF DOCUMENTS

XXX

[473-484)

SUBJECT

NUMBER

PAGE

473

Meeting between Sir A
Douglas-Home & Dr
Muller (Pretoria)

11 Dec
1963

Record of conversation on South African
issues: South-West Africa, Bantustans,
[Extract]
and the UN

485

474

FO brief and notes
29 June
for Sir A Douglas-Home
1964

Speech to the Commonwealth Prime
Ministers' Meeting: the British attitude
to the problem of South Africa

486

(2) The High Commission Territories: Basutoland, Bechuanaland and
Swaziland
475

Sir P Liesching (BBS)
to CRO

14May
1958

Tel (no 363), relationship of High Cornmission Territories to Union government;
proposals for constitutional reform in
Basutoland & Bechuanaland, + Minutes
by J J B Hunt, D W S Hunt, GB Shannon
& Sir H Lintott
[Extract]

488

476

Lord Home
to Mr Macmillan

15 July
1958

Minute, defence facilities for the Union
government in the High Commission
Territories, +Annex: joint announcement

495

477

Lord Home
for Cabinet Colonial
Policy Committee

12 Nov
1958

Memo, Basutoland constitutional reform

497

478

Lord Home
for Cabinet Colonial
Policy Committee

22 Dec
1958

Memo, Basutoland constitutional reform

501

479

Sir J Maud (BBS)
to Sir A Clutterbuck
(CRO)

1 Oct
1959

Letter, reporting discussion with Dr
Verwoerd on transfer question, +
Minutes by D W S Hunt, Sir H Lintott &
Lord Home

503

480

Sir A Clutterbuck
to Sir J Maud

26 Oct
1959

Letter (reply), the situation of the High
Commission Territories

506

481

CRO paper
for UK delegation at
Commonwealth Prime
Ministers' Meeting

25Apr
1960

Briefing, High Commission Territories
[Extract]

507

482

Sir J Maud (BBS)
to Lord Home

8 July
1960

Despatch, the case for spending more
money on the High Commission
Territories
[Extract]

509

483

Lord Home
to Mr Macmillan

27 July
1960

Minute, proposals for constitutional
advance in Bechuanaland

511

484

Mr B Marwick (Swaziland)
to Sir J Maud

4 July
1961

Tel (no 1018), proposals of the Working
Committee of the Swaziland Constitutional Committee
[Extract)

513

[485--498]

SOUTHERN AND CENTRAL AFRICA

NUMBER

XXXI

SUBJECT

PAGE

485

CRO
to HM charge d'affaires
(Pretoria)

2 Oct
1961

Tel (no 124), changes in South Africa's
relations with the Territories

516

486

Mr B Marwick (Swaziland)
to Sir J Maud

28Nov
1961

Despatch, submitting report of the
Swaziland Constitutional Committee

517

487

MrMaudling
to Sir J Maud

14 Feb
1962

Despatch, responding to the report
about constitutional development in
Swaziland

522

488

CO meeting

3Apr
1962

Record of departmental review of present
situation in Basutoland: future constitutional development and position of
the paramount chief

528

489

W B L Monson (CO)
to Mr B MarWick

11 July
1962

Letter, constitutional proposals:
Swaziland mineral rights
[Extract]

533

490

CRO paper
for Mr Sandys

28Nov
1962

Brief: 'Next steps in Swaziland'; the
future status of the Territories

536

491

Mr Sandys
to Sir H Stephenson
(BBS)

11 Nov
1963

Tel (no 823), text of announcement about
report on Basutoland constitutional
reform

538

(3) The Federation of Rhodesia and Nyasaland
492

Lord Home

12 Nov
1958

Cabinet memo, 'Problems that lie ahead
in the area of the Federation of
Rhodesia and Nyasaland'

538

493

Mr Macmillan
to Lord Home &
Mr Lennox-Boyd

17 July
1959

Minute, 'Central Africa'

541

Cabinet meeting

20 July
1959

Conclusions, the report of Mr Justice
Devlin into the Nyasaland disturbances;
draft despatch by the governor
commenting upon it

541

494

cc 43(59)1

495

Mr Macleod
to Mr Macmillan

3 Dec
1959

Minute, proposed policy for Nyasaland

543

496

Lord Home
to Mr Macmillan

21 Dec
1959

Minute, 'Nyasaland and the Federation'

545

497

B SU Trend (Cabinet
Office)
to Sir N Brook

21 Dec
1959

Minute, personal impressions of the
situation in the Federation, +Minute by
Mr Macmillan

548

Cabinet meeting

23 Feb
1960

ConClusions, discussions on release of
Dr Banda: constitutional advance in
Nyasaland and Southern Rhodesia

550

498

cc 12(60)4

xxxii

SUMMARY OF DOCUMENTS

SUBJECT

NUMBER

499

CRO (for Lord Home)
to Sir W Monckton
(Commission chairman)

500
501
502
503
504

[499- 516]
PAGE

22 Mar
1960

Draft letter, situation in Nyasaland;
ministerial visits

552

Lord Home
to Mr Macmillan

6Apr
1960

Minute, 'Southern Rhodesia constitution'

554

Lord Home
to Mr Macmillan

10 June
1960

Minute, future of the Federation, +
Minute by Lord Perth (CO)

555

Cabinet meeting

20 Feb
1961

Conclusions, approving of plan for
Northern Rhodesia constitutional advance

557

Cabinet meeting

19 June
1961

Conclusions, constitutional proposals
for Northern Rhodesia constitution

560

Cabinet meeting

1 Feb

Conclusions, changes in proposals for
Northern Rhodesia constitution

562

cc 8(61)

cc 33(61)

cc 10(62)7

1962

T J Bligh (PM's Office)

22 Feb
1962

Note for record, a meeting of ministers
about the Federation, especially in
relation to Nyasaland

565

Cabinet meeting

26 Feb
1962

Conclusions, Northern Rhodesia
constitution

570

Cabinet meeting

1 May
1962

Conclusions, new situation: special
advisers to consider consequences of a
Nyasaland secession

574

Cabinet meeting

28 June
1962

Conclusions, proposed constitutional conference to grant a substantial measure of
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CHAPTER 6

Economic and Social Policies
Document numbers 300-361

300

CO 852/1677, no 2A
19 Feb 1957
[Treasury and Bank of England report on the Sterling Area1]: brief for
Mr Lennox-Boyd by A Emanuel (CO)
This consists of:
(1) a Report by the Treasury and the Bank of England on "Problems of the Sterling
Area";
(2) A Note on the origin of the Report, which also summarises the main issues;
(3) A Cover Note by the Economic Steering Committee.

The papers contain no proposals for immediate action but are intended to provide
an essential part of the background to some of the crucial decisions which will have
to be taken in the field of economic policy.
The Cover Note draws particular attention to:
(1) The high level of sterling liabilities (over £4,000 million) and the fact that we
only hold gold and dollar reserves of not much over £700 million.
(2) The prospect of sterling area countries running down their holdings and the
need to maintain a substantial volume of overseas investment and a current
surplus of £300/350 million.

The Colonial Office have been associated with the preparation of the Report and of
the Summary. We are in general agreement with the analysis.
The S. of S.'s attention is drawn in particular to paragraphs 28- 35 on the Colonies
in the main Report.
Our interest in sterling area matters can be summarised as follows:(1) The Colonies co-operate fully in the policies of restraint. To ensure their
continued co-operation they must be made [to] feel that they are treated equitably
compared with other members of the area.
(2) On the whole they have accepted the measures of restraint in non-sterling
expenditure which are called for. But they are large contributors to the strength of
sterling through their holdings of sterling assets in the U.K. which have been
rising in recent years and are still very high.
(3) So long as we can meet their reasonable needs for development we might hope
to hold the position. For this reason we have a vital interest in the development of
U.K. policies so as to succeed in bringing about the current surpluses of the order
mentioned.
1

EA (57)12, for Cabinet Economic Policy Committee.
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(4) The greatest Colonial need at the present time is for loan funds. This whole
problem has been under discussion for some months and it is essential that a
satisfactory solution be achieved. The analysis of sterling area problems contained
in these documents should be regarded as a reinforcement of the arguments in
favour of meeting Colonial needs to the fullest possible extent.
(5) The possible defection of Malaya and West Africa from the sterling area is
mentioned in para. 91 of the main Report. So far Malaya and the Gold Coast have
publicly expressed their intention of remaining in the sterling area. The Gold
Coast has tended recently to link this question with that of possible financial
assistance after independence. The whole question of financial assistance to the
emergent territories is now being given urgent reconsideration in the light of the
debates on the Ghana Independence BilJ.2 It seems likely that the threat of
defection will continue to be made from time to time if we fail to give Ghana some
degree of satisfaction. On the other hand, there are strong arguments in favour of
the view that membership of the sterling area will remain a matter of mutual
interest to Ghana and the United Kingdom. Reasons for this view are set out in the
telegram to the Secretary of State of 28th January, of which a copy is attached.3
The effects of the Suez crisis has made it impossible to proceed with any
substantial liberalisation of dollar expenditure in the Colonies. Nonetheless on all
grounds the conclusion in paragraph 91 of the main Report "that it should be a
major purpose of present policy to avert serious disputes, even if this involves
concession in such less crucial matters as the present rate of dollar expenditure" can
be endorsed.
2

See document nos 327-329 below.

3

Not printed.
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CAB 134/1674, EA 12(57)1
22 May 1957
[Sterling, overseas investments and Commonwealth development]:
minutes of Cabinet Economic Policy Committee meeting
The Committee had before them:(i) a memorandum by the Economic Secretary, Treasury (E.A. (57) 47) covering reports
by officials concerning outward investment by the United Kingdom, Commonwealth
borrowing from outside the sterling area, and certain aspects of direct investment in the
United Kingdom from the non-sterling area;
(ii) a memorandum by the Chancellor of the Exchequer (E.A. (57) 52) outlining the
economic background to the external investment policy of the United Kingdom;
(iii) a note by the Secretaries (E.A. (57) 48) covering a report, on the provision of capital,
by the Committee on Commonwealth Economic Development; and,
(iv) a memorandum by the Secretary of State for the Colonies (E.A. (57) 49) proposing the
provision of loans to colonial Governments from the Exchequer.

The Chancellor of the Exchequer 1 recalled that the origin of the Committee's
consideration of United Kingdom policy in regard to investment overseas lay in our
precarious external financial position. He had accordingly thought it right in his
1

Mr Thorneycroft.
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memorandum (E.A. (57) 52) to remind the Committee of certain fundamental
considerations. Ever since the war, the proportion of the gold and dollar reserves to
the United Kingdom's sterling liabilities had been wholly inadequate. Despite
massive borrowing and United States aid, the reserves, at £830 millions, were today
as low in relation to our trade as at any time since the war, whilst our liabilities, at
£4,100 millions, were not much below their post-war peak. At the same time our net
long-term investment overseas in recent years (amounting on average to some £200
millions) had exceeded our average balance of payments surplus on current account.
In these circumstances, if we were to re-pay our debts, build up our reserves to meet
our liabilities, and in addition maintain or increase our net long-term investment, a
surplus on current account larger than £350 millions would be required in each of
the years immediately ahead. The fact was however that in 1956 we had earned a
current surplus of only £230 millions; and in 1957, when circumstances were again
likely to be favourable, present indications were that our current surplus would be
less than in 1956.
The Committee had previously agreed that, against this background, consideration
should be given to how we could lend less and borrow more. From the studies so far
made (E.A. (57) 47) it was clear that there were serious obstacles in the way of
reducing our external investment, and that any major change of policy would hardly
be practicable. The main possibilities which appeared to emerge were that we should
in general (but without publicity) stiffen our attitude towards lending overseas; and
should maintain a high long-term rate of interest in order to discourage overseas
borrowers. We should not withdraw from our commitment to make up to £60
millions of loan capital available to the Commonwealth from our sterling
subscription to the International Bank, but other Commonwealth countries should
be encouraged to draw on their sterling balances in preference to borrowing from us,
and to borrow from capital markets outside the United Kingdom: this latter would
represent a substantial modification of previous policy. Thus in general we must
exercise great caution before entering upon any new or increased commitments for
overseas lending. This course was dictated by the inescapable facts of our economic
position; so long as we failed to secure the necessary balance of payments surplus,
and the internal saving which went with it, the resources would not exist to enable
overseas investment to be translated into goods and services.
In discussion, the following points were made:(a) The maintenance of high long-term interest rates in the United Kingdom,
whilst no doubt desirable from the present point of view, would have less desirable
consequences in other directions. It would, for example, place a continuing heavy
load on both the Exchequer and the balance of payments in respect of interest on the
National Debt. If means could be found of securing it, there would therefore be
advantage in widening the spread between long and short-term interest rates in the
United Kingdom.
(b) A policy of reducing the level of external investment would be widely regarded
as an admission of failure in the traditional policy of the United Kingdom towards the
Commonwealth. On the other hand, the achievement of the continuing balance of
payments surplus required to support an expansion of investment in the
Commonwealth might be beyond the bounds of practical possibility; and a choice
had already to be made between the use of resources for essential investment at
home and for investment abroad.
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It would be more in the interests of the Commonwealth in the long run that we
should strengthen our domestic economy by productive investment than that we
should overstrain ourselves by excessive external lending. It should moreover be
borne in mind that current United Kingdom investment in the rest of the sterling
area alone was equivalent to nearly 1 per cent of our gross national product-a
higher percentage than for any other country in the world.
(c) It would however be necessary to educate political and business opinion in
the United Kingdom in the realities of our present capacity to invest in the
Commonwealth. In particular it was necessary to counter the view that foreign
investment in other Commonwealth countries-or indeed in the United Kingdom
itself-was undesirable. The fact, for example, that United States equipment might
be used in the Colonies in preference to British equipment was not necessarily disadvantageous if its purchase was backed by United States investment; United
Kingdom industry could expect to derive secondary advantages from
Commonwealth development from whatever source it was financed. Moreover, it
would be politically dangerous if we were to seek to prevent others from contributing to Commonwealth development in those cases where we could not afford to do
so ourselves.
(d) We should accordingly take all possible steps to encourage investment by
other countries in the Commonwealth. To the extent to which this could be secured,
relief would be given to the United Kingdom economy. It might however be unrealistic to suppose that substantial relief could be secured in this direction, and there
might be more scope for securing additional United States investment in the United
. Kingdom itself. To this end, encouragement should be given to United Kingdom
firms to obtain registration on the New York stock exchange, and to obtain loans
from the New York and other markets, as had recently been done by the Shell Oil
Company. To enable this aspect to be further considered, the additional studies
being made by officials should, if possible, be made available for the next meeting of
the Committee.
(e) The additional resources required for investment in the Commonwealth were
small in comparison with those forthcoming in the ordinary course for domestic
investment in the United Kingdom. But limiting factors on the willingness of private individuals or firms to stake their money in the Commonwealth were the political hazards surrounding investment in certain countries and the feeling that
investment was more profitable in the more highly developed parts of the world.
These factors would apply with added force if the investment were at a fixed rate of
interest. Similar factors applied even more to investment in the Commonwealth by
foreign countries; and this consideration reinforced the likelihood that the best
means of relief would lie in promoting United States and other foreign investment
in the United Kingdom (which might be more acceptable to public opinion in this
country).
The Chancellor of the Exchequer said that the Committee should resume
consideration of these problems at their next meeting, when attention should be
devoted more specifically to the proposals in E.A. (57) 48 and 49, concerning our
investment policy towards the Commonwealth. The Committee should also then
consider in more detail the possibilities of our borrowing more from overseas.
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302 CAB 134/1674, EA 14(57)
29 May 1957
'Stering and Commonwealth economic development': minutes of
Cabinet Economic Policy Committee meeting
The Committee resumed their discussion 1 of the extent to which the United
Kingdom could afford to assist economic development in the Commonwealth,
against the background of our present economic situation.
(i) External borrowing by the United Kingdom
The Economic Secretary, Treasury, 2 said that the further studies made into the possibility of additional external borrowing and other methods of helping the reserves
(E.A. (57) 55) showed that no major advance could be expected in these directions. No
possibility was seen of enlarging the membership of the Sterling Area in a way which
would help to solve our investment problems. We had come to the limit of borrowing
from overseas on Government account, and indeed the mere attempt to borrow more
in this way might have damaging effects for confidence in sterling. There remained
only the possibility of private borrowing from abroad, which might prove possible to
some extent in specific cases, of which the most important was likely to be the oil
industry. The possibility of a loan from the International Bank for the nuclear energy
programme, (discussed in E.A. (57) 56), appeared to offer the best prospects for borrowing on behalf of the nationalised industries.
(ii) Commonwealth economic development
The Committee next considered the report, by the Committee on Commonwealth
Economic Development, on the provision of capital (E.A. (57) 48). With this was
linked that Committee's report on the provision of technical assistance (E.A. (57) 54).
The Minister of State for Colonial Affairs3 said that the Committee on
Commonwealth Development had concluded that it would not be wise to establish
any regular system for the provision of United Kingdom Exchequer assistance to
independent Commonwealth countries, though they recognised that special
circumstances might arise necessitating government to government aid on a ad hoc
basis. They had also set out in some detail the reasons why they felt that the Colonial
Development Corporation (C.D.C.) should not be empowered to embark on new
financial schemes in independent Commonwealth countries. On the positive side the
Committee's main recommendations were two-fold. They believed that an expansion
of the activities of the Commonwealth Development Finance Company (C.D.F.C.)
would be most desirable. For this purpose, the Company would need to increase its
capital resources. The Government could do much to encourage such expansion, and
the Company itself was already energetically exploring the raising of capital from
private sources elsewhere in the Commonwealth, e.g., from Canada. Somewhat
analogous to the C.D.F.C. were the local development corporations which had been
established in a number of independent Commonwealth countries since the war,
with their equity capital found mainly from private sources. The association of
private enterprise with development in this way could be a source of strength to the
credit of the country concerned, and Commonwealth countries could appropriately
be encouraged-perhaps at the forthcoming Meeting of Prime Ministers-to foster
the growth of such organisations. The C.D.F.C. could play a particularly valuable part
1

Previous meeting: see previous document.

2

MrN Birch.

3

Lord Perth.
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in this process by providing expert financial advice, and the association of British
financial interests in such ventures would help to attract the foreign capital which
was also needed.
The Parliamentary Under-Secretary of State for Commonwealth Relations4 drew
attention to the rider which he had felt bound to add to the report. He believed that if
private investment in newly independent Commonwealth countries in Africa, and to
some extent in Asia, was to be forthcoming, it must be preceded by Government
investment in primary development. There was a need for a measure of government
to government assistance for this latter purpose to newly independent countries
which would be deprived of the help formerly given from Colonial Development and
Welfare funds or by the C.D.C. If Her Majesty's Government could undertake to make
some effort to assist with primary development in this way, such a move would have a
most favourable effect on Commonwealth opinion and should fully meet the
criticisms advanced in recent debates in both Houses of Parliament. There was a
danger that any declaration of principle in a contrary sense would drive the
governments of newly independent countries, who might in any case have some
suspicion of private finance, to look elsewhere for government help with
development planning, with undesirable political consequences. On the other hand,
any statement of our readiness to give Exchequer assistance for this purpose could be
suitably qualified in the ways which were suggested in the report: for example,
Malaya had been regarded as already covered by the Colombo Plan. Finally, he drew
attention to the report on technical assistance whose importance was heightened at a
time when provision of capital involved such strains upon us.
The Commonwealth Secretary 5 recalled that both reports had arisen from the
recent series of debates in both Houses in which great interest and anxiety had been
evinced about the part which we could play in the economic development of the
Commonwealth. He felt that the Committee's proposals regarding government to
government assistance represented the very least which would prove politically
acceptable, and in these circumstances the encouragement of the expansion of the
C.D.F.C. as a major channel for United Kingdom private investment in the
Commonwealth assumed a special importance.
The Chancellor of the Exchequer said that our present economic circumstances
ran entirely counter to our natural wish to assist Commonwealth development to the
maximum extent. He felt that the proposals of the Committee represented the most
which we could hope to do in the present situation. We were already under
considerable pressures to provide a large measure of additional government to
government assistance, e.g., for India; and any favourable declaration of principle,
however hedged about, might lead to an irresistible weight of demand. It would be
essential to educate political opinion in the realities of this situation.
In discussion the following further points were made:(a) It was clear that our overall investment objectives were too great for our
present resources. In these circumstances it would be prudent to concentrate upon
productive investment at home in preference to additional investment in the
Commonwealth, difficult though this might be to some sections of opinion.
(b) Our position was made more difficult by the concentration of demand upon
the United Kingdom, as the largest single source of external capital for the
4
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Commonwealth. We should be greatly helped if Commonwealth investment could
be a truly co-operative venture, in which other countries of the Commonwealth
played a full part. It was pointed out, however, that the other countries of the
Commonwealth were all net importers of capital, though Canada, Australia and
New Zealand were giving capital aid under the Colombo Plan, and that they were
likely to look askance at any proposals for the co-ordination of investment policies.
For these reasons their response to a recent enquiry about the possibility of a
Commonwealth Development Agency and a Commonwealth Bank had been generally negative.
(c) There was general agreement with the view that the C.D.C. should not extend
its present role by undertaking new commitments in independent Commonwealth
countries. The Corporation was now nearing the end of its present borrowing powers
and legislation would be necessary to extend these. The Corporation had itself
proposed an increase of £200 millions in its borrowing powers, but it was intended to
provide for no more than a modest increase of £30 millions. The Corporation was not
an appropriate vehicle for the grant of loans to Colonial governments and there had
been considerable criticism of its past activities in this respect. Curtailment of these
would, however, depend upon decisions reached on the general question of loan
finance for Colonial development (E.A. (57) 49).
(d) Considerable care would be needed in the presentation to Commonwealth
Governments, as well as to domestic interests, of a necessarily cautious policy
regarding the provision of further Exchequer assistance for Commonwealth
economic development. There would be great advantages in retaining a free hand by
refraining from any general policy announcement, if that were possible, but a White
Paper might eventually prove unavoidable. Before that, however, it would be
essential to take adequate steps further to inform political opinion of the facts of our
present financial position.
(iii) Loan finance and colonial development
Discussion turned to the proposal for Exchequer loans to Colonial Governments
made in E.A. (57) 49. The Colonial Secretary said that there was a growing danger
that shortage of loan funds might slow down or even stop essential development
programmes in certain major Colonies. The current development programmes of the
Colonies had been framed and allowed to go forward on the basis that, if difficulties
arose in securing the necessary finance, efforts would be made by Her Majesty's
Government to find some suitable way to help Colonial governments to raise
externally the money they required. The development plans had been based on an
estimate that Colonial Governments would be able, if necessary, to raise an average of
£25 millions a year on the London market. In 1955 and 1956, only £9 millions and
£11X millions respectively had in fact been raised in this way. It was true that
Colonial loans raised in the London market during 1957 so far had been successful to
the extent of rather more than £15 millions. But the circumstances might well have
been fortuitous; and in the absence of definite assurance that the necessary finance
would be available, severe reductions would have to be made in the scale of Colonial
development programmes. This would specially affect Nigeria and the East African
Colonies, and as a further consequence the International Bank might not find it
possible to contribute to the development programme of Uganda. No emphasis was
needed of the political effects of cutting down the development programmes of the
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Colonies, for whose interests we had a special responsibility. Every other expedient
for obtaining the necessary funds from other sources (such as Colonial sterling
balances or increased fiduciary issues), had already been exhaustively examined, and
he was satisfied that no further scope lay in these directions. Accordingly unless
there could be assurance that the necessary average of £25 millions a year would
be forthcoming from the London market, he thought it unavoidable that the gap
must be closed by the provision of loans from the Exchequer. This would not be
a case of undertaking new or increased commitments but of honouring existing
commitments.
In discussion, it was suggested that Colonial governments must be required to
look to the market in the first instance for the loans they required. It was by no
means certain that they would be unable to raise the full amount of £25 millions
during 1957. The success of the recent East Africa High Commission loan indicated
that the money required could be expected at all times to be forthcoming provided
the terms were sufficiently attractive. On the other hand, it was thought that lack of
support in the past for Colonial loans merely reflected the absence of sufficient
resources to finance all the investment, both at home and abroad, which we were
seeking to undertake; and to the extent to which the terms of Colonial loans were
made more attractive, the impact might well fall on the programme of funding
United Kingdom Government debt. It was accordingly for consideration whether
Colonial development programmes should not be limited in scope to conform to our
ability in real terms to finance them. Even if these programmes were financed from
Colonial sterling balances rather than from new loan capital, they represented a
charge on the physical and financial resources of the United Kingdom; and the only
advantage of financing development from sterling balances, in comparison with
loans, was that the United Kingdom's liabilities were thereby reduced.
The general view of the Committee, however, was that it would be extremely
difficult to seek to evade the moral commitments which had been undertaken in
respect of the current Colonial development programmes. The amounts involved
were comparatively small in relation to our total overseas investment and in relation
to the economic and political importance of the issues at stake. So far as practicable,
Colonial Governments should be obliged to raise the loan capital they required from
the market; and it was not yet certain that this source would prove inadequate. If,
however, this proved not to be the case, further consideration would need to be given
to the means of providing loans from the Exchequer. In that event there might be
some advantage in providing the money through Supplementary Estimates, rather
than through Government lending "below the line". In the former case, public
opinion could more readily be brought to appreciate that Colonial development
represented a direct charge on our physical and financial resources; and it might
prove possible in this way to avoid legislation.
In conclusion, the Chancellor of the Exchequer said that the issues arising out of
the Committee's discussions on Commonwealth economic development should now
be submitted for consideration by the Cabinet. To this end, it would be desirable for
the Cabinet to have before them the two reports by the Committee on
Commonwealth Economic Development and the memorandum by the Colonial
Secretary concerning loan finance for Colonial development. He would, in addition,
circulate a paper to the Cabinet concerning the general economic background,
including the conclusion of the studies which had been made concerning additional
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borrowing and reduced lending by the United Kingdom, together with a summary of
the Committee's views as expressed in discussion.
The question of an International Bank loan for the United Kingdom nuclear
energy programme should be considered by the Committee at a subsequent meeting.

303 CAB 128/31/2, CC 44(57)1
4 June 1957
'Commonwealth economic development'-investment resources and
strengthening the links: Cabinet conclusions
The Cabinet had before them:(i) A memorandum by the Chancellor of the Exchequer (C. (57) 131) on the
extent to which the United Kingdom could afford to assist economic development in
the Commonwealth in the light of the limitations on our resources for both internal
and external investment.
(ii) A note by the Secretary of the Cabinet (C. (57) 129) covering reports prepared
by the Committee on Commonwealth Economic Development on the provision of
capital and technical assistance for Commonwealth development.
(iii) A memorandum by the Colonial Secretary (C. (57) 130) on the provision of
loan finance for Colonial development.
The Prime Minister said that these memoranda indicated that it might be
necessary for the United Kingdom Government to take statutory power to make
Exchequer advances to Colonial Governments who could not raise sufficient finance
in the London market for their capital programmes. The United Kingdom
Government could not, however, sustain a regular system of Governmental capital
assistance to the independent members of the Commonwealth. The Colonial
Development Corporation (C.D.C.) should therefore concentrate its attention on the
Colonial territories and should refrain from investing in · new projects in
Commonwealth countries after they had attained independence. It should, however,
be allowed to second members of its expert staffs to assist in the management of new
projects in newly-independent countries and, on occasion, to undertake itself the
management of particularly important projects of this kind.
As a result of this review of Commonwealth development it was clear that there
was no scope for the establishment of any new Commonwealth organisation for the
co-ordination of economic development in the member countries. There might,
however, be advantage in strengthening the Commonwealth Economic Committee;
and, in order to ensure that such resources as we could spare for Commonwealth
development were used as productively as possible, the Commonwealth Development
Finance Company (C.D.F.C.) should be encouraged to expand its activities and to
establish closer links with the work of those banking houses which operated
throughout the Commonwealth.
It would be desirable that United Kingdom policy on Commonwealth economic
development should be explained at the forthcoming Meeting of Commonwealth
Prime Ministers. This should emphasise the magnitude of the development
programmes to which Commonwealth countries were committed, the effort which
the United Kingdom were already making to provide capital for this purpose, the
importance of the part which could be played by private initiative in the form of
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development and finance corporations, and the value of the technical assistance
which we were able to offer to the Commonwealth, particularly in the development
of nuclear energy. It would be useful if, at much the same time, a White Paper on
Commonwealth development could be published, defining the Government's policy
and emphasising the extent of our existing capital investment in the Commonwealth.
In discussion the following points were made:(a) The gradual loosening of the other ties which bound together the members of
the Commonwealth made it increasingly important that its economic links should be
strengthened as far as possible. While the Prime Ministers of the Commonwealth
should not be encouraged to entertain exaggerated hopes of the additional financial
support which the United Kingdom could provide for their development
programmes, the proposed White Paper should emphasise that we were already
applying to Commonwealth development resources equivalent to 1 per cent. of our
gross national product. The assistance which we should in future be able to offer to
other Commonwealth countries would tend increasingly to take the form of
technical advice and services; and the White Paper should stress the value of the
facilities which we could make available in this respect.
(b) If these facts were to capture the public imagination, they should be presented
in as vivid and constructive a manner as possible. There might be advantage in
linking the publication of the proposed White Paper with a new appeal to the public
to increase the volume of saving available for financing Commonwealth development
by, e.g., subscribing to a new issue of National Savings Certificates. This possibility
should be further examined.
(c) The proposal that statutory power should be taken to provide loans from the
Exchequer for the financing of Colonial development could be criticised on the
ground that it would diminish market support for loans issued by Colonial
Governments themselves and would tend to weaken the credit of Colonial borrowers
in London. On the other hand, in so far as the proposal would tend to relieve
apprehension about the capacity of the market to absorb loans issued by Colonial
Governments, it would tend to simplify the financing of Colonial development
programmes. It would be possible, however, to defer the introduction of the proposed
legislation, provided that Colonial Governments could be assured that they could
continue to give effect to the development programmes to which they were already
committed, on the understanding that, if Exchequer advances were needed to
supplement market issues, the United Kingdom Government would be prepared to
obtain the necessary statutory authority to make such advances.
The Cabinet:(1) Approved in principle the recommendations made in C. (57) 131.
(2) Invited the Chancellor of the Exchequer, in consultation with the
Commonwealth Secretary and the Colonial Secretary, to prepare a draft statement
about United Kingdom policy on Commonwealth development, to be made by
United Kingdom Ministers at the forthcoming Meeting of Commonwealth Prime
Ministers.
(3) Invited the Commonwealth Secretary, in consultation with the Chancellor of
the Exchequer and the Colonial Secretary, to prepare a draft White Paper on the
contribution made by the United Kingdom to Commonwealth development.
(4) Invited the Chancellor of the Exchequer to re-examine the possibility of
publicising Co~monwealth development as an incentive to national saving.
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T 236/5362, pp 10- 19
27 Sept 1957
[The effects of leaving the Sterling Area by, eg, Ghana, Malaya or
Nigeria]: draft paper by A W Taylor for Sir D Rickett (T ). Appendix: 1
notes on Ghana's membership
1. The question put by Sir Leslie Rowan 2 is what would happen if any or all of
Ghana, Malaya and e.g. Nigeria were to "leave the sterling area", more specifically:-

(a) what would be the effect on, for example, Ghana and us of this happening?
(b) what steps could we take to protect our own interests, e.g. seek to procure an
agreement with them that they would not put all their sterling on the market at
once, or failing this block their balances.
It is convenient to use Ghana as a test case, but to see the whole problem it is
necessary to bear in mind not only Malaya and other Commonwealth territories but
also the Sterling Area countries of the Middle East.
2. Effect on Ghana. The effect on Ghana of leaving the Sterling Area was worked
out a few months' ago when Dr. Nkrumah threatened to do so unless he was
guaranteed certain financial assistance. The disadvantages to Ghana were set out in a
telegram dated 28th January, 1957 from which the main paragraphs are reproduced
as the appendix to these notes. They include
(a) handicaps to the free flow of private capital from the U.K. to Ghana,
(b) imposition of exchange control,
(c) adverse reactions on trading relations, which would still have to be conducted
largely in sterling,
(d) injury to Ghana's international credit.
None of these disadvantages taken separately looks very definite or conclusive and
it is difficult to present them in a way likely to convince the President that we should
have effective means of discouraging Ghana. It is significant that the detailed
investigation last year by the Treasury/Bank of England Working Party on "Problems
of the Sterling Area" did not bring out any simple and definite reasons why those
territories with adequate financial resources of their own should necessarily continue as members of the Area. In practice however, the various advantages of
membership-none of them individually very remarkable-make up a bond which
has been strong enough to hold within the Area, through periods of stress, countries
which have enjoyed independence much longer than Ghana and are much better
able to face the technical problems of a change if they felt disposed to do so.
3. Effect on us. As to the effect on us, it seems unlikely that Ghana would
propose to cut adrift from the Sterling Area at one go except possibly as part of a
political dispute. It may be convenient, however, to consider the problems that would
arise on that extreme assumption. They fall under the headings of:(a) Conversion of sterling balances into other currencies;
1

This contained a number of typing errors, maybe not all corrected here.
Second secretary to Treasury, 1951 - 1958. On 18 Sept he requested an 'exercise' on what would happen,
since Sir D Eccles (president of Board of Trade) seemed to think this a contingency to be prepared for.
Rowan also wondered what steps could be taken to protect British interests.
2

12

[304]

ECONOMIC AND SOCIAL POLICIES

(b) The bad example for other Sterling Area territories;
(c) Administrative alterations in exchange control.
4. By no means all of Ghana's sterling balance could be switched into other
currencies immediately. Her sterling assets at 31st December, 1956 were estimated at
nearly £180 million, made up as follows:£m.
Ghana Government (with Crown Agents)
Cocoa Marketing Board
Commercial Banks (net)
Currency Fund (Ghana share of assets ofW.A.C.B.)

86.3
36.8
15.3
40.0

5. The Government of Ghana are not, of course, free to switch the assets of the
Commercial Banks, nor for the time being could they do anything about the
Currency Fund which remains under the ultimate control of the Secretary of State
for the Colonies-until Ghana introduces her own currency, probably within the
next twelve months. Even when Ghana has her own currency it will, under the
existing local statute establishing the Bank of Ghana, be redeemable in sterling at a
fixed rate of exchange. It would also be difficult for Ghana in varying degrees to
transfer some parts of her other sterling assets. It would be convenient to be able to
give a figure for the amount that the Government of Ghana would in fact be free to
transfer but there is a wide borderline covering funds which might be transferred
with greater or less difficulty, depending on how actively or aggressively the
Government of Ghana wished to pursue such a policy. As a broad guess the figure for
circumstances which could conceivably arise has been put at £50 million.
6. Bad example to the rest. The above notes relate to Ghana but the position is
broadly similar for Malaya. Nigeria, of course, not yet being independent, is
somewhat more closely tied. If Ghana (or Malaya) were to leave the Sterling Area,
however, it seems highly likely that the Middle Eastern members (Iraq, the Persian
Gulf States, Jordan and Libya) would also start reconsidering whether there was any
advantage to them in continued membership.
7. For the oil-producing States (Iraq, Kuwait and Qatar) membership of the
Sterling Area is a considerable convenience since their domestic currencies are not
international, but not a necessity. The revenues they receive enable them to be
virtually independent of foreign capital for their domestic investment. The
commercial interests of the oil companies combined with the economic interests of
the parent Governments of the companies are both likely to ensure that foreign
capital is available for the continued development of the oil industry. There is
therefore already a tendency on the part of Iraq to chafe at the obligations of Sterling
Area membership, particularly in relation to the building up of independent reserves
in foreign currencies and gold. This tendency would be aggravated by anything
looking like a possible break-up of the Sterling Area. A situation might well arise
therefore in which Iraq insisted that her membership of the Sterling Area must
become conditional upon her being virtually dispensed from all the obligations of a
Sterling Area country. This might be more damaging to the Sterling Area than
allowing, or obliging, her to leave.
8. Kuwait is a slightly different case but only to the extent that the present Ruler
is less sophisticated in financial matters and that he is willing, largely on the basis of
sentiment, to keep his reserves in sterling on condition of being allowed complete
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freedom to acquire dollars at the official rate for his own purposes. But we could not
be certain that a successor would take the same view.
9. The fact that oil revenues are paid in sterling is unlikely to affect the issue. In
itself, this is in no way inconsistent with Transferable Account Area status, e.g., Iran.
But there is an obvious risk that any break-up of the present Sterling Area would
precipitate a demand for oil revenues, or a greater part of them to be paid in dollars.
This would not be a practicable policy for one country alone to pursue as its own
interests would suffer. Dollar oil is harder to sell than sterling oil. But a combined
demand by all the oil-producing and oil-transit States would be very difficult to
resist.
10. The non-oil-producing states (Jordan and Libya) are both dependent on
foreign subsidies. If, as seems likely, an increasingly greater proportion of these are
paid in dollars, the reasons for, and advantages of, Sterling Area membership are in
any event likely to appear increasingly less convincing. Moreover, the same pressures
are already being felt for independent gold and dollar reserves in the currency cover.
11. The sterling balances (August 1957) of the Middle East Sterling Area
countries total £337 m. of which £111 m. belong to Iraq (and are likely to be substantially drawn down over the next five years to finance development) and £180 m.
belong to the Gulf States, mostly to Kuwait. These are likely to grow though less
rapidly than in the past. There is no reason why such part of these reserves as are not
required to finance current or anticipated sterling expenditure should not be
switched into other currencies. The main limiting factors are likely to be, first, the
book losses that would be sustained by selling British Government securities at their
present depressed prices, and secondly, the extent to which our own policies, by
keeping sterling strong, reduce any incentive in these countries to seek to hedge
against a possible devaluation.
12. Administrative measures necessary to remove a country from the Sterling
Area. The only action necessary to remove a country from the Sterling Area would be
an Order made under the Exchange Control Act, 1947, amending the list of
"scheduled territories" in the First Schedule to the Act. (Even this would not be
necessary if constitutional changes taking a country outside the Commonwealth
were to take place). Removal of a country from the First Schedule would
automatically have the effect of putting the country concerned into the Transferable
Account Area. In the unlikely event of the country wishing to join the Dollar Area, it
would also be necessary to make a Payments Order, prescribing the manner of
payment for exports. Both Orders would have to be laid before Parliament and be
subject to negative resolution procedure.
13. Protective action. As to what steps we could take to protect our own interests
if e.g. Ghana were to propose to leave the Sterling Area, one of the conclusions of the
Treasury/Bank of England Working Party on "Problems of the Sterling Area" was that
we should do our utmost to avoid blocking sterling balances in any but the most
extreme circumstances. It was considered that the shock to confidence in other
Sterling Area territories would be so grave that some of them would be unlikely to
continue to leave their reserve funds with us. If we had to consider nothing worse
than a threat by Ghana to withdraw a moderate proportion of her assets, we should in
the last resort have to let her do so. Short of that we should seek to get the best
agreement we could (depending on the political circumstances) for limiting and
timing the withdrawals.
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14. It might be different if we had to face decisions by say Ghana, Malaya and
Nigeria to transfer more or less simultaneously a large part of their combined
sterling balances. There might then be no alternative to the blocking of those
balances but the consequences of doing so would be highly dangerous to the
reputation of sterling. The Times perhaps with this problem in mind suggest in a
leading article on 27th September that "the need for closer consultation with the
sterling area countries, more and more of them now becoming independent
members of the Commonwealth, is becoming increasingly manifest." Anything in
the nature of a special Sterling Area conference, however, seems at this stage to
present big risks and little prospect of much result.
15. In practice Ghana (and the rest) would probably not talk in outright terms of
leaving the Sterling Area; she would more probably seek to remain within the Area
and retain the advantages while gradually shaking off her responsibilities, in
particular by building up separate gold and dollar reserves under her own direct
control. (The rate at which this could be done is indicated by the fact that Ghana is a
net dollar earner at a rate of about £20 million a year and Malaya at about £50 million
a year). This is the trouble we already have with Ceylon and as with Ceylon it is
difficult to know what to do about it beyond constant persuasion. It would, however,
be a gradual process on which we should have time to work out our line of action.
16. What is the bearing of this analysis on the President's argument that the
financial secession of Ghana etc. is inevitable and that the best way of preparing for it
is to ensure that they do not get their balances in full-"therefore let us float?"
Clearly no-one can say that there will never be any such secession, but we want toand we can-avoid increasing the risk or hastening the time. The deterrents that
Ghana etc. will have in mind ought not to be underestimated just because they
cannot be simply and concisely demonstrated; on the other hand they are not so
strong that we can risk avoidable strains. In the long run adherence to the sterling
area must depend on confidence in the management of sterling. Any decision to
"float" if it were based merely on a desire to gain tactical advantage (and if it were
intended-as the President's argument seems to imply-as a synonym for
devaluation) would naturally undermine such confidence.

Appendix to 304
(1)

Countries outside Sterling Area do not share advantages of:

(a) free flow of private capital from United Kingdom (which in Ghana's case is
much the largest source of this type of investment);
(b) access to London market for raising Government loans, which is reserved to
Governments of Sterling Commonwealth (although capital is at present short in
London, Ghana will no doubt wish to take advantage of this facility at later stage).
(2) Exchange control would have to be interposed between United Kingdom and
Ghana and probably between rest of sterling Area and Ghana as well. This would
mean interposition of Exchange Control barrier between Ghana and country where
her reserves are now and would be bound to remain for some time (see paragraph 4
below) and where banks and other financial institutions which serve her (e.g.
assurance companies) are located. The liquidity of the great majority of commercial
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banks operating in Ghana depends on their free and constant access to London and
its many markets. It would take years to establish a comparable connection with any
other money centre, and interposition of a barrier between the local commercial
banks and their existing liquidity centre clearly would introduce highly undesirable
frictions with effects on the commercial community and general economy of Ghana.
(3) As a secondary but still important corollary, Ghana herself might well need to
establish her own complicated system of exchange control which would be far more
difficult to administer than the present system, in which all the knowledge and experience of the central monetary institutions of the Area are at Ghana's disposal. We doubt
whether Ghana would in fact be able to do this unaided, in view of the complicated
technical problems involved and the demands on suitably qualified staff (this argument rests on Ghana's relatively weak balance of payments position, see (6) below).
(4) Of Ghana's exports in 1955, 46% went to Sterling Area, 31% to O.E.E.C.
countries, and only some 18% to Dollar Area. On basis of these figures she gets only
18% of her export proceeds in dollars and can settle for whole of her import trade
and invisibles in sterling. Weakening of Ghana's links with sterling would be bound
to have adverse effect on Ghana's trading relations, which would be all the more
serious at times, such as the present, when cocoa prices are falling.
(5) All these natural effects allied with disturbance of confidence, which would
be created by reversal of repeated statements by Gold Coast Ministers of their
intention to remain in Sterling Area, could do their credit no good. This would be
true not only in regard to their old friends in Sterling Area, but also in regard to any
other alternative sources of capital they might have in mind, including international
bodies (clearly borrowing externally by Ghana is going to be difficult until she has
established her credit worthiness by her own policies. It is difficult even for colonies
let alone a newly independent country, to borrow on satisfactory terms, or indeed at
all, in North America in present state of markets).
(6) Gold Coast Ministers probably feel that Gold Coast is a net contributor to
Sterling Area because it has a dollar surplus. What matters is not only her dollar
surplus but her overall balance on current account. Though this has been favourable
in recent years, it will probably prove to have been in deficit in 1956 and again in
1957 because of level of cocoa prices. This trend reinforces point about confidence in
(5) above, and if Ghana did not sell her surplus dollars for sterling her sterling deficit
would be that much longer [sic] .
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T 236/5362, pp 39-51
2 Oct 1958
'The advantages of membership of the Sterling Area': memorandum
by Sir L Rowan for officials' Working Party on Sterling Area 1
A.

Introduction
I seek in this paper to answer in simple terms the question, which is asked
most often perhaps by the less-developed members of the Area: "What advantage does
my country draw from its membership of the Sterling Area?"
1.

1
The paper was also sent to FO, CRO and CO for reference-use in UK posts abroad, with the hope of
explaining why countries were urged to regard the Sterling Area as a great help in development although
it could not spare them much in the way of funds.
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2. I have confined this paper to economic arguments. There is however a
political argument. The Sterling Area, and all that goes with it, although it contains
countries who are outside the Commonwealth, e.g. Iraq, Ireland etc., and does not
contain one Commonwealth country, i.e. Canada, is of major importance in linking
the Commonwealth together in the broadest sense. This wider importance of the
Sterling Area is attested to not only by Commonwealth members but by Canada as
well. It is certainly a dominant consideration in the minds of Ministers and Officials
who attend the periodic Commonwealth Economic Conferences, and has received far
more support than criticism in recent years from countries outside it. Just as this
continuance of the Sterling Area and system has been a major element in binding the
Commonwealth together since the war, so its decline or disappearance would do
much damage to Commonwealth political unity.

B. The background
3. The question asked above can be answered only if there is agreement on two
issues:(a) what constitutes the basic economic interests of the members of the Sterling
Area-taken individually not collectively;
(b) what is the Sterling Area, how does it work, and what does membership imply?
4. A member country's basic economic interest. Any country's basic economic
interest can be stated simply; it is to increase the standards of life of its people by a
vigorous but sustainable development of its resources. Its policies must therefore be
directed to this objective.
5. In the end the success or failure of these policies will be shown most clearly by
one element-trade-internal and external. All countries need a vigorous and
expanding trade, both internal and external. If both are not secured, for any cause,
e.g. over-ambitious planning, failure to maintain the purchasing power of the
currency, fall in economic activity generally, restriction of imports by other
countries, etc.-then a country cannot be said to be succeeding in attaining its basic
economic objective. It is clear from this that some causes lie within a country's own
power to remedy; others are part of a wider scene in which any individual country
can play only a part.
6. The importance of external trade varies from country to country. None can do
without it; to the U.K. and many members of the Sterling Area it is vital in the real
sense of the word. It is therefore important for each country to consider carefully not
only the domestic policies but also the foreign economic policies which best help its
external trade. The Commonwealth has reaffirmed its view quite clearly at
Montreal-"an expanding Commonwealth in an expanding world"; and also made it
clear that as a whole, and individually, it believes that expansion of trade can best
be secured in a world in which there are the fewest practicable restrictions on
the movements of goods and money (see the Communiques of the Economic
Conferences of 1952 in London, and 1958 in Montreal) . But whether this concept is
accepted or not, it does not alter the fact that without an adequate level of external
trade no democratic country can hope to ensure that development of its resources
which is essential to its economic advance.
7. What is said here about current trade applies also to capital for investment.
Under-developed countries and countries with populations growing rapidly under the
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impact of immigration require external economic relations which allow them to
import capital in adequate amounts and on advantageous terms. Similarly the
advanced countries require to be able to invest abroad when profitable opportunities
arise and when this is necessary to assure the growth of their supplies of essential
materials and foodstuffs . A mechanism of international payments is required to allow
these movements to proceed smoothly.
8. If the argument so far is accepted, then we can see trade and finance in their
right roles. Trade is the objective, which finance should help. Finance should thus be
the servant not the master. But it must be properly treated or it will do great damage.
For if money is not an acceptable means of exchange because, for example, its value
in terms of goods is unsure, then some other form of payment will have to be found.
For example trade can be done by barter; but it is difficult, constricting and
uneconomical. The expansion of current trade and of international investment is
best served if there exists a means of settlement acceptable to both parties, and also
acceptable to any third party with whom the original two may wish to trade. This
points to a medium of exchange which is respected, secure and as widely accepted as
possible in the world.
9. In brief, therefore, trade-domestic and foreign-is the main pillar on which
a country's wellbeing is founded; finance-money-must serve the object of
increasing trade, and it can best do this if it is stable and externally is widely
acceptable as a medium of exchange.
10. The Sterling Area and how it works . The Area consists of the U.K., the
Colonies, all Independent Commonwealth countries, except Canada, and a number of
other countries outside the Commonwealth.
11. But definition becomes more difficult when one has to set down how the
Area works. There are no written rules of membership; there is no central
supervision or direction; the system has grown up over a long period-but its
essence can best be described by saying that it consists of a group of countries who
follow generally comparable policies in the external economic field.
12. In fact the essence of the Sterling Area system is to be found, initially, in
concepts which are primarily financial. There are three main concepts and a
consequence:(a) Members conduct their external trade in sterling.
(b) Members hold the main body of their external financial reserves in sterling.
(This does not apply to the U.K., in which country alone sterling is the domestic
currency. The U.K. purchases currently earned foreign exchange from and sells
currently needed foreign exchange to the R.S.A. This gravitation of the foreign
exchange income of the Area to London to form the "central reserve of the
Sterling Area" is a natural and inevitable consequence of a system which is based
on London.)
(c) Members look to London as the main source of external capital.

As a consequence of these factors, all members co-operate to maintain the
strength of sterling.
13. These comprise the main "rules" of the Sterling Area. They are expressed
mainly in financial terms. In fact, however, the sustaining forces are in the fields of
trade and economic development, and it is in these that the main economic
advantages of membership lie.
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The advantages of membership
14. Here it is not sufficient to demonstrate that the Sterling Area is a "good
thing" which brings advantages to members and non-members alike. This is
important but not conclusive. It is also necessary to assess whether members have
special advantages not open to non-members.
15. The advantages which sterling and the sterling system confer generally, i.e.
not exclusively to members, are fairly clear and are widely accepted. Sterling is held
as a reserve currency by many countries, and as a trading currency by all. It is
acceptable universally as a method of payment for trade; and it is backed by
institutions in the U.K. (mainly London), and world-wide but dependent on the U.K.,
which have been built up especially to foster trade and development. Examples are
the joint stock banks with their overseas branches and merchant banks and houses;
the commodity markets and exchanges; the "bill" drawn on London with its
attendant bill and discount markets, and finally the London capital market.
16. All these help to foster trade and development worldwide, and thus for the
reasons given in paragraphs 5 and 6 above are of advantage to all countries who seek
by free democratic methods to advance the standards of their own peoples. In this
they of course equally help members of the Sterling Area and others to have their
share in the increased opportunities thus offered. Members of the Sterling Area, like
other countries, would be worse off if these facilities did not exist (see paragraphs 27
to 31 below).
17. This however is general and not particular to members of the Sterling Area.
It is necessary now to examine whether there are any particular or exclusive
advantages which members enjoy under the headings of trade and development.
18. Trade. (a) Since the war the Sterling Area has in fact been the largest and
freest multilateral trading area in the world. It is the general practice for
Commonwealth Sterling Area countries to give each other at least as favourable
treatment in trade as to any outside country. In addition a feature of the post-war
Sterling Area has in fact been discrimination against the Dollar Area. This however is
neither a permanent nor a desirable feature of the Area.
Further the U.K. in general maintains free entry for Sterling Commonwealth
goods in return for tariff preferences in Sterling Commonwealth countries. It is at
least doubtful whether Commonwealth Preference would survive in its present form
if the sterling system did not exist. Though there may have been some diminution in
Commonwealth Preference recently, it still remains an immensely valuable factor in
the trade of this country-and free entry correspondingly to the trade of
Commonwealth countries. Commonwealth preference was strongly supported in the
Montreal communique. It should be noted that a U.K. resident need not obtain any
exchange control permission for any purchase whatever from another Sterling Area
country.
All this comprises a very important and particular advantage to Sterling Area
members.
(b) Both now and when sterling is convertible, the system of "pooling" of
reserves in particular gives great advantages. The central reserves are held mainly in
gold; this is expensive because it earns no interest; sterling balances do. Therefore,
given faith in the strength of sterling, members reap this immediate benefit. But
there is a much greater benefit inherent in the system. The "pooling" of gold and
dollar reserves both economises in the amount that need be held in total if each
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member held his own; and it provides much greater flexibility and manoeuvrability
in the inevitable periods of economic fluctuation. Thus the pooling system provides a
much better backing for expansionist trade policies than separate holding possibly
could.
19. Development. This is a difficult problem and there are criticisms at present of
high interest rate and inadequacy of funds for long term lending to the Sterling Area
in London. Both matters are dealt with below.
20. It is certainly the case that no country can hope to secure vigorous
development without an inflow of private capital from abroad. An outstanding
advantage of membership of the Sterling Area is that the U.K. has never restricted
the freedom of its own residents to transfer their own capital without limit to any
part of the Sterling Area; on the other hand specific sanction is required for any
transfers to non-Sterling Area countries. If a U.K. resident requires to raise new
capital he is subject to precisely similar controls through the C.I.C. whether it be for
internal or external investment.
Here then is a major advantage of membership in the field of private investment.
21. There is a similar major advantage in the field of public investment. Since
the war the London capital market has been open to issues by Sterling Area
Governments and since the Montreal Conference to certain subordinate authorities
for certain purposes, but closed to issues by other Governments. Since the war
Commonwealth sterling governments have received from U.K. private investors £265
million through loans raised on the London Market. (This figure is net of
conversions but gross of redemptions.) This is a large aggregate. It may be less than
members may have wished to borrow. But it is a great deal more than they have got
from other capital markets, and there is no reason whatever to suppose that Sterling
Area membership has hampered their efforts to borrow in non-sterling centresindeed the opposite is more probable.
22. Two current criticisms are, as stated above, that the interest charged is too
high and the amount available too small. The interest rate is a function of the
proper management of sterling, whose stability and strength are of equal interest to
all. There can be no doubt that the action taken in September 1957, which involved
high interest rates, not only saved the value of sterling but also (combined with
better terms of trade) has put the U.K. in a much stronger position to lend more to
the Commonwealth. This is in fact what the U.K. now proposes to do within its
means.
23. A major recent example has been India. Her development programme and
much else beside would have been greatly damaged if from various sources a sum of
no less than £125 million had not been found urgently last October to meet her
requirements in the next six months or so, together with assurances of continuing
help thereafter, to complete her Second Five-Year Plan. This help was organised at a
meeting called by Mr. Black, the President of the International Bank. The U.K. was
able to say both that it would put up about £40 million for the next six months, and
indeed, on the basis that India followed reasonable policies, stay with the
programme, i.e. help, over the following two years. It is absolutely clear that without
our contribution the scheme would not have succeeded. It is also clear that we could
not have made such an offer a year ago before the measures taken then had so greatly
restored our position. It is equally clear that it would have been much more difficult,
if not impossible, to give India this help if she had not been a member of the Sterling
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Area. In my view this difficulty would have existed even if she had been within the
Commonwealth but outside the Sterling Area.
24. In recent discussions much emphasis has been laid, mainly by the newer
independent members of the Commonwealth, on the need to supplement the two
sources of capital referred to above, by "purposeful direction of investment". The
U.K. have decided-and announced at Montreal-as a new and major development
of policy-Commonwealth Development Loans, under Section 3 of the Export
Guarantees Act for independent countries, or from the Exchequer for the Colonies,
within the limits of the U.K.'s own capacity and the needs of Commonwealth
countries. At present at any rate this is confined to the Sterling Commonwealth, and
therefore a special advantage of membership.
25. Duties of Sterling Area membership. The above paragraphs-14 to 24show ways in which membership of the Sterling Area confers benefits-both general
and particular-in the fields of trade and finance for development. But there is
another indirect benefit of importance which is particularly associated with a special
duty of membership-that of co-operating to maintain the strength of sterling (see
paragraph 12). The natural 'pooling' of non-sterling currencies and gold which takes
place in the Area enables a considerable economy in the total amount of gold and
dollars which Sterling Area countries have to hold. This is because the Sterling
Area's overall balance with the non-sterling world is in practice more stable than that
of the individual members, a characteristic which derives in turn from the
complementary nature of their economies. The central reserves (as explained above
in paragraph 18(b)) can thus be smaller than the total reserves of all the member
countries would have to be for safety if this 'pooling' did not come about: and this
economy releases resources for development. Reserves are merely one form of
investment, and economy in reserves assists other investment.
26. This means, however, that member countries have to conduct their affairs
with an eye not only to their own sterling reserves, but also to the position of the
central gold and dollar reserves. In much of the post-war period while (for reasons
primarily deriving from the war) the U.K.'s reserves have been markedly too small
and its liabilities to sterling and non-sterling countries very high, this has necessarily
involved a measure of caution in balance of payments matters, especially as regards
non-sterling expenditure, beyond what might have been necessary had the position
been stronger. But as time has gone on and the basic position has strengthened, this
defensive element in Sterling Area co-operation has become less and less prominent.
If only in the interests of the security of their own sterling reserves, it remains
necessary for members to pay attention to the state of the U.K. gold and dollar
reserves. But this now implies little more than:(i) a continued need for restraint in the separate holding of gold and dollars (and
in the acquisition of new non-sterling investments), and
(ii) the pursuit of sound overall balance of payments policies.

Only the first of these is arguably a sacrifice of a desirable freedom of action, but,
as the argument above has shown, it is a sacrifice for which there are large returns.
27. Winding up the Sterling Area. So far this paper has considered the advantages
to individual countries of membership of the Sterling Area, and the converse disadvantages if they cease to be members of the Sterling Area provided of course that the
Sterling Area and sterling continued in general in their present form.
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28. Sometimes however questions are raised about the so-called winding up of
the Sterling Area, and it is therefore worth setting out what would happen if, for any
reason, the Sterling Area ceased to be a recognisable entity, and if sterling ceased to
be a recognised international medium of exchange.
29. The first effect of this would be a major disruption of world trade. The
facilities which are now provided by London, and elsewhere through London, would
cease. New methods of financing trade would have to be devised based no doubt on
the dollar and possibly other currencies. These however could not be devised quickly,
and in the meantime countries seeing their trade getting into difficulties, would
certainly have to resort to measures of self-protection. At the least there would be a
period of major dislocation followed by a period of gradual reconstruction. At the
worst we might find that all the system of multilateral trade which has been built up
would break down and bilateralism with all its defects return.
30. In the process all countries would suffer greatly. But of course the underdeveloped countries, who depend not only on trade but on large imports of foreign
capita[, would be hit doubly hard.
31. In the next place countries would have to consider what arrangements they
would make for holding their external reserves. Sterling is now widely held and therefore a major factor in providing what is known as liquidity. If this ceased there would
at present be only two acceptable alternatives, first gold and then the dollar. Both of
these are scarce outside the dollar area and attempts to increase holdings of them in
the non-dollar world would certainly risk world-wide economic difficulties, threatening, above all, a severe deflation. Another theoretical alternative would be the creation
of new 'artificial' reserves, e.g. by a large expansion of the activities of the I.M.F. without gold subscriptions. The strengthening of the international organisations concerned with money and investment is desirable, and is at present under discussion,
but there is no reason to suppose that developments of a kind that would eventually
replace the sterling system are either practicable or necessary. The Bank and the Fund,
in which of course Sterling Area countries play an active part, are most valuable and
essential supplements to the sterling system but in the foreseeable future they are no
more. Sterling remains an indispensable part of the world payments system.
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CO 1025/113, no 51
16 Oct 1959
'Financial assistance by HMG to the colonial territories': CO brief for
new S of S on resources available
The channels through which we provide assistance to the colonial territories are:(i) Colonial Services Vote.
(ii) The Colonial Development and Welfare Vote.
(iii) A new system of Exchequer loans, which was introduced this year. This
expenditure is below the line.
(iv) The Colonial Development Corporation.

Colonial Services Vote
This Vote covers a wide variety of services and contributions, not only to Colonial
Governments but also to various international and national organisations.
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Principally, however, it provides grants-in-aid to Colonial territories. These grants
fall into three main categories:(1) The first are grants-in-aid of administration to various Colonial territories
which cannot raise sufficient revenue of their own to provide even the basic
minimum of government services required. In these cases, therefore, the grants
are budgetary grants to enable the local budgets to be balanced at modest levels of
services.
The recipients of this form of assistance are:St. Helena
The Seychelles
The Solomon Islands Protectorate
The New Hebrides
The Somaliland Protectorate
British Honduras
The Virgin Islands
The West Indies
(Our grant in this case is to
enable the Federal Government to
make grants to certain of the
poorer unit Governments within
the Federation)
The Aden Protectorate and the
Aden Protectorate Federation

(2) The second category comprises grants to certain Colonial Governments for
various specific services, e.g. a grant to the Falkland Islands to assist in the cost of
establishing and maintaining bases in the British sector of Antarctica, and grants
to certain African Governments to assist them in maintaining their local Armed
Forces.
(3) The third main category of grants comprises help given to Colonial
Governments to finance the cost of emergencies, whether of the Cyprus or Kenya
type, or natural disasters such as hurricanes.
The total of the Vote fluctuates a good deal year by year, since it depends on the
demonstrated needs which themselves change on account of, for example, falls in
value of staple export commodities which affect the amount of budgetary assistance
needed by grant-aided territories, and occurrence of natural disasters, or the
existence of emergencies. The provision in the current estimates is for £25~ million,
of which the major items are:Grants to Cyprus in respect of
the emergency
Grants and loans to Kenya in
respect of the emergency
Grants to the Aden Protectorate
Grant-in-aid to The West Indies
Federation

£8Y, million
£1Y, million
£3Y, million
£1% million

Next year we shall not need to make any provision for Cyprus, and this is the last
year in which we shall need to provide assistance to Kenya to deal with the aftermath
of the emergency. On the other hand, we are likely to have to provide some assistance
to Nyasaland to help them to pay for the costs of the recent emergency. On present
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form we expect soon to have to start providing grants-in-aid for Tanganyika and
possibly Uganda, which are passing through a lean financial period. It is not yet clear
whether any grant-in-aid money will actually be needed by these two territories
during the next United Kingdom financial year. On balance our present expectation
is that the total of the Colonial Services Vote next year will be slightly less than it is
this year.
Since the estimates making up the Colonial Services Vote are agreed annually with
the Treasury, and expenditure is subject to no statutory limit, the adequacy or
otherwise of the provision made usually reflects the financial circumstances in this
country. No complaint on this score can be justifiably made at the moment. Indeed,
the Treasury have indicated their willingness if necessary to provide grants-in-aid for
the major East African territories, should the need arise, on a reasonably generous
basis and with the minimum of Treasury control.

The Colonial Development and Welfare Vote
This is the Vote through which we provide the Colonies with capital for development.
The first step to provide regular funds for the development of the Colonial territories
over a period of years was not taken until1929. The Colonial Development Act of that
year set up a fund of £1 million a year with the dual purpose of relieving the
economic depression in the United Kingdom and promoting the development of the
Colonies. Because of this dual purpose, expenditure under the Act was tied to the
United Kingdom. Those arrangements were superseded by the enactment of the first
Colonial Development and Welfare Act in 1940. Under that Act, expenditure was no
longer linked directly with the economic interests of the United Kingdom, and the
Act enlarged the scope of assistance to include "any purpose likely to promote the
development of the resources of any colony and the welfare of its people". This
definition of the purpose of the C.D. & W. Acts has remained unchanged.
The C.D. & W. Acts have been renewed at regular intervals. The last occasion was
the passage of the Colonial Development and Welfare (Amendment) Act in the
Spring. This Act covers the five-year period from the 1stApril1959 to the 31st March
1964. It put at our disposal a sum of £95 million of new money for the period, which,
together with the amount remaining unspent from the previous Act (£45~ million as
at 31st March 1959), provides a total of £140 ~. million for expenditure over the fiveyear period. Most of the £45~ million carried forward from the last Act is of course
committed to various schemes: but the fact remains that the sum total available for
spending over the next five years is £140~ million.
The monies provided under the Act are administered as follows:(i) We run a number of central allocations which are controlled directly from the
Colonial Office. These cover research, higher education, surveys, broadcasting,
various forms of training, and a whole series of smaller miscellaneous services. Of
the total of £140~ million, just over £27 million has been allocated to the central
allocations.
(ii) The bulk of the money (£102~ million) has been allocated to individual
Colonial Governments. These are known as the territorial allocations.
(iii) We have kept back a general reserve of £10% million.
The individual allocations made under the new Act were announced in answer to a
Parliamentary Question of 21st July....
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Expenditure under the Colonial Development and Welfare Acts began very slowly
after the war. In 1948/49 it was less than £6~ million. The following year (1949/50) it
shot up to nearly £13 million, and has been increasing fairly steadily ever since. Last
year (1958/59) expenditure reached nearly £19 million. The new Act provides an
average annual expenditure of £28 million for territories which, after February 1960,
will no longer include Cyprus and after October 1960 will no longer include Nigeria.
Though Cyprus has not received a great deal of C.D. & W. assistance, Nigeria has of
course been the major recipient. On the face of it, therefore, it would appear that the
funds made available under the 1959 Act should prove adequate to meet an
increasing tempo of development. This, however, is unfortunately not altogether
true. Firstly, the £140~ million available for the five years include £19 million which
had already been promised to Malta to finance the reconstruction of the territory's
economy which is necessary as a result of the closing of the naval dockyard, and a
five-year Development Plan. Since Malta only had about £1 million available in the
previous five-year period the increase in the annual amount available for other
territories is not from £19 million annually to £28 million annually but to £24~
million annually. Furthermore, the fact that we need no longer make provision for
Nigeria is offset by the fact that other territories, and particularly the major East
African territories, as a result of the change in the terms of trade in recent years,
have a good deal less money of their own to spend on their development than they
had in the previous period.
From the attached copy 1 of the Answer in Parliament on 21st July it will be seen
that we were only able to keep £10% million in reserve for future allocation.
Moreover, a large part of this £10% million must be regarded, at any rate for the time
being, as earmarked for special purposes. Since the allocation was approved it has
been necessary to agree that the reserve should provide for a Citrus Price Assistance
Fund in the West Indies which may cost£~ million. It almost inevitably follows that
similar provision will have to be made for the West Iildies banana industry and the
total bill in respect of those two schemes will probably be over £2 million. Certain
territories-the Gambia, Sierra Leone, Somaliland Protectorate, Aden Protectorate
and Fiji only received allocations for three years and will have a prior claim on the
reserve for an additional allocation for the remaining two years of the period (if
Somaliland or Sierra Leone were to become independent they would cease to qualify
for C.D. & W. assistance). About £2 million of the reserve must be regarded as
earmarked for these territories. Finally, the decision that the Southern Cameroons
should be separated from Nigeria means that additional C.D. & W. money, possibly of
the order of £1 million, will have to be found for that territory. In consequence of the
above only about £5~ million of the general reserve can be regarded as uncommitted
and free for allocation to the territories which appear in due course to have the best
claim for further assistance. The position with regard to the C.D. & W. vote is
therefore far tighter than is desirable. For this reason we feel it is essential that we
should try to keep the reserve intact for at least the first two years of the
quinquennium (subject only to having to meet claims for citrus and possibly banana
price support schemes in the West Indies, and the provision of further finance for the
Southern Cameroons).

1

Not printed.
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Exchequer loans
In the past the resources which have been available to Colonial Governments for
financing their development programmes have, in addition to direct assistance by
H.M.G. under the C.D. & W. Act and appropriations from their own revenues and
reserves, included loans raised either locally through various private channels or on
the London Market. During the past two or three years it has become increasingly
impossible for Colonial Governments to raise loans on the London Market and much
development has been financed by short-term advances from general revenue
surpluses, the Joint Consolidated Fund held by the Crown Agents and other sources.
The position with regard to the London Market does not seem likely to become any
easier. In fact if the measures now under consideration for giving Trustees in the
United Kingdom powers to invest in a wide variety of securities come to fruition the
market for Colonial stocks will almost certainly contract even further.
As a result of this situation the late Government agreed and the 1959 Colonial
Development and Welfare Act provided that H.M.G. should have power to make
Exchequer loans to Colonial territories not exceeding £100 million in the five years
1959-1964. The global ceiling of £100 million was supplemented by an annual
ceiling of £25 million on the loans which might be approved in any one year period.
The £100 million was arrived at by a process of bargaining with the Treasury
starting from a figure of £175 million which was our economists' estimate of the
needs over the period. This estimate did not take account of the backlog of shortterm outstanding advances which now have to be funded but on the other hand it did
not take account of the possibility of raising money from other sources than H.M.G.
It was reduced to £125 million to take account of these two factors and the
traditional delays in achieving planned rates of development expenditure, and the
final reduction from £125 million to £100 million was forced on us in negotiation
with the Treasury.
Whether or not the sum will prove adequate will depend largely on to what extent
other sources of loan finance can be tapped. We can count on a certain amount of
loan finance from the World Bank and the proposed International Development
Association, if it is set up. So far as we can judge at present it may be that we shall
have to go back to the Chancellor for an increase in the Exchequer loan provision
before the quinquennium is over.
Because of the exceptional stringency we foresee in the first two financial years
covered by the Act no formal allocation of the £100 million between the various
territories has been made but the table attached at Appendix B gives some indication
of the way in which the division may be expected to take place as a result of a series of
negotiations with individual Colonial Governments. We are already firmly committed
as a lender of last resort to the amounts shown for 1959/60 and 1960/61 but the
figures shown for the period 1961/64 are merely internal office estimates. The degree
of stringency can be estimated from the fact that this table shows a total allocation to
East Mrica of £45 million whereas the East Mrican Governments have submitted an
initial bid for Exchequer loans amounting to £80 million. (A recommendation is
being currently submitted to higher authority that the East Mrican Governments
should be told that they might plan on the basis that they could reasonably expect to
receive Exchequer loans up to the amount of £50 million over the period. It seems
unlikely that they could in fact service loans totalling as much as £80 million).
Hitherto the monies provided under the C.D. & W. Acts have been made available
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to Governments either as a grant or as loans. We have, however, striven to provide
money in the form of grants wherever this could be justified, and only about 2% of
the monies put out have been in the form of loans. Now that we have the new system
of Exchequer loans we expect that almost all the C.D. & W. money proper (i.e. the
£14012 million) will go out as straight grants, loan projects being financed from the
Exchequer loans provision. In order to provide an incentive on Colonial
Governments to go to the market wherever possible, regarding the Exchequer as a
lender of last resort, the terms for the new Exchequer loans will be slightly stiffer, in
terms of annual loan charges, than ordinary market loans.

The Colonial Development Corporation
The Colonial Development Corporation, which was modelled on the nationalised
industries, was set up in 1948 with authority to borrow from the Exchequer up to
£100 million outstanding at any one time. Two years ago the Corporation's
borrowing powers were increased to £150 million outstanding at any one time, but
the amount they may borrow from the Exchequer was increased to only £130
million. So far the Corporation have not succeeded in borrowing from any source
other than the Exchequer, nor have they any prospects of doing so unless their
structure is radically altered.
By the 31st December, 1958, the Corporation had entered into commitments
totalling about £90 million. Their actual expenditure at that time was about £60
million. They thus have a theoretical £60 million to commit, but the more realistic
figure is £40 million (i.e. the remainder of the Exchequer commitment).
The financial structure of the Colonial Development Corporation was examined
this Summer by a Committee of Enquiry under the Chairmanship of Lord Sinclair of
Cleeve. 2 A separate submission on this will be coming forward shortly. It must be
said, however, that the part that the Colonial Development Corporation has played in
Colonial development since its inception has been disappointing. One thing that the
Sinclair Report brings out very clearly is that, despite the extravagant claims which
the Corporation have made in recent years, they will after a few years no longer be
able to pay their way. They are in fact not doing so now in any normal sense of the
word.

Conclusion
Up to quite recently the bulk of Colonial development, taken as a whole, has been
financed from the Colonies' own resources. We estimate that between 1946 and 1957
the Colonies spent roughly £1,000 million on their development, made up as follows:(a)
(b)
(c)
(d)

Local resources
C.D. & W. monies
London Market borrowing
International Bank loans

£600 million
£137 million
£187 million
£13Y, million

In addition the Colonial Development Corporation had spent £53 million. Local
resources included contributions to capital expenditure from current revenue, from
reserves built up in certain territories in the early 1950's (the Korean boom), and
from locally raised loans.
2

See document no 321, n 1, below.
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With the increasing difficulty in raising loan finance on the London Market,
however, the Colonies have had over the past two to three years to run down their
reserves pretty drastically in order to keep their development plans going. This
moreover coincided with a period of falling commodity prices and generally rising
recurrent expenditures. The result is that over the next quinquennium at least we
expect Colonial Governments to be able to contribute less to their own development
than has been the case in the past.
The general picture may therefore be summarised as follows:(a) Although the 1959 C.D. & W. Act provided more money for C.D. & W. than ever
before and for the first time provided for a system of Exchequer loans, and although
this money has to be spread over a contracting number of territories, the financial
situation of these territories has simultaneously deteriorated to such an extent that
the total finance available to them is unlikely to do more than enable them to
continue their development expenditure at its existing rate.
(b) The bulk of the C.D. & W. monies have already been allocated to individual
territories or must be regarded as earmarked for various special purposes and there
only remains about £5 million which can be regarded as quite uncommitted and
available for future distribution. We must husband this small reserve very carefully
for the next two years. The pressure for Exchequer loans is such that for at any rate
the next two years we are only just likely to be able to get by. We may have to seek an
increase in the authorised total of £100 million.1
1
This paper was prepared on the initiative of Gorell Barnes. Mr Madeod minuted: 'Just what I needed.
Thank you. !.M. 7.11.59'.
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CO 852/1919, no 24
10 June 1960
[UK current economic situation and ceiling on expenditure]: CO
circular letter (from W L Gorell Barnes) to most governors
You will have seen that in recent weeks there has been anxiety here at home about
certain trends in the current economic situation. My purpose in writing to you, and
to certain other Governors and Administrators, is to try to give you a very brief
picture of how we see things, and to explain why we hope we may count on your cooperation, and that of your government, in avoiding for the present fresh demands
on United Kingdom resources unless they quite clearly fall into the category of need
which on grounds of overriding importance and urgency cannot be forgone or
deferred without risk of serious damage.
The year 1958 was an annus mirabilis for the United Kingdom, so far as the
balance of payments was concerned. For the first time for a century there was a
surplus on the visible trade account, and the combined surplus on current account
(i.e. visible and invisible) amply covered the outflow of capital from the United
Kingdom, and enabled the reserves to be strengthened by as much as £284 millions.
This was the atmosphere in which the Commonwealth Trade and Economic
Conference was held in Montreal in September 1958; and you will remember that it
was at that Conference that the Government announced its intention to introduce
not only the new system of Exchequer loans for the Colonies, but also the new type of
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Exchequer lending to promote economic development m the independent
Commonwealth, known as Commonwealth Assistance loans.
Unhappily there was a marked deterioration in our balance of payments during the
course of 1959, when the combined surplus on both visible and invisible account fell
to £145m. and failed by a large margin to cover our capital outflow. Meanwhile the
total of the United Kingdom Government's economic aid to overseas countries alone
(one of the main elements in our overseas expenditure) which had averaged £86m. a
year in the period 1955/57, rose from £95m. in 1958 to over £130m. in 1959. One of
the most disturbing features of 1959 .was the fact that the deterioration in the
balance of payments was most marked in the second half of the year, when the
combined surplus on visible and invisible account almost disappeared. The main
reason for this deterioration was a sharp fall in the surplus on visible account, arising
from a disproportionate rise in imports as compared with exports (as compared with
1958, imports in 1959 increased by £275m., exports by only £119m.).
The current forecast for 1960 is that again the surplus which we shall earn on
current account will be quite insufficient to cover our increased long-term capital
outflow, which is expected to be nearly £80m. higher in 1960 than it was in 1959,
when there was already a marked increase over 1958.
Some fluctuations in the balance of payments from year to year are to be expected,
and need not in themselves give rise to anxiety. But the fact is that a careful
examination of the prospect for net Government expenditure overseas (i.e. net
repayment of past loans, aid, military expenditure, etc.) in the period 1960-63 has
shown that it is likely to average some £120m. a year more than in 1959.
Clearly this was a situation which Ministers had to consider with the greatest care.
It would have been easy enough to take the line that the principal cause of the
trouble was the substantial increases in our overseas aid expenditure, and that this
should be significantly contracted in future in order to ease our balance of payments
situation. But I am glad to be able to tell you that the Government firmly resisted the
temptation to adopt this course, which from the domestic United Kingdom point of
view would have been the easy way out. They recognised that the factor of crucial
importance is the level of internal demand in this country, which rose rapidly in 1959
and is expected to rise again in 1960, and affects our balance of payments position by
(a) increasing our imports bill, and (b) consuming too much of our annual output,
thus holding back exports; and also involves the danger of futu re inflation. They have
accordingly tackled this problem of the pressure of internal demand on our
resources first by the Budget, which was designed to restrain home demand, and
subsequently by limitations on hire purchase and measures to restrict increases in
bank credit. Ministers have also made clear that these steps to restrain demand in the
private sector will be matched by the application of the same more rigorous
standards to the public sector, including proposals for further government
expenditure.
But a corollary to this policy, and a condition of our continuing to be able in future
to provide overseas aid on the scale we desire, is clearly that we must exercise
restraint and caution also at the present time in regard to further overseas
commitments, if we are to avoid subjecting the economy to a strain which it simply
will not be able to stand. There is no intention to go back or even slow down on any
of our commitments, e.g. under the Colonial Development and Welfare Act (which
includes Exchequer loans). But it is of real importance that in the months ahead as
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much restraint as possible should be exercised in putting forward fresh claims and
demands for financial assistance from this country which would add to the burden
we have already shouldered under the Colonial Development and Welfare Act, and in
other ways.
We felt that if we gave governments overseas a frank explanation of the reasons
why we must ask for this restraint, we could rely on them to do all they can to help.
This is in no sense intended to be a 'scare' letter; and we know that in some cases it
will be impossible for governments to defer putting new requests forward. But we do
ask that they should first judge the importance and urgency of any requests they may
be contemplating against the background described in this letter. And perhaps I
ought also to add, in fair warning, that any proposals which do come to us will be
subjected to a particularly close scrutiny against this general background!
There is another aspect of this matter which I should like to mention.
You may wonder why, in the circumstances I have outlined, we have gone ahead
(and are still doing so) with our plans and efforts to secure further trade
liberalisation. As you will know, the United Kingdom Government recently informed
the International Monetary Fund that we had no longer any balance of payments
justification for import restrictions, and we have been rapidly removing our
remaining restrictions during the last year or two. Britain is heavily dependent on
external trade for its living, and we see it as a vital interest of the United Kingdom,
and of the Colonies, that barriers to world trade should be reduced to the maximum
possible extent. In the long and steady process of liberalising our trade and payments
arrangements over the past decade it has been a cardinal point of policy with us that
steps towards liberalisation, once taken, should never subsequently be rescinded. We
have been able to achieve this despite the occurrence of acute balance of payments
difficulties from time to time; and I am sure this will remain our policy. (We could
not in any case find now any possible reason for restrictions, like the restrictions
which have been taken off, which were discriminatory against dollar countries as
opposed to other sources of imports.) For the same kind of reason there is no
intention, despite the difficulties now forecast for us on our balance of payments, of
our reversing or in any way modifying our traditional policy of not tying the aid we
give to the Colonies to United Kingdom goods and services. (You will probably have
seen that the Americans recently decided to tie their Development Loan Fund aid to
United States goods and services in order to ease their own balance of payments
problem.) Although the assistance we give to the independent Commonwealth in the
shape of Commonwealth Assistance loans is at present tied in this way (since they
take the form of credits under the United Kingdom Exports Guarantees Act) our
policy remains to try to persuade other donor countries that the tying of the aid
given to expenditure on the goods and services of the donor country is not a
satisfactory means of providing aid to underdeveloped countries; and we are actively
trying to get donors as a whole increasingly to accept this point of view so that we
can all increasingly act accordingly: you will appreciate of course that the length to
which one donor country can go in this direction depends to a large extent on what
the others do.
Nonetheless, while I repeat quite explicitly that we do not propose to modify in any
way our existing policy of completely untied aid so far as the Colonies are concerned,
in present circumstances it is clear that, so far as the import costs of development
programmes are concerned, the more of the funds we provide Colonial Governments
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spend on United Kingdom contractors or supplies, the happier we shall be. 1 We
would certainly not wish to try to persuade Colonial Governments to buy British if
British goods and services are not as competitive or satisfactory as foreign. But if, all
other things being equal, contracts can be placed with the United Kingdom, that
could certainly be a great help. Conversely, if there is any striking instance locally
where the United Kingdom product or service is not as efficient or competitive as a
foreign source, we should be very glad to have chapter and verse.
Please of course feel free to show this letter to your Ministers and senior officials,
though I would ask you to draw their attention to the fact that it should be regarded
as highly confidential and must be strictly safeguarded.
1

Corrections have been make to typing errors in this sentence, as notified in no 37 (30 June 1960).
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23 Mar 1961
PREM 11/3276
[British economic policy and South-East Asia: weakness of export
drive; overseas aid policy, etc ]: letter from Mr Macmillan to Lord
Selkirk1• Appendix: note on statistics of Western aid to underdeveloped countries
Thank you very much for your letter of January 23 about this year's Eden Hall
Conference,Z which I read with great interest.3 I was very glad that the Lord Privy
Seal4 and Sir Denis RickeUS were able to attend. I shall not in this letter try to deal in
detail with all the points you mention, but there are one or two comments which I
should like to make after discussing your letter with the Departments here.
I was interested in what you say about the weakness of our export drive and I agree
generally with your criticisms. We too have collected a good deal of evidence of the
weakness of the British export drive in South East Asia. It is largely this (together
with factors beyond the control of British exporters, e.g. Japanese reparations
supplies to at least some of the countries of the region) that is causing the decline in
our share of some markets in that part of the world. This disturbing evidence about
British export efforts in South East Asian markets is one of the strongest
considerations which has led the Board of Trade to take the initiative in inviting the
Federation of British Ihdustries to join with us in mounting the forthcoming trade
missions to Burma, Thailand, Indonesia, the Philippines, Malaya, Singapore and
North Borneo. The missions will provide British industry with a wider and more
detailed knowledge of the requirements and potentialities of the markets concerned
and of the activities of our competitors in meeting those requirements. The Board of
Trade have also drawn the attention of the Federation of British Industries to the
1

Commissioner-general for SE Asia since 1960.
A regular meeting in Singapore of regional heads of mission and UK representatives; see also document
no 260 in Pt I.
3 Macmillan's interest was genuine, which is why be asked for a 'considered reply' to be sent (minute, 26
Jan 1961). This was co-ordinated in the Cabinet Office.
4
Mr E Heath. According to Selkirk, 'his very able analysis of the world outside our own area was a
valuable counterpoise to our inevitable concentration on South-East Asian matters' (para 1).
5
Second secretary, Treasury.
2
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points which you make, and we shall see that the missions are aware of them. I hope
that in the result our exporters will be encouraged to pay more attention to these
markets and to improve their services there.
I am glad to hear that you had a useful discussion on "Sixes and Sevens". I have
noted your point that a solution of the problem of the Six and the Seven may be
regarded as a ganging-up of the Western Powers to the detriment of the less
developed countries, and particular attention will have to be given to this in the
presentation of any eventual settlement to the rest of the world. There is of course
every reason why the less developed countries should expect advantages to
themselves from a solution of the problem. A common market of 300 million
inhabitants should lead to increased economic activity throughout the countries
directly involved, and indirectly in other countries also. Trade in raw materials and
foodstuffs would be stimulated. But more than that, the countries of Western Europe
would, through increased economic growth, be in a better position to sustain a
substantial effort of development aid and of foreign investment generally.
The figures about finance to the under-developed countries to which Sir Denis
Rickett referred have recently been published by the O.E.E.C. These should be of
value in helping to demonstrate the size of the Western aid effort. There are some
problems about the use of these figures, as there are differences among the Western
countries themselves about what type of finance deserves to be called aid. We hope to
make some progress towards resolving these differences at the meeting of the
Development Assistance Group which is to be held in London on March 27 to 29. I
enclose a note by the Treasury on these statistics which you may find of interest. 6
I am glad to hear that you welcome the new Department of Technical Cooperation. We are hoping that it will start operations on July 1, and I am sure it will
be valuable in bringing a new impetus and direction to the activities of the various
agencies in this country dealing with recruitment for service abroad, both within the
Government and outside it. I entirely agree with you as to the importance of
extending the knowledge of English as a language and as a medium of instruction.
This point underlies a great deal of the effort we have made in sending teachers
abroad under a number of different schemes and also through the agency of the
British Council. The emergence of so many newly-independent countries in Africa
has greatly increased the size of the problem, but it has not blinded us to the
continuing needs of Asian countries.
I am sorry to hear that during the Conference you detected a difference of outlook
between the Commonwealth Relations Office and the Colonial Office. As you will
know, the question of the relationship between these two offices is one to which we
have all given a great deal of thought. The functions of the two Departments are
necessarily rather different, and our conclusion is that, while the solution of this
problem may ultimately lie in their being brought together, there are nevertheless
compelling arguments against attempting to do this at the present time. Meanwhile,
the contact between them must be made as close as possible at .all levels, since I fully
share your view on the importance of ensuring, and letting it be seen, that there is a
common purpose underlying all our policies towards the Commonwealth as a whole.
It is true that nowadays the provision of economic aid can be one of the most
effective ways of extending United Kingdom influence in less developed countries,
6

Not printed.

32

ECONOMIC AND SOCIAL POLICIES

[308]

and also that our independent influence in foreign affairs is limited because we spend
relatively little in countries outside the Commonwealth. But it is really a question of
what we can afford. We should not I think contemplate economic assistance to Laos,
South Vietnam, Cambodia or the Philippines, which are largely in the American
sphere. Indeed, despite fairly massive aid to Laos, the United States has so far reaped
a rather disappointing political return there. Our claim to play a part in Laotian
affairs is based rather on our membership of S.E.A.T.O. and our position as eoChairman of the Geneva Conference. On the other hand if it could be shown that a
very modest contribution would earn a handsome political dividend in these places
we should always be willing to consider specific propositions.
So far as the Borneo territories are concerned, Brunei is rich in oil and requires no
special assistance, and we do what we can for Sarawak and North Borneo out of the
pool available for economic assistance to all dependent territories. Incidentally I was
glad to hear of the good work being done in those two territories. I fully agree with you
about the importance of proceeding gradually with their constitutional development.
I think that you know about our plan for reducing forces in South East Asia and
that you have been consulted about the manner in which these reductions should be
made. I can assure you that it is still our intention within the limits of our
capabilities to honour our essential commitments in the area, and we share your
view of the importance of maintaining confidence in our ability to do so.
We entirely agree with the conclusions on China which were reached at the Eden
Hall meeting, except that we think that the extent of Soviet influence on Peking is at
present highly problematical. Where the Chinese Government consider their vital
interests to be involved we should not count on the capacity of Khrushchev or any
other Russian to exercise much restraint.
Our relations with the Americans in South East Asia7 have always been difficult,
largely because of our differences in approach to the problem of dealing with the
Communist powers. With the new Administration it should be easier to re-establish
good and frank relations with American missions in the area when we can bring our
policies more into line. As you know we are working hard on this in Washington, and
I hope we can make further progress on this and other issues during my forthcoming
talks. The present situation in Laos makes this an urgent objective.
I am afraid that it will not be possible to follow up your suggestion about the Tenth
Anniversary Meeting of the Colombo Plan. As you know I am now planning to make
my visit to Malaya in September. We are, however, arranging for special notice to be
taken in this country of the Tenth Anniversary, including a large Government dinner
at which The Duke of Edinburgh has agreed to make the main speech; and we shall
be paying particular attention to the level of our representation at the Kuala Lampur
meeting.
Appendix to 308
1. A study by the O.E.E.C. Secretariat on finance provided to the under-developed
countries in the period 1956-59 has recently been published. It shows that the total
7

Selkirk doubled whether any 'special relationship' really existed in SE Asia; British representatives were
repeatedly critical of American policy; 'the real danger at the present time is that we shall be drawn into a
critical attitude', with a growing barrier between British missions and the USA (paras 11-13).
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of Government aid (excluding military aid) and private investment (including reinvested earnings) which went to these countries from Western Europe, North
America and Japan in this period was about $7,000 million ($7 billion) a year. In 1959
the figure of $7 billion was made up of $4% billion disbursed from public funds and
$27.1 billion of private funds.
2. Over the same period (1956-59) the study states that disbursements of
economic aid from the Sino-Soviet bloc to the non-Communist under-developed
countries were about $140 million a year. (This statement is based on information
from the State Department.)
3. It is true that the figures of Western finance would be lower if one omitted (a)
private investment and (b) some questionable items in the figures of Government
aid, especially reparations (although a large part of the German reparations has
already been omitted), but even so the total for Western economic aid expenditure in
1959 is of the order of $4 billion. It is also true that the figures of Sino-Soviet bloc aid
are more impressive if, instead of actual disbursements, one takes figures of aid
committed or promised. These give a cumulative total of $3.2 billion economic aid
and $0.8 billion military aid-$4 billion in all-from 1954 to mid-1960.
4. These figures formed the basis of the Prime Minister's statement at the United
Nations General Assembly in 1960 that the West was actually disbursing as much or
more Government aid in a year than the Sino-Soviet countries had promised since
they entered this field in 1954.
5. Disbursements of Sino-Soviet aid may well increase substantially in the
future, as past commitments mature, but they are still likely to represent only a
small proportion of aid to the under-developed countries as a whole, though they
may be more important for some particular countries.
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T 220/1261, pp 23 -24
14 Mar 1957
[Colonial Development Corporation and future borrowing by
colonies]: minute by Sir A Johnston 1 to Sir T Padmore (T)
We had a long discussion at the Colonial Office yesterday about future arrangements
for borrowing by the colonies, and this, of course, inevitably involved the question of
the future position of the Colonial Development Corporation.
It is pretty clear that less money than hitherto is likely to be available for colonial
development and that very little money will be available on the commercial market.
What is proposed is that there should be some form of Colonial Loans Board, which
will deal with a good many of the applications for money which at present come in
through the C.D. and W. machinery and will also take over from the C.D.C. what is
called "finance house" business, and also advise on issuing Exchequer loans to take
the place of the commercial loans which can no longer be raised on the London
market. If this development takes place, then the C.D.C. will have a much smaller
role to play. It will no longer be allowed to invest money in safe concerns where it
simply takes a rake-off, but will be expected to revert to the original conception of the
Corporation, under which it was to back schemes which involved some risk. Lord
1

Third secretary, Treasury, 1951-1958.
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Perth, the Mi~ister of State at the Colonial Office~ is apparently keen on keeping the
C.D.C. down to their existing level of £lOOm., but the C.O. officials think that it
ought to go up to £130 or £140m.
Sir Hilton Poynton said that Sir Nutcombe Hume accepted the fact that the C.D.C.
ought no longer to engage in "finance house" business but that Sir N. Hume said
that he could not answer for Lord Reith, who was likely to object strenuously. 2
I gather there is also some trouble in connection with the forthcoming Annual·
Report of the C.D.C., which has been written by Lord Reith in his usual peculiar style
of English and which is described in the Colonial Office as containing the usual
mixture of lies and half-truths.
In the course of the discussion there was reference to "peace negotiations" which
Sir Nutcombe Hume was conducting, and he has, of course, been in touch with
Colonial Office Ministers as well as with officials. My impression is that the Colonial
Office are anxious to reach some kind of modus vivendi with the Corporation, but
they regard Lord Reith as quite unpredictable in his reactions to any situation.
My impression from all this is that it would probably be a waste of time to
endeavour to do anything beyond what Sir Nutcombe Hume has already been doing
direct with the Colonial Office in trying to improve relations between the Colonial
Office and the Corporation. The position of the Corporation will have to be radically
changed in view of the general financial position as outlined above. Lord Perth's
committee is also likely to report firmly against the Corporation doing further new
business in Ghana, Malaya or elsewhere. 3 The whole position is, therefore, unstable
and under review, and I feel that any delicate work that might be done in improving
relations would be liable to be violently upset when one of these major issues came
up for discussion. The time to get relations on to an amicable basis is after the major
reorganisation has been effected and the C.D.C. is settling down in its new role. That,
of course, will be a very restricted role and it may be that Lord Reith will have been
unwilling to accept it and will have vanished from the scene by then. Any
development of that kind, however regrettable it might be, would, of course,
transform the situation and make amicable relations far easier.
2
Sir Nutcombe Hume was deputy chairman of the CDC until 1959, then chairman, 1959-1960 in
succession to Lord Reith (J C W Reith), who became chairman in 1950; he had been director-general of the
BBC, 1927- 1938, and thus gave his name to the Reith Lectures.
3
'The UK's role in Commonwealth development', Cmnd 237 (July 1957, Parliamentary Papers XXVI,
429); see also Porter & Stockwell, eds, British imperial policy and decolonization, vol I!, pp 465-479.
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PREM 11/3179
28 Aug 1957
'Iron ore and railways in Swaziland': minute by Lord Home to Mr
Thorneycroft (Exchequer)
[For 80 years there had been talk of a railway for Swaziland, but nothing had been done.
Without it, though, it was impossible to fulfil any British intentions of economic
development for Swaziland. The discovery in 1956 of extensive deposits of iron ore of
good quality at Bomvu Ridge (Ngwenya) in north-west Swaziland precipitated matters.
The assumption all along had been that a railway would connect with the Portuguese
railway in Goba near the border and thus run to the port of Lourenc;:o Marques. The high
commissioner in April 1957 informed the Union government that his mind was now
turning in this direction. In June he received a reply proposing that South African
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Railways should construct and operate a railway across Swaziland from the Transvaal to a
port to be built at Sordwana Bay on the Natal coast, north of Durban; the Union
government was prepared to provide the money for the whole of the construction. The
high commissioner's office viewed this proposal with suspicion: it could be 'a gift horse of
Trojan design', which might attract more Afrikaners into Swaziland. Although the
European elements favoured the Union line, the Swazis generally and Sobhuza (the
paramount chief) in particular preferred the Goba connection (DO 119/1225, no 13, T C
Scrivenor to Lord Home, 11 July 1957). One thing was clear: if the South African option
was adopted it was essential for the Swazi government to own that portion of the railway
lying within Swaziland. Maybe for this reason, the South African government suddenly
lost interest in the new line, and the Sordwana Bay scheme was shelved indefinitely. This
solved one British problem, but that of finance became more acute. Owing to the
chancellor's position being reserved, the CPC could not settle matters at its meeting on
18 Oct 1960; see document no 325 below. However, on 4 Nov 1960 the project was
approved, subject to certain conditions: see document no 326 below. Arrangements
between all the parties were finalised in 1962. The railway, freight only, was fully
operational by Oct 1964; its somewhat circuitous route-see map, p 38-enabling it to
pick up Usutu Pulp products, sugar and citrus goods, and coal, as well as iron from the
Ngwenya mine, officially opened in Nov 1964; there was also a spur to the Matsapa
industrial estate. The support of Macmillan for this project at every stage is noteworthy.]

I have to make a decision in the very near future on two rival applications for a
concession to mine iron ore in Swaziland. The question of a railway for Swaziland is
also involved. I need not trouble you with the political aspect in any detail. But there
are very substantial financial aspects which are of direct concern to the Treasury and
because of which I must ask your guidance.
2. I have set out the history of this question and the state of affairs at present in a
factual note attached as Appendix A to this minute. 1 In brief, two concerns have
applied for prospecting rights over the Bomvu Ridge iron ore deposits, with the
option of mining rights. One group is represented by the Power Securities
Corporation, and consists largely of United Kingdom interests, though it also
includes Johannesburg Consolidated Investments Ltd. The other applicant is the
Anglo-American Corporation of South Africa, Ltd., with whom are associated the
United Kingdom firm of Guest, Keen and Nettlefolds, Ltd.
3. It is common ground that the deposits cannot be exploited commercially
without a railway to carry the ore to a port. The Union Government have
independently asked for our views on a proposal that the Government-owned South
African Railways should construct and operate a railway across Swaziland from the
Transvaal to a port to be built on the Natal coast.
4. Before considering the arguments for and against falling in with this proposal
it may be as well to make certain preliminary points. On the assumption that such a
through railway is to be built it seems inescapable that the Swaziland portion should
be constructed by the South African Railways; the Swaziland Administration would
not have the capacity to do so and it would probably be uneconomic to employ a
United Kingdom firm under contract. Similarly it would be impracticable for the
Swaziland Administration to set up an organisation to operate the 160 miles of the
railway within Swaziland. Moreover there are clear advantages in the entire line from
the Transvaal to the Natal port being treated as regards both operations and tariffs, as
a single unit and as an integral part of South African railways. There remain
therefore three questions for decision: whether a through railway should be built,
how it should be financed and who should own it.
1
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5. In favour of the construction of the railway proposed by the Union
Government are the following arguments:(i) a railway is essential for the economic development of Swaziland, quite apart
from the development of the iron ore. This necessity has been recognised for many
years;
(ii) if the Union Government's proposal is not accepted, a line will probably be
built to the coast by the Union Government through Union territory, by-passing
Swaziland, and the chance of a railway outlet to the Union will be lost for an
indefinite period;
(iii) a refusal, which the Union Government would undoubtedly attribute to
political prejudice, would probably revive agitation in the Union for the transfer of
Swaziland and would render relations between the Union Government and all the
High Commission Territories much more difficult. All three Territories,
Basutoland and Bechuanaland, as well as Swaziland, largely depend for their
economic prosperity on Union goodwill;
(iv) the Europeans in Swaziland, who have for forty years been pressing for a
railway, would be provoked by refusal into agitating for incorporation in the
Union.
6. The arguments against falling in with the Union Government's proposal derive
almost entirely from the prospect that the construction and operation of a railway
through Swaziland by the South African Railways will increase the influence of the
Union Government in the affairs of the Territory. It may be alleged both in Swaziland
and in this country that the United Kingdom Government, even though they do not
regard incorporation as a practical possibility at present, are allowing the Union to
infiltrate by the economic back door.
7. A weighing of these pros and cons convinces me that the arguments for
allowing the construction of the railway are decisive. Nevertheless, if we are to meet
political criticism, it will be essential that the Swaziland Government should own the
portion of the railway lying within Swaziland. The Union Government, though they
have offered to provide the money, have given us to understand that they have no
objection to this. But it will involve us in finding the money ourselves. It would
politically be open to grave objections if we were in fact to accept the Union
Government's offer of the finance with the substantial influence which acceptance
would give them in Swaziland.
8. It is this necessity, as I see it, that gives an advantage to Anglo-American over
Power Securities, quite apart from the merits of the two offers considered in the
context only of the iron-ore concession. Anglo-American have made a firm offer of
the necessary finance for the railway (£7\6 millions) on terms which, subject to your
views, I regard as reasonable. The offer is conditional on their being given the iron
ore concession but stands irrespective of the outcome of the proving of the deposits.
It is one which Power Securities so far have not matched.
9. The Power Securities Group includes three representatives of United Kingdom
industry and trade as against the single very important United Kingdom Company
which is associated with Anglo-American. But the correspondence and discussions to
date have led both myself and my advisers to consider Anglo-American as the most
constructive and more practical of the two applicants, and the more likely to
contribute to the development of Swaziland, whilst their association with Guest,
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Keen and Nettlefolds for the prospecting and exploitation of the iron-ore, meets
objections to them on the score of their Union complexion. They are also in touch
with the Commonwealth Development and Finance Corporation, who are
considering putting up £1 million towards the finance of the railway. If this
materialises, the financing of the railway will have less of a Union complexion. An
additional possibility is that the Commonwealth Development and Finance
Corporation should act as negotiators for the loan. On the other hand, the Power
Securities Group does, it is true, contain Balfour, Beatty & Co., B.T.H. 2 and European
and Mrican Sales, Ltd. But in their case J.C.I., who are also participants, would also
represent a very substantial Union interest. Nor, though they have endeavoured to
interest C.D.F.C., do the prospects of their doing [so] seem at all as good as those of
Anglo-American.
10. I am, therefore, inclined to the view that the concession should be granted to
the Anglo-American Corporation and that we should accept their offer of a loan in
part (I am very anxious for political reasons that there should be some C.D.F.C.
participation in the railway loan-the larger the better) or, if need be, wholly, to
finance the Swaziland portion of the proposed railway. There will be a number of
points of detail to settle but I think a decision in principle should be taken soon. The
Union Government are expecting an early reply to their railway proposal. I cannot
answer them without mentioning that the Swaziland Government must own the
Swaziland portion, and I cannot state this unless the finance to enable them to own it
is in sight.
11. I am sending a copy of this minute and the enclosure to the President of the
Board of Trade, to the Minister of Power, in view of his concern with the iron and
steel industry, and to the Prime Minister because of his general political interest in
the proposition.3
2

British Thomson-Houston.
Macmillan minuted: 'I would suppose that this will ultimately have to came to Cabinet. H.M. 24.8.57'.
The reply was made by Mr J Enoch Powell (financial secretary to Treasury) in the absence of the
chancellor; this stated that Lord Home could go ahead, although the chancellor was not wholly persuaded
that a South African government loan would create serious political difficulty; however, he would not
press for South African funding, 'as the risk of an ultimate call on London Market seems about the same
whichever proposition we adopt' (to Lord Home 26 Sept 1957).
3
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PREM 11/3179, PM 31158
25 Apr 1958
'Iron ore and railways in Swaziland'-licensing of company formed by
Anglo-American and GKN: minute by Lord Home to Mr Macmillan
In August of last year I sent you a copy of a minute on the above subject which I had
addressed to the Chancellor of the Exchequer and certain others of our colleagues.!
Briefly, the question at issue was whether to grant the concession to prospect for, and
eventually to mine, a valuable deposit of iron-ore at a place called Bomvu Ridge in
north-west Swaziland to a group of companies headed by the Power Securities
Corporation and including, as the member of the Group which would do the actual
1

See previous document.
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prospecting and mining, the Johannesburg Consolidated Investment Co. Ltd., or to a
company formed by the Anglo-American Corporation of South Africa, Ltd. in which
Guest, Keen and Nettlefolds, Ltd. have a minority interest. With this question was
bound up the project for the construction of a railway across Swaziland. I indicated
that a strong and, to my mind, decisive argument in favour of the company with
which Anglo-American was associated, was that they were prepared to pledge
themselves to lend to the Swaziland Government, on acceptable terms, the money
required for the construction of the railway, an amount estimated at £7.6m.
2. The Chancellor of the Exchequer and my other colleagues did not dissent
from this minute and negotiations with Anglo-American were accordingly
continued. In January I thought it well to circulate a Cabinet Paper (C. (58)12 of 20th
January, 1958) for the information of all our colleagues. 2 No adverse comments were
received.
3. I now write to let you know that after the satisfactory conclusion of further
negotiations, principally on matters affecting the employment and advancement of
Africans, a prospecting licence covering the Bomvu Ridge deposits was issued by the
High Commissioner on 18th April to the Swaziland Iron-Ore Development Co., the
company formed in Swaziland by Anglo-American and Guest, Keen and Nettlefolds,
Ltd. This means that the company have the exclusive right to prospect for iron-ore
and the option of mining rights if they decide that they wish to develop the deposit.
In return, apart of course from the normal payments due under Swaziland Mining
Legislation, Anglo-American have undertaken to lend to the Swaziland Government
the capital amount necessary for the construction of the proposed railway within
Swaziland territory and, if the trans-Swaziland railway should not be built, to explore
the possibility of arranging the finance for a railway from Goba in Portuguese East
Africa.
4. In my Cabinet Paper of 20th January I said that this decision might cause
some controversy with a section of the Conservative Party in the House of Commons
in addition to the Opposition, although for different reasons. The two main
criticisms seem to be that it is the thin end of the wedge to extend South African
influence in Swaziland and that it would have been preferable to give the concession
to a group in which United Kingdom interests had a larger share. To the first
criticism the answer is that care has been taken to ensure that South African racial
practices are not imported into the Territory by this concession. To the second the
answer is that the question of railway finance was decisive. The railway is essential
for the development of the iron-ore and the general prosperity of Swaziland; it is
politically indispensable for it to be owned by us and not by the Union; the AngloAmerican offer provides the means. The Power Securities Group were given a full
opportunity of matching this offer but did not give any firm indication that they were
able or willing to do so. I think these facts should satisfy any critics who take this
point. I am convinced that the Swaziland Iron-Ore Development Co. will prove as
efficient as any other company could be in developing the mineral resources of
Swaziland in a manner which will be for the benefit of all the inhabitants.
I send you this in case you are questioned and because Peyton3 one of our
2

CAB 129/91, C(58)12.
J W W Peyton, Con MP for Yeovil since 1951; he became parliamentary secretary to Ministry of Power,
1962.

3

40

ECONOMIC AND SOCIAL POLICIES

[312)

Conservative members of Parliament is a leading member of the Power Securities
Group. 4
4

Macmillan minuted: 'Thank you very much. I am glad that this has gone through satisfactorily, & also
grateful for the warning about possible trouble in the House. H.M. 26.4.58.' Home then prepared CPC(60)
23, memo, 30 Sept 1958, on which the prime minister minuted, 'This seems a good idea. If this is, by any
chance, not accepted it should be reported to me'.
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T 220/5 18, pp 58-63
2 May 1958
'Development and welfare assistance to colonial territories for the
period after March 1960': CO paper on future policy, for Working
Party on Colonial Development (CD/WP(58)2) 1
The need for assistance
1. Since the passing of the 1940 Colonial Development and Welfare Act, some
£165 million has been issued from C.D. & W. funds. During the same period, Colonial
Governments have raised £164 million on the London market, and the Colonial
Development Corporation has spent about £57 million. Moreover, a certain
proportion of the sums made available by the United Kingdom Government to
Colonial Governments in grants and loans for special purposes has helped to finance
development projects. There can be no doubt that this inflow of funds has been an
important, although by no means the sole element in stimulating economic
expansion in the Colonies. But at the same time Colonial Governments have
increased their own efforts to raise money for development; more than three
quarters of the finance for Colonial development plans over the past three years has
been raised locally.
2. The results of this expenditure can be seen in terms of rising output (although
Governments' contribution to this in most territories is indirect), improved social
services, and a general improvement in basic equipment such as roads, railways,
ports, harbours, power and water supplies and administrative requirements. But the
process still has far to go, and the need for further investment in the public sector is
as pressing as ever. The announcement made by the Secretary of State to Parliament
on the 27th March that he proposed to introduce legislation to continue financial
assistance to colonial governments after March, 1960 showed that H.M. Government
have every intention to continue to discharge their responsibilities in these matters.
3. There are several reasons for believing that the Colonies, as a whole, will be less
able to provide finance from their own resources than they have done in the past. Here
it is difficult to generalise. Many territories are in a strong financial position, and have
large reserves on which they can draw for development. Others seem unable to pay for
any development out of their own resources. And there are all kinds of gradations
between these two extremes. There are, however, certain generalisations which can be
made at this stage.

1

Lennox-Boyd wrote toR A Butler, 14 Feb 1958, saying it was 'not a bit too soon to begin thinking about
of renewal of that Act which is of vital importance to our territories' (CO 10251106, no 15).
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(a) The terms of trade of most Colonial territories have been deteriorating, even if
the actual prices of their exports have not fallen. There is every indication that the
situation will become worse in the near future, although the extent of the
deterioration cannot be estimated with any accuracy.
(b) In several territories the short-run effect of development so far carried out has
been financial weakness. The provision of roads, schools, hospitals and so on is an
essential pre-requisite of economic development in the long run, but in the short
run the cost of running and maintaining them frequently exceeds the additions to
national income and government revenues. Thus there is a period of financial
difficulty involved in the very process of economic progress. Such a trend seems to
have occurred in Tanganyika, Eastern Nigeria, and several of the West Indian
Colonies.
(c) Although the Colonial sterling assets in total are very considerable, their
distribution as between territories is very uneven and the extent to which they are
realisable for development expenditure varies. In particular, most of the East
African and West Indian territories, as well as many of the smaller territories
elsewhere, have low reserves in relation to their development needs.
(d) The smaller territories present a special problem. Experience shows that the
cost per head of administering a country rises sharply when the population is less
than about 50,000- 100,000, mainly because of the indivisibility of certain services
and administrative functions, which have to be organised on a certain minimum
scale if they are to be provided at all. Such territories, unless in the possession of
special economic advantages (oil fields, tourist industry, etc.), must be
permanently subsidised on both capital and recurrent expenditure if they are to
have even the barest minimum acceptable level of services. It could be argued that
territories should have only the services they can afford to maintain out of their
own resources, but it would be impossible for us to defend this view either in the
United Kingdom or internationally, as long as we retain responsibility for them.
The alternative to accepting a more or less permanent liability to finance both the
capital and recurrent budgets o( such Colonies would be to abandon them
completely. We could not justify a policy which involved applying the name of
"Colonies" to a collection of small slums.
4. All these considerations would suggest that the need for external financial aid
of one kind or another will persist over the next few years, and in certain territories
may even increase. As far as can be judged from incomplete data, Colonial
Governments and other public bodies plan to spend some £150 million per annum
on development over the next few years. We do not yet have a total picture of the
financing of these plans, but it seems probable that somewhere between a quarter
and a third of the total will have to be found from external sources, and that if this
amount is not available, the rate of development will probably fall in a number of
territories.
5. Assistance by way of grant. In so far as C.D. & W. grants are concerned, there
is, therefore, little doubt that in the poorer territories they will continue to be needed
on a possibly rising scale in the period after 1960. Indeed, the poorest territories will
probably need C.D. & W. grants for as long as we can foresee, if only to keep up a
modest level of essential development. In the wealthier territories C.D. & W.
expenditure has already helped to bring about a considerable increase in economic
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and social development but there are a few territories which could entirely dispense
with C.D. & W. assistance in the immediate future. It is therefore true to say that
those territories which are now receiving C.D. & W. assistance can almost without
exception demonstrate quite easily a continuing need for such assistance after
March, 1960. (This line of argument is probably less true of Nigeria than elsewhere
but in that territory the early likelihood of political independence is of course the
governing factor).
6. It is therefore likely that the total volume of development grants to those
territories which remain dependent after March, 1960 will continue to run at least at
the present level and that in some cases it may be necessary to increase the volume of
expenditure financed from C.D. & W. funds, because of the change in economic
circumstances experienced in certain areas such as Central Africa. This leaves out of
account the additional requirements for grant assistance which may be created if the
proposal in paragraph 9 is adopted.
7. The question of research grants would require special consideration. So long
as United Kingdom financial assistance for research on behalf of the colonies
continues there clearly remains a need for some recurrent grants. This does not of
course mean that any particular project or service should necessarily receive a
continuing subsidy from United Kingdom funds .
8. In fields other than research, grants towards recurrent expenditure will
undoubtedly continue to be necessary from time to time but wherever possible they
should only be given on a tapering basis.
9. Grants for administrative improvement. The wording of the 1940 C.D. & W.
Act is probably sufficiently wide to cover the making of grants for the improvement
of administrative services but in fact no grants have been made directly for this
purpose as it was considered that colonial governments should bear the full cost
from local revenues supplemented in the case of the grant-aided territories by
assistance from United Kingdom funds provided through the Colonial Services Vote.
In recent years however there have been a number of cases of territories which have
been unable to afford for example the level of salaries needed to attract and to retain
suitably qualified officers and there is no doubt that the provision of assistance to
improve the standard of administration would materially assist a number of
territories in implementing their plans for economic and social development. It is for
consideration whether this form of assistance might be given under a new type of
grant or whether the current concept of development grants might be widened to
include it. Difficulty is likely to be encountered in distinguishing between a mere
enlargement of the administrative machine and a genuine improvement. Difficulty
may also be encountered in arranging for a higher level of salaries for one class of
post without consequential improvements elsewhere. Difficulties similar to these
have in fact already been encountered in the past and it is not considered that they
are likely to be so great as to outweigh the advantages of a system · of grants for
administrative improvement.
10. Assistance by way of loan . The continued provision of capital and recurrent
grant assistance, possibly on an increased scale, will not eliminate the need for
assistance by way of loans. Small loans of the C.D. & W. type, with flexible interest
and repayment terms, will no doubt continue to be required for particular projects
and it is recommended that provision for these should be retained in future
legislation. The main need will, however, be to supplement the type of development
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finance hitherto provided to a great extent by London market loans. The familiar
difficulty here is that while the demand for major development loans is naturally
increasing as the economies of the larger territories expand, the supply of loan
finance from the London market for colonial development appears to be decreasing.
Loans from international and American sources may help to some extent but the
bulk of colonial territories' major loan requirements must still be met from the
United Kingdom.
11. It has been agreed that there should be a sub-committee of the Working
Party under Mr. Galsworthy's 2 chairmanship to consider, in the first instance, the
Colonial Development Corporation's role of the provision of development finance.
There is also a separate committee of Treasury, Colonial Office, Bank of England and
Crown Agents representatives to examine the question of London market loans and
the special measures which may be needed to support and supplement them. This
paper does not deal with London market loans as such. It assumes, however, that
those loans will be needed in addition to other forms of loan finance .
12. Without prejudice to the findings of these committees, it is proposed that
consideration should be given to:
(a) guarantees by H.M. Government of London market loans;
(b) direct Exchequer loans.

It is recognised that there are difficulties of principle about (a) and it may be that
(b) which was considered but rejected in 1957 may still prove to be the better
alternative. If that alternative is adopted, it would be for consideration whether
provision should be included in the same Act as provides for C.D. & W. type loans or
whether separate legislation would be required.
13. Consultation with colonial governments. As a preliminary to fixing the
amount of assistance afforded under the 1955 C.D. & W. Act, colonial governments
were asked to prepare estimates of their likely needs for development finance from all
sources over a five-year period. It was found that colonial governments in almost
every case substantially over-estimated their physical capacity and in many instances
it was necessary to scale down the proposed assistance from H.M. Government very
considerably. It is thought that on this occasion, with the help of the experience
gained since 1955, it should be possible to arrive at a reasonable over-all estimate of
colonial development needs over a period of say three to five years without prior
consultation with the colonies. This will save a great deal of time and avoid a certain
amount of embarrassment.

The need for more permanent legislation
14. There is little doubt now about the continuing need for some form of
development and assistance. It is for consideration whether Parliament should now
be asked to recognise this by conferring on the Secretary of State without a time
limit the power to make schemes. This would avoid the need for further legislation at
comparatively short intervals and would considerably ease administration both here
and in the colonies. Experience has shown that flexibility is essential for realistic
planning and that the advantage of applying a five-year period to all colonies

2

Assistant under-secretary of state at CO since 1956.
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uniformly is counterbalanced by a number of disadvantages. An Act of indefinite
duration would have to be accompanied by some system of ensuring that for
planning purposes funds were firmly in sight over a number of years. This might be
done by providing in the Act that the ceiling within which commitments might be
made could be varied from time to time by Resolution, preferably well in advance of
the date when the need to raise the ceiling became urgent for commitment reasons.
It would also be for consideration whether the money should continue to be voted
annually or should be charged directly to the Consolidated Fund. It will be necessary
to give further thought to the precise means by which an Act of indefinite duration
should be operated but it does not seem by any means impracticable to achieve this
very desirable aim without sacrificing an adequate degree of Parliamentary control.
15. Possible future policy. Without prejudice to the work by the committee
mentioned in paragraph 7 above, it seems that:
(a) capital and recurrent C.D. & W. type grants will continue to be needed,
possibly on an increased scale;
(b) H.M. Government will have to assist with the provision of finance for major
development loans (paragraph 7 above);
(c) there are many grounds for believing that permanent C.D. & W. legislation
could now be made acceptable to Parliament and that this would greatly relieve
certain administrative and political difficulties which are now encountered;
(d) past experience has shown that the planning periods used by colonial
governments vary widely and do not always fit in very well with the planning
periods used in past C.D. & W. Acts. There would therefore seem to be some
advantage in getting away from the system of territorial allocations limited to a
five-year period and in relating the amount of assistance more directly to financial
planning over say a three-year period.
16. Other points for consideration. There are a number of other points of varying
importance, of which account will need to be taken when framing future policy,
although it seems unlikely that further consideration of them would significantly
affect the tentative conclusions in the preceding paragraph. For example:
(1) There is need to look afresh at the problem of permanent recurrent
commitments on grant-aided budgets. Although there are obvious difficulties,
there is something to be said for merging the grants-in-aid provided under the
Colonial Services Vote with development grants since in these poor territories the
distinction between development and administration is often difficult to maintain,
and H.M. Government bears the joint financial responsibility for both
administration and development.
(2) We must also examine the question of those commitments now borne on
central C.D. & W. funds which have become so permanent that it hardly seems
appropriate that their entire cost should be met from that source. The Directorate
of Overseas Surveys, the Overseas Geological Survey are permanent organisations
of this kind. So is the Tropical Products Institute but the responsibility for this will
probably be transferred to the Lord President of the Council.
(3) In the past, the problem of under-spending has been a difficult one and some
thought should be given to ways of overcoming this. The procedures used also need
to be looked at afresh in order to see whether they cannot be made more flexible.
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DO 35/8377, no 19
8 Oct 1958
[Scheme for loans for Commonwealth development announced at
Trade and Economic Conference at Montreal]: CRO circular tel (no
433 ) to high commissioners
1. The additional economic assistance for Commonwealth development to be
given by the United Kingdom under the policy announced by the Chancellor of the
Exchequer at MontreaJl will, in the case of the independent countries of the
Commonwealth be granted in the form of loans to Commonwealth Governments
under Section 3 of the Export Guarantees Act, 1949 and 1957. No specific sum has
been determined for the amount that the United Kingdom will lend under this policy.
It will depend on our own economic position at the time which will govern our
ability to meet the needs of the borrowing countries.*
2. No fixed period has been prescribed for these credits. The periods will be
arranged case by case according to the specific circumstances. Repayment will
normally be in equal annual instalments. The rate of interest will correspond to the
rate at which Her Majesty's Government lends to Home Departments (mainly for
Public Corporations), which in turn is based on the rate at which Her Majesty's
Government itself can borrow for a similar period, plus a management charge of onequarter of one per cent. In compliance with the Act the loans will have to be spent on
United Kingdom exports but will not necessarily be negotiated in relation to
particular contracts.
3. So far as the Colonial territories are concerned, provision for the new system
of Exchequer loans will be made in the context of an extension of the Colonial
Development and Welfare Acts. Details of these proposals will be announced when
the Bill is introduced.
4. Hitherto permission has not normally been given to the subordinate
authorities of Commonwealth (or foreign) Governments to borrow in the United
Kingdom either by public issues or privately. Applications will in future be
considered from subordinate authorities in the less developed countries of the
Commonwealth where:(a) The subordinate authority is in the nature of a public utility, i.e. an
undertaking engaged in transport, power production and distribution,
manufacturing or analogous commercial activities. (States, provinces and
municipalities, for example, would not qualify) .
(b) It is expected that borrowings will generally take the form of private placings
rather than public issues.
(c) The purpose of the borrowing is to further economic development in the less
developed countries of the Commonwealth, and directly or indirectly benefits the
balance of payments of the sterling area.

* The figure of total loans which may be made under the Act, is, however, mentioned in the Act, as in all
Acts of this kind which affect loans over a period of years.
1
Commonwealth Trade and Economic Conference, 1958, which made the important decision to provide
for sound economic development in colonies and Commonwealth countries which could not be financed
except by external aid.
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The countries covered by this arrangement are India, Pakistan, Ceylon, Ghana, the
Federation of Malaya, the Federation of Rhodesia and Nyasaland and the Colonial
territories. Applications for consent to borrow under these arrangements should be
made to Her Majesty's Government via the Central Government of the territory
concerned, whose recommendation and assessment of the urgency of the project
should be appended. Consent will, of course, carry no assurance that finance will be
forthcoming; the borrower will have to make his own arrangements. The usual
arrangements for the control of the timing of the borrowings will apply.
5. The possibility of enlarging the resources and activities of the Commonwealth
Development Finance Company is being explored. Several Commonwealth countries
are considering subscribing to its funds. The Bank of England, which is at present a
shareholder in the Company, is also ready to consider the provision of further
resources to the C.D.F.C. C.D.F.C.'s status as a private company will not, however,
be altered.

314

T 220/552, p 24
1-2 Dec 1958
[St Helena: current economic problems]: minutes by J H V Davies and
AD Peck (T)
I have read all the papers on St. Helena and it is obvious that there is going to be no
very easy solution of the problems. My main fear about the Colonial Office proposals
is that they are treating St. Helena as if its economy was something like that of this
country. My view is that the best solution would be to allow the Colonial Office
Economist to go out and report and decide what to do in the light of his report. 1
However, this may not be possible since conditions are so bad and the Government
are likely to be pressed in the House by Mr. Cledwyn Hughes, a Labour Member who
has recently visited the St. Helena and whose report is No. 5 on the file. 2 The basic
difficulty is that St. Helena has only one exportable commodity, flax, and this is not
really in demand in any part of the world. The only reasonable solution in economic
terms would be to abandon the Island and to move the inhabitants to some part of
the Commonwealth where labour is in short supply, for instance, British Honduras.
But in view of the history of the Island and its vestigial strategic importance, I think
this solution is out of the question. We are therefore left with giving the Islanders
some sort of dole and the question is in what way it can be best given for their benefit
and ours also. There is clearly no point in increasing the amount of money in
circulation in the Island if the amount of goods is not also increased. This is a point
that the Colonial Office papers does not seem to touch on very much. Unless the local
production of food is very considerably increased and larger imports are possible, all
that will happen is that everything will cost more. The Governor's proposal of a
subsidy on corned beef and cheese must be directly related to increased supplies and
there is no present indication that there is a possibility of these. The idea of
1
A Emanuel (CO) did indeed go out to make an assessment in Mar 1959, and he came to gloomy
conclusions; he thought St Helena might be made self-supporting, but a whole package of measures would
be urgently required. After the political situation there worsened and there was a public demonstration, the
S of S endorsed Emanuel's report and called for remedial measures. See also document no 291 in Part I.
2
There was a H of C adjournment debate on 8 Dec 1958.
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Government buying of fish with a guaranteed price for the fishermen seems a much
more profitable method of proceeding.
The proposal for a subsidy to the flax industry does not seem directed towards
making it once more a competitive business but mer~ly to keeping people employed
so that it is again a form of dole. Although the industry is practically bankrupt wages
have just been increased by 20 per cent and it has clearly ceased to be considered at
all as an economic proposition. Presumably it is more profitable to subsidise the
industry than to take employees straight on to poor relief but one would feel very
much happier about all these proposals if one could see what the general intention
was. It may be that an increase of purchasing power on the part of the inhabitants
would encourage people to grow more produce in the Island and so may be regarded
as a pump primer. However this sort of question can only be answered, it seems to
me, after we have received a view of the Island's economy by someone trained in
economics. The plain man cannot but be a little nervous of a proposal to increase the
number of mills working in an industry which is already quite uneconomic. If it is
quite certain that no economic form of development is possible in St. Helena, we
should be quite clear what we are doing before we do anything and it is far from
certain that the Colonial Office have really got a co-ordinate policy behind their
various proposals.
On the information available, it is very difficult to suggest any alternative
proposals, beyond that of waiting until the Colonial Office Economist has had time to
study the problem and to report. The Colonial Office say that if we delay any longer
the flax industry will close down. This does not seem very probable but it may mean
that we have to find some make-shift system for keeping it in being. The only
possible course would be some sort of subsidy, but how much of it would actually
benefit the workers is very difficult to say. If you agree with the general line of this
minute, I will draft a probing letter to the Colonial Office asking the questions that
are raised in it.
J.H .V.D.
1.12.58
You will see from these papers that we are in great difficulty over St. Helena. The
island is hopelessly unviable and it seems to us doubtful whether the simple Colonial
Office solution of pumping more U.K. money into the place really provides any
satisfactory answer. . ..
A.D.P.
2.12.58

3 15

CO 1025/107, no 76
4 Dec 1958
[Arguments with the Treasury over sums to be inserted in CD & W
Bill for grants, and calculation of Exchequer loans] : minutes by
R J Vile, Sir H Poynton and Mr Lennox-Boyd
The immediate purpose of submitting these papers is to convey at ministerial level to
the Treasury our views about the amounts to be inserted in the Colonial
Development and Welfare Bill. The drafts submitted opposite have been agreed with
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Mr. Galsworthy, who has asked me to submit the papers to you. In so doing it appears
desirable to review our discussions with the Treasury and the C.R.O. on the subject of
the Bill and to describe the detailed calculations which support the arguments which
we propose should be put to the Chancellor.
2. When we began discussions with the Treasury about the new Colonial
Development and Welfare Bill we had the following main aims in mind:(i) to continue the present system of C.D.W. grants;
(ii) to introduce a new system of Exchequer loans to supplement the London
market;
(iii) to increase the rate of development in the smaller and poorer territories;
(iv) to maintain the pace of development elsewhere.
3. The Treasury were at first inclined to the view that the present system of
C.D.W. grants could no longer be justified. They made the point that in territories
which received a grant-in-aid of administration it was becoming increasingly difficult
to distinguish between C.D.W. grants and ordinary grants to meet the budgetary
deficit and that the very existence of two sources of money was inclined to lead to
some confusion in policy. They argued further that because of this confusion there
was a danger that some territories might be driven further into deficit than would
other-wise have been the case. We gave this idea very careful consideration indeed
and we came to the conclusion that we must resist it. In the first place C.D.W. grants
have been a potent influence in promoting development in all territories. Colonial
governments are accustomed to them and might find it difficult to understand a
radical change in our system. There was also the danger that the impetus of
development would be lost and that a number of territories would then come
effectively under full Treasury control leaving the Colonial Office with no effective
say in their financial and economic policies. After an exchange of papers with the
Treasury a full discussion took place at the last meeting of the Working Party and I
have since been told by Mr. Peck that the Treasury do not propose to continue to
press their point of view.
4. Before I turn to the question of the amount of grant which should be written
into the Act there are two other questions which I think should be briefly touched
upon. The first concerns those loans which have been made under the existing Acts
on easy terms. At one time we thought that there might be advantage in dropping the
provision for loans of this kind but further examination has shown that there are a
small number of projects, such as loans to support marketing schemes in the smaller
West Indian Islands, which could not be financed through the Exchequer Loans
system and which would on various grounds be ineligible for ordinary C.D.W. grants.
There is therefore a continuing need for loans on easy terms. The Treasury have
accepted this.
5. The second question concerns the annual ceiling on expenditure on C.D.W.
grants. In the present Act this ceiling is fixed at £24m. The reasons for fixing a ceiling
were undoubtedly to impose some measure of discipline upon the Colonial Office to
make sure that we did not so arrange C.D.W. finances that at the end of a 5 year
period we had built up a very heavy bill in the last year and therefore were able in the
subsequent quinquennium to start at a much higher level and possibly repeat the
process. Let me illustrate this argument. Let us assume that in one 5 year period we
had £lOOm. Without a ceiling we might possibly have spent that as follows:-
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Year 1

Year 2

Year 3

Year4

Year 5

£10m

£15m

£20m

£25m

£30m

This could have led in the second quinquennium to a similar pattern of
expenditure rather as follows:Year 1

Year 2

Year 3

Year 4

Year 5

£50 m

£60m

£70m

£80m

£lOOm

In fact nothing like this has occurred. The reasons are varied. In the first place
colonial governments have in the past been generally unable to spend all the C.D.W.
money allocated to them and to some extent this is bound to persist in the future. In
the second place the rules governing C.D.W. expenditure are sufficiently tight to
make it a matter of some difficulty to bring about fast increases in C.D.W.
expenditure. In practice therefore there has been a steady progression in C.D.W.
expenditure year by year of something rather less than £1m over the last 3 years and
all the evidence we have indicates that increases of this order are likely to occur over
the next 5 years. There is therefore no longer any practical need or theoretical
justification for a ceiling. We understand that the Treasury accept this view, 1 no
doubt for the reasons I have described, but we have not yet been able to get this
confirmed in writing and the present exchange of ministerial correspondence seems
to offer a suitable opportunity for this.
6. I now turn to the question of the amount of C.D.W. grants (including a small
element of loans on easy terms) which should be written into the Bill. In the paper
we prepared and a copy of which is at (48) we conducted a major exercise in order to
determine what colonial territories could usefully spend over the period 1959-64.
We naturally had to make certain conservative assumptions about the level of
colonial output and incomes and the trends in terms of trade for colonial exports and
imports. We consider that within the limits of the information available and
assuming no radical change in colonial or world economic conditions our estimates
demonstrate the size of the colonial need. On the other hand we know from past
experience that all exercises of this kind tend to lead to global figures which in the
event turn out to be larger than is necessary. The Treasury are well aware of this
phenomenon and because of the weakness of some of our past forecasts they tend to
assume that we are still falling into the same errors as we did four or nine years ago.
This is not true. We can learn from experience as well as the Treasury. When we
produced our paper in August we then came to the conclusion that the total amount
of grant required was £218m. Since then we know that to this figure there should be
added a sum of not less than £5m to finance the conversion of the Royal Dockyard in
Malta and a sum of £7m which the C.R.O. say they may require for the High
Commission Territories and Federal schemes in Central Africa. If we add this sum of
£12m to our original figure of £128m we arrive at a total requirement of £140m. We
estimate that at the end of March 1959 the carry-over under the existing Act will
amount to just under £44m which is some £4m more than we had previously
estimated. We could therefore argue that the requirement for new money is £140m
less £44m i.e. £96m. We feel however that such a rate of expenditure is not likely in
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fact to be achieved. In order to spend £140m the average rate of expenditure over the
5 years would have to be £28m. Although we expect to spend £23.5m next year on
C.O. account and an additional £1.2m will be spent by the C.R.O. making a total of
£24.7m this total includes two elements which are both sizeable and transient. The
first is the expenditure on the Malta Dockyard which next year we estimate will be
something over £2m but which will tail off in subsequent years. In addition we expect
Nigeria to spend its C.D.W. money more rapidly before independence in 1960 at the
rate of about £4.5m a year. We therefore expect total expenditure to come down by
about £2m a year in 1961 and we expect total expenditure to be something on the
following lines:1959/60

1960/61

1961162

1962/63

1963/64

Total

£24.7m

£22.5m

£23.25m

£25.5m

£27.85m

£123.8m

In the light of this estimate we therefore think that a figure of new money of £80m
would in fact be adequate. This would give in total just under £124m over the 5 years
which would give an average annual rate of expenditure of just over £25m a year. We
think that such a rate of expenditure is feasible and desirable.
7. I should perhaps add a word about the effect of providing new money in the
amount of £80m on expanding development works and services particularly in the
smaller territories. It is difficult to be entirely precise on this particular point
because so much will in any case depend on the allocations to individual territories.
Within a figure of £80m of new money one thing is clear, namely that there will only
be room for allocations to meet established financial need. I believe however that
within a figure of £80m we can find the large sums which will be needed for East
Africa (with the exception of Uganda) possibly amounting to £25m, the £1 0-14m we
need for the small territories including the West Indies Federal Government, the
£8m we need for Northern Rhodesia and Nyasaland, the £8m we need for Sierra
Leone, the £12-15m we need for other territories. This gives a total need of
something between £73m and £80m that we need to allocate and this indicates that a
figure of £80m will be reasonably tight but not impossible. This is not to say that an
additional £5m would not be desirable but as far as it is possible to judge at the
moment I do not think we can make out a particularly strong case for anything over
the amount of £80m of new money. This kind of forecast cannot of course in the
nature of things be particularly exact, but I am convinced that it is about right
because it is the figure we get at both by looking at the amount needed to carry out
the aims of policy we have set ourselves and by looking at the probable rate of
expenditure over the 5 year period.
8. The second main question of importance is the amount to be written into the
Bill in respect of Exchequer loans. We have been able to agree with the Treasury that
such loans should be a direct charge on the Consolidated Fund and should not pass
through Votes. We have also been able to agree that there should in principle be an
annual ceiling on the amount of loans that we can undertake to make and the
Treasury have accepted our point that the Bill should provide for continuing issues of
loan for a period after the expiry of the Act. We still have to settle with the Treasury
both the total amount to be written in in respect of Exchequer loans and the
principle on which the rate of interest on such loans should be calculated. The
question of the amount affects the wording of the Bill. The question of the rate of
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interest does not affect the wording of the Bill but it is of course of cardinal
importance that we should settle it before any Bill is presented to Parliament.
Another important reason for reaching an early decision on this matter is that we are
already issuing money to British Guiana and may possibly issue as much as £5m to
them in the current year without so far being able to tell them what the rate of
interest is going to be on that loan.
9. There is a fundamental difference of view between ourselves and the Treasury
about the way in which the amount of Exchequer loans to be inserted in the Bill
should be calculated. In the view of the Treasury we should only insert in the Bill that
amount of money which we can reasonably expect that the London market will be
unable to provide. In our view this approach is both unrealistic and also
objectionable in principle. We regard it as unrealistic because we do not believe it is
possible to forecast with any accuracy the likely amount of London market loans over
the next 5 years. All the evidence we have so far received indicates that the London
market in colonial stocks is a rapidly shrinking one. This is borne out by a number of
facts. In the past the price trends of colonial stocks followed the price trends of giltedged securities. During the past 12 months however there has been no movement
in colonial stocks in parallel with the movement in gilt-edged. In practice a colonial
20 year loan has been shown for over a year as giving a gross redemption yield of
something over 6~% and this appears to be the market's valuation of such loans. In
other words the market now takes a view of colonial credit which is separate from its
view of U.K. credit. This is to be expected as colonial governments progressively
advance towards independence and the old ties with the United Kingdom are
progressively weakened and finally severed. The continued maintenance of such a
high interest rate and its underlying reasons have, we now know, persuaded a
number of important investment institutions, such as the Scottish institutions, to
stop any further investment in colonial loans, and have persuaded other institutions
like the Trustee Savings Bank's not to take advantage of the facilities recently given to
them to invest in c:olonial government securities. In practical terms this has meant
that, although a small placed loan may be raised on behalf of Grenada after some
years' delay, the brokers have been unable to bring out the Kenya loan which is
urgently needed and have suggested that it should be postponed. While it is true that
certain temporary factors may have been at work in the case of the Kenya loan, it
would be idle to pretend that the outlook for colonial stocks on the London market is
anything but bleak. It would certainly be irresponsible to plan on the assumption
that any considerable sum could be raised on the London market over the next 5
years. We may be able to bring out the odd issue for territories like Fiji which are
marked by their lack of constitutional development and their peaceful history, but
with every measure of constitutional advance and with every fresh bout of political
agitation territories like the East African ones are bound to find it progressively more
difficult to raise money by way of public issues in London. In short we think that
even on the most favourable assumptions we cannot be completely sure of raising
any more money on the London market. This means therefore that if we were to
accept the Treasury view that the amount to be written in the Act should be reduced
by that sum which the Treasury think could be raised on the market we should be
running the very serious danger that the total amount of loan money available to
colonial governments from London would not and could not exceed the amount we
put into the Bill. We therefore think that we have a good practical case for saying that
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the whole amount of loan money which we think colonial governments need should
be inserted in the Bill.
10. There is a further point to be made in this connection on the question of
principle involved. The purpose of the Exchequer loans system is to ensure that
colonial governments can continue to raise external loans in London to finance their
development programmes. We think it follows that the Exchequer should stand
ready to provide the whole amount which in our view is likely to be required. If it
does less than this the Exchequer loans system to that extent fails to carry out the
purpose for which it is being created.
11. Having said all this I think we must recognise that to some extent at least the
Treasury have some ground for wishing to ensure that colonial governments do not
take both the full amount we think right from the Exchequer and in addition raise
what might in very favourable circumstances be a substantial sum from the London
market. To get over this difficulty therefore we propose that in the administration of
the Act it should be accepted that the amounts of any London loans raised by colonial
governments within the period will be administratively deducted from the total
amount made available by the Act. In this way we think that we are meeting the point
of substance in the Treasury view.
12. On the question of the rate of interest to be charged on Exchequer loans we
have so far failed to agree with the Treasury who wish to add to Exchequer loans the
same additional charge of X of 1% that is to be levied on loans made to independent
Commonwealth Government under the Export Guarantees Act, ostensibly for
administrative expenses in the Export Credits Guarantees Department. There will of
course be no additional administrative expenses that can be identified in respect of
colonial Exchequer loans and to that extent at least the ostensible reason for the
charge does not exist. Furthermore, the additional charge can easily be represented
in Parliament as an element of profit that H.M.G. wishes to make out of the colonies.
In strict fact such an argument is probably not true because the risk involved on the
part of H.M.G. in making loans to colonial governments, some of which may rapidly
become independent, is quite a considerable one and ari additional charge to take
account of this risk would be regarded as reasonable if it were a question of private
lending. On the other hand of course, true though this argument is, it is not easy to
see how it can be used publicly without damaging Colonial credit and making both
London market loans and other external borrowing, e.g. in New York, even more
difficult, so that as a matter of practical politics we should not have any effective
answer to the point that H.M.G. were apparently making a profit. Nevertheless in the
last resort I doubt whether we need regard this as a sticking point in our discussions
with the Treasury. If challenged publicly on the point I suggest Ministers might find
it adequate to say in reply that H.M.G. was taking an unprecedented step by making
Exchequer loans available on this scale and that it was only fair that colonial
governments should pay the same rate of interest as independent commonwealth
governments. This argument however is only likely to carry weight if the total
amount provided can be clearly shown to be adequate for colonial needs. In short
therefore I recommend that at this stage we continue to press for no additional
charge but that we should be ready to concede the point to the Treasury if we are
satisfied that we have been satisfactorily met on the major question of the amount of
Exchequer loans to be provided in the Bill.
13. In our calculations which we made in August we reached the conclusion that
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Jme £177m would be required in all for loans to colonial territories over the 5 year
but we did not take into account a possible requirement of £8m for the C.R.O.
~rritories. It was also the case that in August we expected to be able to issue some
Jans on the London market notably the Kenya and Uganda loans so that we might
tart on the 1st Aprill959 with no noticeable backlog of loan demands which had not
een met. It now appears inevitable that more than £10m of loans will have to be
1ade available soon after the inauguration of the new system in April, in order to
neet the needs of a number of colonial governments in respect of past expenditure.
'his is an additional requirement which brings the total requirement in our view
ww to £195m. Of this amount we think that there is some prospect of raising £5m a
•ear from the International Bank and from other non-U.K. sources. I must admit
hat there is some element of optimism in this assumption but we know that the
nternational Bank is anxious to lend more money to the Colonies if suitable projects
tre forthcoming, and over the 5 year period there is no reason why we should not
1ope for some success on the New York market. It must certainly continue to be our
1im to raise money in this way. On this assumption therefore the amount comes
jown to £170m. This over the 5 year period would amount to £34m a year and a
figure of this sort must of itself give rise to some doubts. When we have previously
looked at the likely requirements year by year for loan money from London we have
reached the conclusion that something of the order of £25m a year seemed to be
what would be required in the immediate future . We have done several exercises of
this kind over the last two years and although both the amounts to be raised by
individual governments and the territories concerned have changed from one list to
another the constant factor has been a requirement of about £25m a year. This of
itself would seem to indicate that a figure of £34m a year would represent a greater
increase in the amount of external loan raising by colonial governments than on
present form we have reason to expect. In addition we must take into account the
fact that the annual charges in respect of Exchequer loans will be something over
1~% greater than the total minimum charge on a London loan of comparable period
and that a number of colonial governments including some of the most important
borrowers may be deterred by charges of this magnitude. We therefore think that for
practical purposes and bearing in mind the possible difficulties which may be
experienced in the servicing of loans a figure of £25m a year for loans from London
either from the market or from the Exchequer would meet the likely requirements of
the colonial territories together with another £5m a year which might be found from
the International Bank and other external lenders. We therefore recommend that the
figure of £125m should be inserted in the Bill for Exchequer loans. If we are correct
in our assumption that a further £25m can be raised from sources other than
London this would mean that we were working on the assumption that the colonies
would raise £150m in external loans of various kinds over the 5 year period. This is a
considerably greater figure than has been raised over the last 5 years during which
about £56m have been raised on the market and some £18m from the International
Bank.
14. I have attempted in this minute to describe in some detail the history of our
discussions with the Treasury and the reasons why we . now make the
recommendations which are summarised in the draft letter and memorandum
opposite. I have not concerned myself at this stage with a number of points of minor
importance in the drafting of the Bill which are being separately considered with the
~riod
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Treasury and the C.R.O. I must apologise for the length of this minute but I was
anxious to present as full a picture as possible. In short we now recommend:
(i) a figure for new C.D.W. grant money of £80m which will make the total
money available under the C.D.W. Acts £300m (there is possibly some
presentational advantage in going for a round sum of this kind);
(ii) a figure of £125m to be provided by way of Exchequer loans to colonial
governments.
We consider that these amounts are the minimum needed to permit the
implementation of a policy of increasing the rate of development in the smaller and
poorer territories and of maintaining the tempo of development in the larger territories.

R.J.V.
4.12.58
The above minute is beautifully clear & complete, and I agree throughout. We must
get £80m "old style" CDW & £125m loan ceiling.
I agree with the draft letter & memo. to the Chancellor of the Exchequer.
A.H.P
4.12.58
Mr Vile's minute is very clear. I agree as to Draft.2
A. L-B.
5.12.58
2

Finalised as the next document.
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T 220/569, pp 94-100
5 Dec 1958
[Setting the amounts to be included in new CD & W Bill]: letter from
Mr Lennox-Boyd to Mr Heathcoat Amory (Exchequer). Enclosure:
CO memorandum
As you know, we must shortly introduce the new C.D. & W. Bill, but as yet our
officials have been unable to reach agreement on the figures to be included in it.
I need not stress to you the importance at this crucial time of maintaining the
pace of colonial development and I am fully satisfied that, to do all we must, we
ought to raise the ceiling for money for C.D. & W. schemes by at least £80m. to a
total of £300m., and provide in the Bill £125m. to underwrite loans for colonial
development programmes. Another important consideration which I am sure must
be taken into account is the need to provide increased market opportunities for our
own exports to the colonies. This reinforces my view that it is a proper aim of policy
for us to maintain the pace of colonial development and in some territories do
everything we can to increase it. I enclose a memorandum showing how I have been
led to these conclusions and, when you and your advisers have had an opportunity to
study this, I should welcome the chance of discussing it with you.
The one other point outstanding, and which we shall have to make clear when the
Bill is introduced, is the basis for deciding the rate of interest on colonial exchequer
loans. My views on this were conveyed in Poynton's letter of the 12th September to
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Rowan, and remain unchanged. Indeed I foresee considerable opposition in the
House if we try in respect of colonial loans to add Y4% to the public authority lending
rate. I hope therefore that you will be able to agree that the idea of this Y4% can be
dropped.

Enclosure to 316
The Colonial Development and Welfare Bill provides for:
(a) the continuation of the present arrangements in respect of Colonial
Development and Welfare grants and loans until the 31st March 1964;
(b) the introduction of new arrangements for making Exchequer loans to colonial
governments in the same period.
Agreement has been reached between the Treasury and the Colonial Office about
the main provisions in the Bill with the exception of the amounts to be inserted and
the question whether the provision for a ceiling on the amount of C.D.W. grants and
loans should be retained.

Colonial Development and Welfare grants and loans
2. In the note prepared by the Colonial Office for the Working Party on Colonial
Development (CP/WP (58)7) it was necessary to make certain assumptions about the
amount of local resources which were likely to be available for use in connection
with development in the period 1959-64 and to make assumptions about the
desirable total level of expenditure on development during that period. It was
recognised that the level of services in most territories was still low and this is of
course particularly true in the smaller territories where there is a well established
and urgent need for expanded capital expenditure and where money is usually not
available for economic development projects which could make a sizeable difference
to the territories' incomes. In the view of the Colonial Office the right approach to
the problem of estimating the likely needs of the colonial territories in the period
1959-64 is one which attempts to assess the cost of achieving the aim of a reasonable
and desirable increase in the rate of expenditure. Although a useful check on the
reliability of the figures which emerged from the Colonial Office examination of the
position can be provided by a reference to the current rate of expenditure and the
rate of growth in expenditure over the last 3 years, it is not reasonable to rely solely
on calculations of this kind. In the view of the Colonial Office it is both possible and
desirable to increase the rate of growth of expenditure particularly in the small
territories, and this can only be done if the allocations which it is possible to make to
territories are of a sufficient size to enable them to plan to expand their services and
works at the rate we consider desirable. The Colonial Office cannot therefore accept
as a matter of principle the calculations made by the Treasury in Mr. Winnifrith's
letter of the 18th November to Sir H. Poynton. In addition these calculations appear
to the Colonial Office to be faulty in other regards.
3. The Treasury calculations appear to assume that next year's C.D.W.
expenditure by the C.O. and C.R.O. will amount to £18.75m; and this figure has
apparently been rounded up to £19m and an additional £1m (cumulative) has been
allowed for each year of the quinquennium, giving an average annual expenditure of
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£21m and a total of £105m. As the amount which will be carried over at the 31st
March 1959 is now estimated at about £43.8m, this would mean that only some
£61m of new money would be made available under the new Act, bringing to £281m.
the aggregate figure for the whole "C.D.W. period" to be written into Clause 1(3).
4. These calculations appear to make no allowance for expenditure on the Malta
dockyard, which is likely to amount to at least £4. 75m, or for expenditure in Nigeria,
which will continue for 18 months after the 31st March 1959, in which time it should
be possible to spend the whole of the outstanding balances of the federal and regional
allocations amounting to about £6.5m.
5. In the memorandum C.D./W.P. (58) 7 the Colonial Office estimated the
colonial requirements for 1959-64 at £120m. The estimates showed that the needs
particularly of the poorer territories for external finance were likely to increase
rapidly during the period. They covered only the Colonial Office territories; for the
C.R.O. territories, for which this year's estimated C.D.W. expenditure is £1.25m, it .
would be necessary to add at least a further £6.25m, or £7m to allow for expansion. In
addition there is the Nigerian expenditure of £6.5m and the Malta dockyard
expenditure of at least £4.75m. Thus the total requirements, as estimated by the
Colonial Office, amount to about £138.25m. If the carryover of £43.8m is deducted,
the total of new money required amounts to £94.45m-say £95m, bringing the
aggregate figure to be written into Clause 1(3) of the Bill to £315m.
6. Nevertheless the Colonial Office recognise that £95m of new money might
well be more than could effectively be spent within the period. On the other hand the
Treasury suggestion of £61m would be more than likely to lead to an actual reduction
in expenditure in some if not all territories. It is therefore necessary to consider what
figure should be adopted which would enable territories to expand their expenditure
on development works and services without at the same time resulting in
embarrassing under-expenditure. In the view of the Colonial Office these desiderata
would be met by fixing the amount of new money at £80m bringing the aggregate
amount provided under the Acts to £300m. Adding in the carry-over of £43.8m this
would make available a total sum of £123.8m for expenditure during the
quinquennium; and if the probable expenditure in Nigeria and on the Malta dockyard
is deducted this gives an average annual expenditure of £22.5m. The Colonial Office
considers that in the light of the needs disclosed in memorandum C.D./W.P. (58) 7 a
provision of £80m is the minimum that would be acceptable.
7. The Treasury letter makes no mention of any annual ceilings to be written
into Clause 1(4) of the Bill. In the Colonial Office view these ceilings serve no useful
purpose and should be abolished; Clause 1(4) of the Bill should simply provide for the
deletion of Section 1(4) of the 1955 Act. It is understood that the Treasury would see
no objection to the change.

Exchequer loans
8. The arrangements for providing Exchequer loans to colonial governments are
designed to ensure that the needs of colonial governments for loan finance from the
United Kingdom shall be met to the extent that the resources of the London market
prove inadequate for this purpose. Although at first sight it may appear reasonable, as
the Treasury suggest, to provide in the Bill only for that amount which the London
market cannot be expected to provide, this assumes that there is every prospect that
the London market will provide an inescapable minimum during the period 1959-64.
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In the view of the Colonial Office such an assumption cannot safely be made. It was
clear from the examination of the position by the Working Party on Colonial Stock
Issues that the market in Colonial Stocks has become increasingly difficult over the
past years and that there are no grounds for believing that the situation will become
any easier in the future. Indeed it may well be that very few colonial loans can be issued
in the next 5 years and it would be unwise to assume that the prospects of issuing colonial loans are so good that they could properly and safely be taken into account in
determining the amount to be inserted in the Bill. In the view of the Colonial Office
the only safe principle to observe is that the Exchequer loan system is designed to
underwrite the total need for loans from London by colonial governments and that
that amount should be inserted in the Bill. The Exchequer would however be regarded
as a lender of last resort, and Colonial Governments would be expected to look first to
the Market for their agreed loan requirements. To the extent that they were unable to
meet their requirements on the London market, they would be granted loans from the
Exchequer. This would imply that
(a) we should agree Colonial Governments' London borrowing programmes
during the quinquennium, within the total amount of Exchequer loans authorised
under the Bill;
(b) to the extent that Colonial Governments were able to raise loans on the
Market, it would not be necessary to draw upon the facility provided by the
Exchequer; and in that sense the loans raised on the Market could be regarded as
counting against the total provided under the Bill.
9. In the Colonial Office paper put to the Working Party, detailed figures were
given to show that in the period 1959-64 the total external loan need for the colonies
would be £145m. In arriving at this figure however no account was taken of:
(a) debt incurred in the period up to 1959, which, because of market difficulties, is
having to be financed on a short term basis (it was hoped to avoid any serious
problem of this nature when the C.O: paper was written). This will have to be
funded after the 1st April, 1959, and is likely to amount to more than £10m (in
respect of Kenya, Uganda, Tanganyika, Barbados and Aden).
(b) C.R.O. territories. The C.R.O. say that Bechuanaland, Basutoland and
Swaziland may well require £8m or more in the next quinquennium.
(c) territories such as Trinidad, which were originally held not to be in need of
this sort of finance. Recent developments suggest that this assumption may not
hold good during the period.
On this basis the total figure of £145m could well be increased by another £20m or
more.
10. However for practical purposes and bearing in mind the possible difficulties
which may be experienced in the servicing of loans, a figure of £150m in the period
1959-64, or £30m a year, can be accepted as a reasonable assessment of the total externalloan need for the territories which it is intended to cater for under the bill. From
this is deducted £25m in all (or £5m a year), which might be found from I.B.R.D. and
other external lenders (though the unresponsiveness of the North American or other
external markets to colonial borrowing suggests that this is an optimistic figure). Thus
a balance of £125m (or £25m a year) remains to be found from London, and this is the
figure which should be included in the bill, together with an annual ceiling of £30m.
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T 220/569, p 118
23 Dec 1958
[Amount of aid to colonies in the next quinquennium]: letter (reply)
from Mr Heathcoat Amory to Mr Lennox-Boyd
I am writing to answer your letter of 5th December about aid to the colonies in the
next quinquennium. 1
Grants . Assuming for the moment that you accept our suggestions that £20m.
worth of Malta's programme (plus the £4. 75m. for the dockyard) should come from
C.D. and W. sources, your figure then becomes £320m. I think that this is definitely
on the high side but I would be prepared to go to £315m. if this would secure your
agreement. It seems to me that this would cater for Nigeria as well as Malta.
Loans. Here we are still far apart. I was most surprised to see from your
memorandum that you seem now to envisage the new scheme as virtually replacing
the London market. I cannot reconcile this with what David Perth said in the Debate
on the Address. (I enclose a copy for convenience of reference.)2 I am sure that we
must continue to stand on the basis of supplementing and not replacing. That being
so, I am satisfied that our figure of £15m. a year is reasonable. To go anywhere near
yours would in my view kill the market stone dead.
I will write to you again about rates of interest, though my present view remains
that we should be well advised to stick to the management charge. Mter all it is not
so long ago that we were talking of charging a rate well above the market rate in
order to persuade colonies to come to the Exchequer only in the very last resort.
1

See previous document.

2

Not printed
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CO 1025/107, no 99
2 Jan 1959
[Fixing the sums for insertion in CD & W Bill]: minute by Mr LennoxBoyd to Sir H Poynton
I saw the Chancellor this morning.
(1) On C.D. & W. grants I said that I would prefer our full £80 million, but I was
prepared to agree to £75 million, and also, subject to the Governor's approval, which
I did not think would be difficult to obtain, that I would agree to the suggested
machinery for the Malta payments.
(2) On Exchequer Loans I put all the arguments. The Chancellor was, as always,
very friendly and said he saw the strength of our case. He was, as I knew, disturbed
about the high level of potential undertakings that the Government were entering
into in overseas fields. He was also a little frightened that if we provided for a ceiling
which corresponded to our total possible demand we might be showing a lack of faith
in the market which might have the effect of depressing the market itself. On this
point he promised to speak straight away to the Governor of the Bank. He also said
he would do what he could to have necessary consultations so as to see me again on
Monday, but if not he would get in touch with Lord Perth. I left him in no doubt that
we regard this as of the first importance and I think it just possible that he may play
without further efforts. If, however, he does not, then I am quite sure that this ought
to be taken to Cabinet.

[319]

ECONOMIC DEVELOPMENT

59

(3) I raised with him the point about interest charges and made the various
points in the brief. I said that this was a matter of considerable importance but
secondary to the ceiling, and that if he would meet us over the ceiling he would not
find us so difficult over interest charges.
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T 220/570, p1 ff
1-20 Jan 1959
[Development aid to colonies in next quinquennium: points at issue
vVith CO] : minutes by AD Peck, A J Winnifrith, S L Lees,
WArmstrong, Sir R Makins and Mr Heathcoat Amory
l.

The points at issue may be summarised as follows.
(1) Grant. We have offered a figure of £315m. against the Colonial Secretary's bid
>f £320m. 1 We think that our offer is a generous one and that there is no case for
~oing further. The Colonial Secretary may want to dispute our view that economic
tid to Malta should be included in the C.D.W. allocation and to say that it should be
'inanced from Votes. We are told by the Colonial Office that their only reason is that
hey think that the use of C.D.W. machinery may be administratively difficult. This
;eems to us wholly unconvincing and in no way to override the very important point
>f principle, namely that it is improper to use the Appropriation Act to provide funds
vhich can suitably be provided under existing legislation. This is a point to which the
>.A. C. attach great importance, and, if we are to depart from it in the case of Malta,
ve shall want much more convincing argumentation than we have at present. We
uspect that the real reason why the Colonial Office object to using the normal
1rocedure is that it will become all too clear just how lavishly we are treating Malta
n comparison with other territories. Malta will in fact be getting some £25m.,
ncluding the dockyard, out of a total of £139m. If the money is provided annually
rom Colonial Service Votes it will be easier to conceal how unreasonably favourably
ve are treating Malta; but this again does not seem a good reason to us.
(ii) Loans. Here we have offered £15m. a year against the Colonial Secretary's bid
,f £25m. 2 As indicated, we could perhaps go to £17m., but we feel that if we go
Jrther we shall kill the London market which is at the moment showing some sign
.f improvement. There is, moreover, a real risk that if we are too forthcoming in this
1atter we shall be imposing on the Colonies burdens for servicing loan charges
1hich they will be unable to meet from their own resources.
(iii) Rates of interest on loans. This question is being considered in H.F. Division
) whom I am sending a copy of this minute. The point at issue is whether we should
ress for a rate of interest of one quarter of one per cent above the Exchequer
orrowing rate. We think we have a fair case for maintaining this position, but it is
ot vital from the point of view of I. F. Division. 3
A.D.P.
1.1.59
ie, the Treasury offered £75m new money (excluding Malta), as against £80m requested by CO; + £20m
1r Malta; so the new money to be inserted in the Bill would be £95m on the Treasury case.
ie, the Treasury offered a total of £75m, while the CO wanted £125m.
Imperial and Foreign division of the Treasury. From 1960 it was known as the Commonwealth &
oreign division (CF). 'HF' was the Home Finance division.
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The Chancellor saw the Colonial Secretary this morning. I have recorded in the note
below what was said about interest rates.
On grant the Colonial Secretary accepts £315m. On loans he continues to press for
his full demand. This he explains is calculated on the assumption that in fact the
Colonies will be unable to get any assistance from the market. He told the Chancellor
that each individual loan would be examined on merits and only those approved
which were thought to be desirable, and that in the process the case for going to the
market would always be considered. It might be that nothing like the full cover taken
would be required. The Colonial Secretary's nightmare however is that the Treasury
would force him to limit his cover to a point which in practice would be inadequate.
He would then find before the quinquennium was anything like through that the
Colonies needed loan money, could not get this from the market and could not get it
from the Exchequer without further legislation. Further legislation for obvious
reasons would be undesirable.
The Chancellor asked us to examine this point further-from this point of view. If
our objective is to leave some incentive to the Colonies to finance part of their
requirements by going to the market, does it make all that difference if we go some
way at any rate to meeting the Colonial Secretary's point of view?
The Chancellor does not know whether the Colonial Secretary would compromise.
He is pretty certain that he would not accept £17m. He might accept £20m, giving
£lOOm over the quinquennium.
We must give the Chancellor our considered advice by 12 noon on Monday.

A.J.W.
2.1.59
Mr. Lees had a copy of Mr. Peck's note of 1st January to prepare the Chancellor for the
unannounced visit by the Colonial Secretary. The Chancellor in general reserved his
position but promised a final reply on Monday. Since the Chancellor leaves at 1 p.m.
on Monday [5 Jan], that is the deadline.
On the question of rates of interest on loans, the Colonial Secretary urged that the
special relationship between the U.K. and the Colonies justified a preferential rate,
and argued that they ought to get the Exchequer borrowing rate without any
premium. The Chancellor wishes a fair run to be given to this proposition but does
not expect the Colonial Secretary to die in the last ditch over this issue.
Could you kindly see that the Chancellor gets advice by the time indicated? The I.F.
standpoint is more or less neutral. My personal feeling is that so long as it remains
our objective to offer some inducement to the Colonies to go to the market for part
at any rate of their requirements, the less attractive we make the terms of Exchequer
loans the better.

A.J.W.
2.1.59
I have discussed with Mr. Keogh the disparity between the annuity rate for loans of
20-25 years calculated by reference to Government maturity loans and those
calculated on the E.C.G.D. system.4 After discussing the matter with the brokers he
points out that there is a fundamental difference between these two methods of
calculation which makes it unnecessary to seek to reconcile them.
4

Export Credits Guarantee Department.
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The difference lies in the fact that in using the former method we select a
Government stock maturing at a particular date appropriately shorter than the full
length of the annuity loan for which we need the rate, e.g. 18-year stock for a 25-year
maturity loan. This gives a single rate appropriate to that loan. The E.C.G.D. system,
however, takes account of all the rates including short-term rates for all periods up to
the length of the annuity loan. This may suit E.C.G.D.'s purpose but it is difficult to
see how the short-term rates or indeed (for a 25 year loan) any stock shorter than 18
years is relevant.
Mr. Keogh points out that the E.C.G.D. system may give either a cheaper or a
dearer rate than the other system and that this will depend on the relative levels of
the shorter and long term rates.
I think that we therefore have ample justification for sticking to our existing
system, and of ignoring the E.C.G.D. system, for Exchequer loans to the Colonies and
that we should therefore stick to the declared principle of charging the colonies Y4%
above the ordinary Exchequer lending rate.
S.L.L.

2.1.59

1. Exchequer loans . Our reasoning in resisting going to £25m. or even £20m. as
against £15m. or £17m. is as follows.
2. Whatever figure goes in the Acts will be treated sooner or later (and maybe
sooner) as one to which the colonies are morally entitled i.e. it will not be a
maximum but a target to be achieved as soon and as fast as possible. Two things will
happen. First, they will make little or no attempt so to order their affairs as to
improve their credit-worthiness-or indeed to get on the market at all. And we shall
not be able to force the pace on this issue. In fact the higher the figure, the more one
emphasises the changeover from the traditional (and from the Treasury viewpoint
desirable) idea that the U.K. supports colonial development to the idea that we carry
the main burden. And we shall feel the impact of the change not only on
development finance but on grant-in-aid. The colonies will feel they are being
encouraged to spend on development to the hilt from the Exchequer. Why then
should not the Exchequer also carry the burden of servicing the loan charges? Why
give us all this development money unless you let us spend it? The Caribbean
Federation is on grant-in-aid; Kenya and Tanganyika are on the verge; Uganda is by
no means safe. It is these areas which will account for by far the greater part of
Exchequer loan expenditure and we shall come under heavy pressure to increase or
introduce recurrent aid.
3. Admittedly none of these considerations points to a particular figure for the
Act, but they all suggest the need to keep it as low as we can. For this reason I would
not advise going above, say, £18m. a year or £90m. for the period. It is deluding
ourselves to think that "nothing like the full cover taken would be required." The
only limiting factor on expenditure in the next quinquennium (unlike the present)
will be finance (as opposed to capacity). The colonies will take the full amount plus
what they can get from the market. We shall have to grant-aid them to enable them
to repay loans they have had from us.
A.D.P.
2.1.59
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Please see Mr. Winnifrith's note of 2nd January.
2. Before the Chancellor of the Exchequer went to Canada last autumn for the
Commonwealth Trade and Economic Conference, there had been discussions within
the Treasury about the rate of interest to be charged on Exchequer loans to the
colonies. It was common ground that we should not lend at a lower rate than that at
which we could borrow, but there were arguments for charging an addition of 1% or
:X% or %% above the borrowing rate. The Chancellor decided that an addition should
be made of %%, and he made an announcement to this effect in a public speech on

!:·

22nd September to the Canadian Club in Montreal.
3. In the meantime the Colonial Office, who had not been brought into the
final discussion, wrote (on 12th September) arguing against the proposal to add 1%
to the Government borrowing rate, and also arguing that not even %% should be
added. [Poynton's] main argument was that the annual burden on a colony of
repaying a loan by annuities would be so great that no addition to the interest rate
above the mere borrowing rate was justifiable. I do not think that we should accept
this argument:(1) Because the argument is unsound in itself. There is no difference in principle
between borrowing for repayment by annuities and borrowing for repayment at a
fixed future date with the usual obligation of setting up a sinking fund. Sir H.
Poynton is in effect asking that colonies should be allowed a cut rate of interest for
loans because they cannot afford normal financial prudence.
(2) Because there will be repercussions on E.C.G.D. loans to Commonwealth
countries, for which a surcharge of %% was also announced at Montreal and is to
be applied (see Mr. Jenkyns' Minute to me of 16th December below).
(3) Because as Mr. Winnifrith says we do not want to make Exchequer loans to the
colonies too attractive, or they will have little inducement to borrow on their own
credit in the market.
(4) Because the surcharge of%% has been publicly announced.
4. We lately thought that we might be in a technical difficulty in sticking to the
addition of %% on the Government borrowing rate, because this in fact produces a
rate%% higher than that produced by an addition of%% to the E.C.G.D. rate. But, as
my Minute of yesterday shows, this disparity need not trouble us, and our method of
calculating the Exchequer rate, to which the surcharge of %% is added, is well
founded.
5. I therefore think that we should advise the Chancellor to stick firmly to the
declared arrangement of lending to the colonies at the Exchequer borrowing rate
plus%%.

S.L.L.
3.1.59
... For the reasons given in Mr. Peck's note of 2nd January, I would hope that the
Chancellor would not step up the loan programme beyond £18m a year or £90m over
the quinquennium. Our present offer is £17m or £85m over the quinquennium.
Eventually the Chancellor may wish to compromise at £lOOm, but in this horse
trade it would be a bad thing to make the final bid at the next move ....
A.J.W.
5.1.59

[319]

ECONOMIC DEVELOPMENT

63

Sir R Makins
You asked me to obtain the Bank of England's views [on Exchequer loans] . Since the
Chief Cashier was not available, I spoke to his Deputy. Mr. Hollom said that he felt
sure that the view of the Bank would be exactly that of the Treasury-i.e. that the
figure should be kept as low as possible. He said that he felt sure that whatever figure
was put in would be taken by Colonial Governments and the Colonial Office not as
the maximum, but as the target to be achieved as quickly as possible; since both we
and the Bank wish to maintain the position that Exchequer loans were to be available
to Colonial Governments only as a matter of last resort, we ought therefore to keep
the total amount available as limited as possible.
W.A.
5.1.59
I agree with the two submissions:
(a) on the amount of the loan programme;
(b) on the interest to be charged.
2. As regards the amount, our policy must remain to press the colonies on to
the market whenever possible. For this, and the other reasons given, our aim must
be to keep the figure as low as possible. The Bank of England are firmly of this
opinion.
3. I hope therefore that the Chancellor might feel able to stick at £17 million. I
certainly do not think he should go above £18 million.
4. On the interest rate there can clearly be no concession beyond the Exchequer
borrowing rate plus%% .

R.M.
5.1.59
I agree:
(1) The Colonial Sec should be told £18[m] is the limit we can go to.
(2) We should keep the%% .
D.H.A.
5.1.59
When Lord Perth saw the Chancellor he was most eloquent about his desire to
ensure that the Colonies should find it markedly more costly to borrow from the
Exchequer rather than to borrow from the market. Mr. Armstrong's note makes it
clear that in a number of cases at any rate it will be cheaper to borrow from the
Exchequer. Lord Perth's assurance is not therefore worth as much as on the face of it
it seemed to be.
In these circumstances I think the Chancellor would be generous in raising the
limit to £lOOm over the five years with an annual limit of £25m, and might have a
case for making the overall limit £90m. To secure peace it might be worth going up
to £lOOm and I recommend accordingly. I see no reason why the Chancellor should
be required to go any further.

A.J.W.
16.1.59

64

ECONOMIC AND SOCIAL POLICIES

[320)

I would still prefer to hold them at £90 million, if the Chancellor felt disposed to dig
his toes in.

R.M.
19.1.59
I think on the whole I will agree to the £lOOm recommended above, with an annual
limit of £25m. That is my final offer! 5
D.H.A.
20.1.59
5

In other words, the CO had successfully got the Treasury to increase from £75m, first to £90m, and
finally to £lOOm. The chancellor told Lennox-Boyd, however, that he regarded this 'as on the high side'.
He insisted on an annual ceiling of £25m and would not be budged on this (to LennoxoBoyd, 24 Jan 1959:
CO 1025/107, no 119).
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CO 1025/107, no 118
27 Jan 1959
[Main features of the Amending Bill to CD & W Acts]: CO brief for
Mr Lennox-Boyd
The memorandum, L.C.(59) 9, 1 gives a detailed explanation of the proposed
amending Bill, with a clause by clause analysis of its contents.

Main features
2.

Its two main features are:

(a) to provide an additional £95m. for ordinary C.D. & W. schemes and to extend
the period in which schemes can continue in force from 31st March 1960 to 31st
March 1964;
(b) to provide that up to £lOOm. in the five-year period 1st April 1959 to 31st
March 1964 can be approved if [sic] under the new scheme of Exchequer loans for
the Colonies, which was first announced at the Commonwealth Economic
Conference at Montreal. These loans will be charged on the Consolidated Fund and
will be used to the extent that territories are unable to meet their accepted needs
for external loans on the London market.

Annual ceiling on Exchequer loans
3. The memorandum and draft Bill have been put to the Legislation Committee
with one issue as yet unresolved, but which must be settled before the Bill can be
introduced into Parliament. The point at issue is whether there should be an annual
ceiling on the amount of Exchequer loans that can be approved in any one year and if
so what this ceiling should be. When we hoped to secure a figure of £125m. for
Exchequer loans, we were content to have an annual ceiling fixed at £30m. But we
have had to agree with the Treasury that the Bill should only include cover for
£1 OOm. It is understood that the Chancellor of the Exchequer is convinced that there
should be an annual ceiling and that this should be £25m. Because of the pent-up
demand that will have to be met in the first year of the scheme, we for our part are
convinced that to be able to work the scheme satisfactorily we must be able to
approve Exchequer loans of up to £30m. in the first year. So if there is to be an
1

For Cabinet Legislation Committee.
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annual ceiling (and to have one would make the administration of the scheme
easier), our view is that it ought to be £30m.
Other features of the Bill
4. There are some other features of the Bill which may attract comment. The
first is that the terms of the Bill (clauses 2(7) and 4(1)) are such that it has the effect
of automatically making ineligible for C.D. & W. assistance, whether of the existing
type or of the new Exchequer loans, a territory that attains independence and
becomes responsible for its own international relations. Hitherto this has had to be
done explicitly in the relevant Independence Act. (Provision is however made for
adjustment of C.D. & W. scheme accounts, and for the continuation of regional
schemes after a particular territory has become independent).
5. Secondly the Bill provides that payments made to staff employed under C.D. &
W. schemes or their dependants by way of indemnity for injury or death may
continue after the 31st March 1964 (which is the end of the proposed new period for
C.D. & W. schemes). The purpose of this is to permit such payments to be made from
the C.D. & W. Votes, rather than the Superannuation Vote as in the case of ordinary
U.K. civil servants. No such payment has yet had to be made, and the question of the
correct vote has been discussed for some time between the Colonial Office and the
Treasury. The Treasury view has prevailed.
6. Thirdly the definition of a "development programme", in aid of which an
exchequer loan may be made (clause 2(6)) is in fact a wider purpose than that for
which C.D. & W. schemes can be made under section 1 of the Act of 1940. Thus loans
can be used for the construction of administrative buildings, capital expenditure on
security and defence, and public works projects, involving large elements of
replacement (none of which are eligible for C.D. & W. assistance of the existing
pattern), as well as the more normal type of economic project.
Timing and publicity
7. It is understood that the Parliamentary timetable is such that this Bill should
be introduced as soon as possible into Parliament. It is proposed at that point to issue
a White Paper, giving some account of what has been achieved so far under the C.D.
& W. Acts, and outlining the purpose of the Bill, and particularly the new Exchequer
loans scheme. The draft of this White Paper is under discussion with the Treasury
and other interested Departments. In explaining the Exchequer loans scheme
publicly it is of course important not to do anything that will frighten off the market
from which we still hope to raise a sizeable amount of loan finance, while at the same
time giving a convincing explanation of the need at this juncture for government as
such to play a direct part in the provision of loan finance for colonial
development. . . .
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CAB 130/172, GEN 708/1st
17 Mar 1960
[Future of Colonial Development Corporation; review of its financial
structure]: minutes of Cabinet 'General' Committee meeting
The Meeting had before them a note by the Secretary (GEN. 708/1) to which was
attached the report of the Committee of Enquiry into the financial structure of the
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Colonial Development Corporation (the Sinclair Report)! and memoranda on the
subject by the Chancellor of the Exchequer and the Colonial Secretary.
The Chancellor of the Exchequer said that in the Treasury's view it would be
wrong for the Colonial Development Corporation (C.D.C.) to continue its equity
investment activities; the available money would serve a better purpose by being
devoted to basic development projects in the Colonies. Shorn of its equity activities
the value of the C.D.C. was greatly reduced, since its "finance house business"
activities could be more appropriately carried on by means of direct loans from the
Exchequer. He recognised however that there might be political difficulties in
winding up the C.D.C. at the present stage, and he would therefore be willing to
consider a'n arrangement under which the Corporation continued to act as agents for
Her Majesty's Government in making straightforward loans to Colonial Governments
and statutory bodies, but undertook no further equity investment. The Corporation
should be required to supervise the development of existing schemes with the aim of
realising the assets as opportunity offered. It should be recognised however that
under these arrangements the C.D.C. would be little more than a facade.
The Colonial Secretary said that the C.D.C. must for political reasons be allowed
to continue within-the limits of its existing borrowing powers, 2 though on a modified
basis. Its functions and, in the light of the Sinclair Report, its financial structure
would need close study. It should be possible to devise a worth while function for the
Corporation, particularly if, as he suggested, the Chairmanship were taken over by
Lord Howick. 3
In discussion there was general agreement that the C.D.C. should not be wound
up. It was pointed out however that the presentation of the decision would require
careful consideration since the Corporation's annual report for 1959 would probably
be optimistic in tone and suggest an increase in the Corporation's authorised
borrowing powers to allow for an expansion of its activities.
Summing up the discussion the Home Secretary 4 said that the meeting were
agreed that the C.D.C. should not be wound up but should continue in a truncated
form. Its precise future functions and financial structure should be examined by
officials of the Departments concerned. The presentational aspects of the problem
should also be considered. The proposals of officials should be examined by the
Financial Secretary, Treasury, and the Ministers of State, Commonwealth Relations
Office and Colonial Office, and could if necessary subsequently be referred to the
present group of Ministers. The final decision would need to be endorsed by the
Cabinet. In the meantime Lord Howick should be informed that the Government
would not be able to authorise any increase in the Corporation's activities in the
future ....
1
Lord Sinclair of Cleeve (R J Sinclair), chairman of Imperial Tobacco Co Ltd, 1947- 1959, president since
1959; sometime president of the Federation of British Industries_ His report on the future of the CDC concluded that it should continue in a modified form, after a review of its financial structure. He investigated
the CDC's 'special losses' account (totalling£8.8 million) and recomended: (a) debts to HMG should be converted into stock, (b) current borrowing for 'finance-house' type projects to pay interest immediately, (c)
funds borrowed by other projects to enjoy an interest-free seven years, and (d) the 'special losses' to bear no
interest at all and to be repaid if and when the CDC's other obligations to HMG had been met.
2
Fears of strong criticism in H of C: see DO 35/8469, minute by Alport, 17 Mar 1960.
3
Lord Howick of Glendale, formerly Sir Evelyn Baring, deputy chairman of CDC, 1960, and then
chairman.
4
Mr Butler, in the chair.
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CAB 128/34, CC 39 (60)6
5 July 1960
[Future functions of Colonial Development Corporation; engagement
in equity-type business]: Cabinet conclusions

The Cabinet had before them a memorandum by the Colonial Secretary (C. (60) 101)
about the future functions and financial structure of the Colonial Development
Corporation.
The Colonial Secretary recalled that in the previous year it had become apparent
that the Corporation would be unable to discharge its obligations under the Overseas
Resources Development Act and a Committee had been appointed, under the
chairmanship of Lord Sinclair of Cleeve, to consider whether any change in its
financial structure was required. The Committee's report, which had been published
as a White Paper, was to be debated in the House of Commons on an Opposition
Motion on 7th July. The principal object of the Motion was to secure that the
Corporation was empowered to extend its activities into territories which had been
granted independence and, although this proposal was favoured by some of the
Government's own supporters, the Colonial Secretary intended to resist it.
It had already been agreed between Ministers that, although a good case could be
made for winding up the Corporation, it was politically necessary to keep it in being,
although its future operations should remain confined within the limits of its
present borrowing powers-£130 millions from the Exchequer and £20 millions
from other sources-and it should be subjected to more stringent financial
restrictions than h itherto. There were, however, three points on which agreement
remained to be reached.
The first of these concerned the power of the Corporation to undertake additional
equity-type business, where the risk of capital losses was the greatest. Its existing
commitments in this type of investment amounted to about £37 millions and it had
been agreed that this should be increased by about £3 millions so as to allow for the
expansion of existing projects. But in the Colonial Secretary's view this was not
enough: the limitation would be acceptable neither to the Corporation itself nor to
Parliament, and he proposed that wholly new equity-type business should be allowed
up to a limit of, say, £3 millions.
The Colonial Secretary also felt great difficulty in accepting the proposal that the
Corporation should not be relieved of the obligation to repay advances from the
Exchequer for equity-type investment. The Treasury had proposed that this obligation
should be retained and that, if the Corporation was unable to meet it, Parliament
should be asked to vote the amount concerned as a subsidy above the line. In his view,
however, this would perpetuate what the Sinclair Committee had termed "a hopeless
situation" and would deprive the Corporation of any incentive to expand its activities.
In order to improve the Corporation's chances of borrowing from private sources the
Sinclair Committee had recommended that its private borrowing should rank for repayment above advances received from the Exchequer. This was clearly not acceptable, but
the Treasury had proposed that private borrowing should rank after Exchequer advances
in respect of straightforward lending and only on a par with those in respect of equitytype investments. On this the Colonial Secretary proposed, by way of compromise, that
the ranking of the Corporation's private borrowing in relation to advances from the
Exchequer should be specially determined by the Treasury on each occasion.
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The Chancellor of the Exchequer said that on the last point he was prepared to
accept the compromise proposed by the Colonial Secretary or, alternatively, to agree
that private borrowing by the Corporation should rank after Exchequer advances for
straight-forward lending but before those for investment in equity projects. On the
other two points, however, he felt serious difficulty in making any further
concessions. Experience of equity-type business conducted by the Corporation had
been unfortunate: the risk of capital losses was real and, while he was prepared to
agree to some additional advances to allow for the expansion of existing projects, he
considered that the limit on the total should be fixed at a level which would only
allow the Corporation to undertake additional business of this type by realising some
of its existing equity investments. When losses did occur and must be written off, it
was a matter of financial propriety that the Government should bring them into the
open by inviting Parliament to vote the necessary subsidy.
The Chancellor saw, however, no reason why a general statement should not be made
in the coming debate to the effect that the Corporation would retain the power to make
equity-type investments subject to some limitation on the total, which it would hold as a
revolving fund. The appropriate amount of such investments and the methods of controlling and accounting for them would be subjects for negotiation with the Corporation.
Discussion showed that there was general agreement in the Cabinet that the
Corporation should be allowed some freedom to undertake new equity-type business
and that this should be made clear in the debate. The limit on the total of such
business and the methods of controlling it-in particular the method of accounting
for it to Parliament-need not, however, be announced until after these questions
had been discussed with the Corporation.
In further discussion it was agreed that the Government should table an
amendment to the Opposition Motion looking forward to future successes by the
Corporation in assisting the economic development of overseas dependent territories.
The Cabinet:(1) Invited the Colonial Secretary
(a) after consultation with the Chancellor of the Exchequer, to make a statement in
the debate on 7th July on the future power of the Colonial Development Corporation
to engage in equity-type business, on the lines agreed in their discussion.
(b) to give further consideration, in consultation with the Chancellor of the
Exchequer, to the ranking of the Corporation's private borrowing in relation to
advances from the Exchequer.
(2) Authorised the Colonial Secretary to table an amendment to the Opposition
Motion on the future of the Corporation in the terms approved in their discussion.
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CO 852/1839, no 72
13 July 1960
[Swaziland railway: the question of finance]: minutes of a ministerial
meeting (11 July) with representatives of the Colonial Development
Corporation 1

The Secretary of State [Lord Home, CRO] said that, if the railway could be built it
1
Meeting held on 11 July, chaired by Lord Home, attended by Lord Perth, Sir E Boyle (financial secretary,
Treasury), Mr C J M Alport (CRO), and their respective officials; representatives of the CDC (Sir N Hume,
chairman; Lord Howick of Glendale, dep chairman, & W Rendell); together with Sir A Griffin (seen 6).
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would be a great advantage to both Swaziland and the United Kingdom Government,
but the question of finance was difficult.
2. Sir Algemon Rumbold said that the estimated cost was£ 8.5m. There was in
sight
Colonial Development Corporation
from Exchequer money
Anglo-American Corporation

£1m.
£3m. (to be lent for 20 years
to the C.D.C.
or for 10 years to the
Swaziland Government)

There was thus a gap of £4.5m. Towards this the Colonial Office would, he
understood, allow the C.D.C. to borrow £4m. on the market.2
3. Sir Nutcombe Hume suggested that the Commonwealth Development
Finance Company might provide £500,000. Mr. A/port said that the C.D.F.C. had
shied off. This was a significant pointer to the prospects of the C.D.C. raising £4m. on
the London market.
4. Sir Nutcombe Hume said that it would be optimistic to count on the C.D.C.
raising £4m. on the market. The private investor would expect collateral value [sic].
The credit of the Swaziland Government plus a charge on the railway would not in
themselves be good enough. This brought up the whole question of the future of the
C.D.C. 3 If the Sinclair Report were approved, it might be possible to devise collateral.
As things were, he saw little prospect of the C.D.C. raising £lm. without a
Government guarantee. If the revenue of the Swaziland Government were brought in
as backing for the loan, that would affect the C.D.C's judgment as to the merits of
investing further funds in Swaziland.
5. Sir E. Boyle said that
(1) the project did not qualify for direct Exchequer aid.
(2) it would be wrong for the Treasury to put any pressure on the C.D.C. to invest
in it otherwise than in accordance with their commercial judgment, having regard
to the large amount they had already invested in Swaziland.
(3) he doubted whether the C.D.C. could raise £4m. from private borrowers
without involving some moral obligation on the part of the United Kingdom
Exchequer.
(4) from the point of view of the Swaziland Government there was also the risk
that the anticipated revenue from the iron ore might not materialise in full, so
that the liability of the Swaziland Government would involve a further contingent
liability for the Exchequer.
(5) Swaziland had already done very well in recent years from C.D. and W. funds.

2

The CO was very sympathetic to these proposals. Lord Perth minuted: 'The CDC has already got a large
stake in Swaziland, & I am sure we should stick to £1 million from the Exchequer. As to the rest it is for
the CDC to decide- although how to borrow £4.3 million from outside sources is very much in dispute
with Tsy. Whether Anglo-American or the Japs [sic] should put in more is also as I see it for the CDC to
argue - it's a business judgement who should subscribe what & that is what the CDC are for! I don't think
we should try to influence the CDC on what they should do' (15.6.60).
3
See previous two documents.
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6. Lord Howick said that all these objections had been raised ten years before to
the C.D.C. investing in Usutu Forests. 4
7. Mr. A/port asked if it was not better to invest money in a development project
which would pay dividends and eventually re-pay the capital than to dole out grantsin-aid. Lord Howick agreed.
8. The meeting considered possible sources of finance.
(1) Contractor finance for £1m, or £2m. This would be expensive, but was it
sensible to boggle at an extra 1% or 2% on part of the money if it made the
difference between building and not building the railway? On the other hand the
more short-term finance was raised the harder it would become to raise mediumterm finance.
(2) The Japanese. Their money might be tied to the supply of equipment but this
might not matter so much if it was a type of equipment e.g. rails, which would not
entail replacement orders as would e.g. diesel engines. But rails from Iscor would
probably be cheaper.s
(3) The International Bank for Reconstruction and Development (!.B.R.D.). The
objection here was that it would take the I.B.R.D. perhaps a year or two to satisfy
themselves about the project. They would want to send a mission to look into the
economy of Swaziland and another one to look into the project. The Chairman of
the Economic Survey Mission to the High Commission Territories in 1959 6 had
been doubtful about the I.B.R.D. as a source of finance. On the other hand, if the
Japanese really wanted the iron ore, they might be willing to wait a year or two
longer for it. In any case the I.B.R.D. will have nothing to do with tied loans, and if
Japanese finance were tied, it would not be compatible with I.B.R.D. help.
9. Sir A. Rumbold said that he thought it legitimate to use the tax revenue from
the iron ore company towards paying off loans for building the railway, but it could
not be used to finance the original capital expenditure because it would not yet be
there.
10. The Secretary of State said that sooner or later H.M.G. would have to press
on with the development of Swaziland for political reasons. Was it not better to do it
now with the help of private money? Later on it might have to be done solely with
Government money. It would be a pity to miss the chance of getting £6Y:lm. from
Anglo-American.
11. Sir E. Boyle said he did not accept this argument. He saw little prospect of
the project getting on its feet. Nevertheless, if the elements of a scheme could be
agreed between the C.D.C. and Anglo-American, it could be considered in the
Economic Policy Committee.
'
12. It was agreed that representatives of the C.D.C. and Anglo-American should
try to work out a scheme for financing the railway, and, if they could not see clear
prospects of raising all the finance required they should agree on:
4

One of the few successful CDC schemes, which began to produce from 1962; it was more than 100,000
acres. By 1964 Swaziland had 172,000 acres of established pine forest. The Swaziland irrigation scheme for
rice, sugar and citrus fruits was also a successful CDC project, which benefited from the railway.
5 Iron and Steel Corporation of South Africa.
6
Professor Chandler Morse, report published in 1960, recommending £9.5m expenditure on the three
Territories over the next five years over and above grants and allocations already planned. It was a wide
ranging survey of agricultural problems and industrial possibilities.
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(a) the amount that could be raised;
(b) the terms on which it could be raised;
(c) the gap that would remain to be filled.
This exercise would be without commitment for anybody. Sir Arthur Griffin 7
would be available to give any help required. The C.R.O. would inform AngloAmerican of this conclusion.
7

Adviser on economic development to the high commissioner; his previous career had been entirely in
railway engineering and management: chief commissioner of railways in India, 1944-46, general manager
of Rhodesia Railways, 1947, chairman, 1953 - 1954.

324

CO 852/1840, no 85
6 Oct 1960
'Railway from Swaziland to Louren~.;o Marques': CO brief (by W G
Boss and J M Kisch) forS of Son provision of finance
1. In C.P.C. (60) 23, the Commonwealth Secretary seeks in effect the
concurrence of the C.P.C. to the authorisation of the building of a railway from
Bomvu in Swaziland to the Swaziland border to link up with a proposed extension of
the Portuguese railway to the Swaziland border primarily for the transportation of
iron ore from Bomvu to the Portuguese port at Louren~o Marques; the construction
of a railway to be conditional on the conclusion of a satisfactory contract with
Japanese importers for their purchase of 10 million tons of iron ore over a period of
ten years. The general points of the scheme are set out clearly in C.P.C. (60) 23.
2. The Colonial Office interest as such is confined to the proposed investment by
the Colonial Development Corporation in the railway. This project has been under
consideration for some time; the Minister of State has agreed in principle, and the
C.D.C. have been informed, that they may borrow £1 million from the Exchequer,
and also up to something of the order of £4 million from outside, e.g. nonExchequer, sources, for the project. The proposals in paragraph 5 of C.P.C. (60) 23
which would provide for the borrowing by the C.D.C. from Exchequer of £1 million,
and a total from outside sources of £3 million, are therefore well covered by what
Lord Perth has authorised in principle.
3. Of particular interest is the fact that the project provides the first opportunity
for the C.D.C. to borrow from non-Exchequer sources. £20 million of such
borrowing is permitted by the Overseas Resources Development Act, 1959, but owing
to the capital structure of the C.D.C., and the nature of their operations to date, no
previous opportunity of the C.D.C.'s exercising these powers has arisen. A minor
point of interest to the C.D.C. is that Anglo-American would make available to them
at a favourable price a share in the equity of the mine.
4. The reasons for the rather complicated financial operations proposed,
including the intervention of the C.D.C. in this borrowing from Anglo-American and
their friends for on-lending are that in present circumstances Anglo-American and
other companies are not prepared, in additiori to their commitment for the mine, to
lend this sum direct to the Swaziland Government or to a railway authority
guaranteed by that Government.
5. The points at which the C.R.O. are at variance with the Treasury will no doubt
be brought out more clearly at the C.P.C. meeting. They seem to be:-
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(i) the gap of £1.3 million (paragraph 11 of the annex);
(ii) the contingent liability if in fact the total cost exceeds £10.37 million;
(iii) the possibility of the Japanese contract not being renewed or being replaced
by other contracts after ten years. 1
(iii) does not seem a very likely eventuality. Anglo-American are evidently
assuming that they will be able to keep the mine fully operative after ten years, and
the Japanese are not likely to wish to switch from a high grade source of supply to
which their smelting plants will be adapted.
6. No doubt the Colonial Secretary's sympathy will be with the Commonwealth
Secretary in not wishing to let slip the present opportunity of securing an outside
investment of £7~ million in Swaziland (£3~ million for the mine and £4 million
towards the railway).
1
The project was in some danger of collapse over this, but was rescued by the perseverance of Lord
Howick, who worked out a compromise solution to deal with this unlikely situation (minute by W G Boss,
17 July 1961).
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CAB 134/1559, CPC 7(60)1 & 2
18 Oct 1960
[High Commission Territories: financing of education, development,
and the Swaziland railway] : minutes of Cabinet Colonial Policy
Committee meeting
(1) Education and development
The Committee had before them memoranda by the Commonwealth Secretary
(C.P.C. (60) 21) and by the Colonial Secretary (C.P.C. (60) 22) regarding additional
finance for education and development in the High Commission Territories.
The Commonwealth Secretary 1 said that as a result of three recent reports on
conditions in the High Commission Territories the High Commissioner had made
strong representations for the allocation of an extra £10 millions for the Territories
over the period up to 31st March, 1964.2 The money would be devoted partly to
certain development projects recommended by an economic survey mission
nominated by the World Bank, partly to increasing teachers' salaries, and partly to an
improvement in educational training facilities . In the view of the economic survey
mission the development projects would be likely to carry each Territory well on the
way to becoming a viable economic unit instead of becoming a charge on the United
Kingdom Exchequer; the increased salaries for teachers were virtually inescapable;
and the inadequacy of training facilities in the territories had been described as
"scandalous". There were also wider political reasons why United Kingdom
expenditure on social services for Africans in the High Commission Territories
should be increased, since otherwise there were likely to be damaging comparisons
between expenditure per head by the Union Government on the African population
in the Union of South Africa and that by the United Kingdom Government in the
High Commission Territories. He suggested that of the £10 millions required, £8 ~
millions might be found from a share of the unallocated reserves of C.D. and W.
funds, from appropriating the frozen balances of C.D. and W. funds which could no
1

Mr Sandys.

2

See despatch from Sir J Maud, document no 482 below.
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longer be allocated to certain territories which had become independent, and by
grants in aid to Basutoland and the Bechuanaland Protectorate. He suggested that
officials should consider how the remaining £1Yz millions might be found.
Mr. Gore!! Bames 3 said that although the Colonial Secretary appreciated the need
for further United Kingdom financial aid for the three High Commission Territories
the matter must be considered in relation to equally pressing demands from other
Colonial territories in Africa. The rapid advance of the East and Central African
territories towards independence might well necessitate a significant increase in
United Kingdom expenditure on education services in order to provide sufficient
locally trained personnel to administer the countries when independent, and to avoid
the development of a situation similar to that which had a risen in the Congo. For
these reasons although the Colonial Secretary would not disagree in principle to the
High Commission Territories being allocated a proportionate share of any monies
available under C.D. and W. legislation, he was quite unable to agree to the whole of
the frozen balances being appropriated for the High Commission Territories, even if
the Treasury were to agree, as was hoped, that they could be allocated at all. In the
Colonial Secretary's view it would not be possible to count on more than between
one and two million pounds being available for High Commission Territories in the
period up to 31st March, 1964.
The Financial Secretary, Treasury, 4 said that although the Chancellor of the
Exchequer could not agree to the immediate allocation of £10 millions to the High
Commission Territories as recommended by the High Commissioner, he did not
subscribe to the view advanced by the Colonial Secretary that the amount of money
to be spent in the High Commission Territories should necessarily be calculated on a
strictly proportionate basis in relation to the demands of other territories. The High
Commission Territories were in a special position in that they were economically
dependent on the Union of South Africa, while politically dependent on the United
Kingdom; and there might well therefore be grounds for discriminating in favour of
the High Commission Territories in the allocation of United Kingdom funds. He
suggested that it might be possible to draw up an interim programme pending a
decision on South Africa's future membership of the Commonwealth.
In discussion it was suggested that although it could be shown that the High
Commission Territories had in recent years received more financial help per head of
population from certain sources than the East ' African Territories and Nyasaland,
account should also be taken of the greater degree of private external investment
which had, at any rate until recently, taken place in the East African Territories. It
was not unreasonable in principle that the High Commission Territories, which had
attracted relatively little private investment, should fare better from public sources.
It was also suggested that some of the finance required for the High Commission
Territories, particularly in respect of development projects, might be obtained from
international agencies such as the World Bank, the International Development
Association, and, possibly, the Special Commonwealth African Assistance Plan. It was
also possible that the I.C.A., a United States organisation which had been allocated
$20 millions for expenditure on African education, might help in regard to that part
of the £10 millions to be devoted to educational purposes.

3

Deputy under-secretary of state at CO since 1959.

4

SirE Boy le.

74

[325)

ECONOMIC AND SOCIAL POLICIES

Summing up the discussion the Lord Chancellor5 said that the Committee took
note of the importance of the problem of making further funds available to the High
Commission Territories for the purposes described in the Commonwealth Secretary's
memorandum. Officials should therefore examine what were the available sources of
financial help, including international agencies. The matter might then be
considered further by the Committee.
(2) Railway from Swaziland to Lourem;o Marques
The Committee had before them a memorandum by the Commonwealth Secretary
(C.P.C. (60) 23) on the financing of the construction of 150 miles of railway in
Swaziland.6
The Commonwealth Secretary said that the opportunity had arisen to secure for
Swaziland two inter-dependent projects-the construction of a railway and the
development of substantial iron-ore deposits. The projects would transform the
economic outlook of the territory and secure for Swaziland an outlet to the sea
independent of the Union of South Africa. Nearly the whole of the finance would be
made available from private sources or from the Colonial Development Corporation
(C.D.C.), though some backing from the United Kingdom Government would be
needed. The Anglo-American Corporation of South Africa Ltd. had now successfully
completed their negotiations with Japanese interests and had drawn up heads of an
agreement under which the Japanese would buy 12 million tons of iron-ore over a
period of ten years. There had also been satisfactory negotiations with the
Portuguese Government who had agreed in principle to be responsible for the
operation of the railway and to provide the necessary rolling stock. This would
reduce the capital cost of the project at the expense of some increase in running
costs.
The Financial Secretary expressed considerable doubts about the financial
prospects of the railway project. The United Kingdom Government was being asked
to provide or guarantee, directly or indirectly, virtually the whole of the finance for
the scheme. By contrast, the Anglo-American Corporation would only be putting
into the project £1 million of the estimated cost of £10.37 millions and even this
would be subject to a guarantee from the Swaziland Government (which ultimately
involved the United Kingdom Government) as to repayment of interest and capital.
The proposal that the Export Credits Guarantee Department (E.C.G.D.) should
guarantee the £4 millions of contractor finance would be a novel use of the powers
given by Section 2 of the Export Guarantees Act, and the Treasury would not wish to
be committed on the matter until the E.C.G.D. had examined the soundness of the
scheme. The proposal also placed upon the United Kingdom Government an openended commitment to meet any excess cost of construction over the estimates.
The President of the Board of Trade 7 said that he supported the project. The
proposal to give an E.C.G.D. guarantee for contractor finance was unusual but it
would not add to the United Kingdom Government's prospective liabilities, and in
the circumstances he saw no objection to the guarantee being given under Section 2
of the Export Guarantees Act. He hoped, however, that arrangements could be made
for British equipment to be supplied for the project.

5

Lord Kilmuir, in the chair.

6

See previous document.

7

Mr Maudling.
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In further discussion, the following were the main points made:(a) Although there could be no certainty about the financial success of a project
of this kind, there was no evidence to suggest that the financial programme at
Appendix A to the report attached to C.P.C. (60) 23 was unrealistic. The estimates of
costs seemed to be reasonable, and they included a 20 per cent provision for
contingencies. Most of the revenue of the railway would come from carrying ironore, which was said to be of high quality, and the contract with the Japanesewithout which the project would not go forward-would guarantee substantial
freights over a long period.
(b) It would be for the C.D.C. to decide whether to invest in the project; if they
wished to do so, the Colonial Office would not stand in their way.
(c) The railway would increase the general prosperity of the country and hasten
its economic development. If the United Kingdom Government did not assist in
financing the railway project, they would have to provide finance for other
development projects almost certainly on less favourable terms.
Summing up, the Lord Chancellor said that the majority of the Committee considered that the railway would be of great value in the development of Swaziland and that
the United Kingdom Government should give the financial assistance, by guarantee
or otherwise, recommended by the Commonwealth Secretary. In view of the Treasury
reservations however, the matter would have to be referred to the Cabinet.
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PREM 1113179
2 Nov 1960-17 July 1961
[The financing of the Swaziland railway]: briefings by FA Bishop
(Cabinet Office) 1 for Mr Macmillan

The Colonial Policy Committee were unable to reach agreement on this question. 2
Briefly, the idea is to build a railway in Swaziland from the iron ore area at Bomvu to
the border of Mozambique (about 150 miles) where it can connect up with the
Portuguese railway to Louren~o Marques. The majority of the Committee favoured
the scheme, but the Treasury are against it on financial grounds.
Capital cost. It will cost a little over £9 millions to build the railway and cover
expected losses in the early years. The Portuguese Government are likely to hire out
locomotives and rolling stock for the Swaziland section; if they do not, the total cost
will be about £1 Oli millions.
Finance. £9 millions would be borrowed by the Swaziland Government as follows:

£4 millions from the building contractors, who would be
covered by an E.C.G.D. guarantee;
£4 millions from the Colonial Development Corporation,
which will obtain it by loans of £2 millions from the
Anglo-American Corporation, £1 million from other
firms and £1 million from the Exchequer; and
£1 million from the Anglo-American Corporation direct.
1

Deputy secretary of the Cabinet since 1959; previously principal private secretary to the prime minister,
1956-1959.
2
See previous document.
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There will remain £127,000 (or, if the Portuguese Government will not lease
locomotives, etc., £1 %million) to be found by the Swaziland Government direct; this
would have to come from the Exchequer.
Receipts. A sine qua non of building the railway is a contract between the
Swaziland Iron Ore Development Corporation (90 per cent owned by the AngloAmerican Corporation) and a Japanese concern to supply Japan with twelve million
tons of iron ore over ten years. It is estimated that the receipts from the transit of the
iron ore over the railway during this period would virtually repay the whole of the
construction costs. The future profitability of the railway would then depend on
securing further contracts for the supply of iron ore to the Japanese or elsewhere; or
perhaps developing some other traffic.
Commonwealth Relations Office view. The Commonwealth Relations Office are
much in favour of the scheme. They point out that not only is it likely to be a good
investment in itself, but Swaziland's mineral resources would become economically
exploitable; her economy would benefit generally - and she would therefore become
less dependent on the United Kingdom Exchequer; and she would secure an outlet to
the sea independent of the Union of South Africa. They stress the political
importance of ensuring that economically Swaziland does not Jag behind the native
areas in South Africa.
Treasury view. The Chancellor is likely to oppose the scheme on the grounds that
Her Majesty's Government is being called upon to guarantee virtually the whole of
the cost. The £4 millions loan from the contractors would be covered by an
E.C.G.D. guarantee; the £4 millions put up by the Colonial Development
Corporation would, in default of repayment, become a charge on the Exchequer;
and the £1 million direct loan from the Anglo-American Corporation to the
Swaziland Government is also ultimately backed by the Exchequer. Thus the
Exchequer is at risk in respect of
(i) the costs of building the railway being above the estimate;
(ii) net receipts from the iron ore traffic being less than expected (the freight rate
for iron ore will be a fixed price);
(iii) Japanese default on their contract to buy iron ore.
The Chancellor may go on to say that the most significant feature of these
financing arrangements is that no one has been willing to put up any equity capital
without a complete guarantee from Her Majesty's Government. Thus, he will say, the
project would not appear to be commercially a very attractive one.
Comment. There are obvious political advantages in this venture, and if all goes
well the railway might well significantly benefit Swaziland's economy. But are the
financial risks involved too great? What are the chances of the scheme turning out to
be another ground-nuts failure? Why is it that equity investors are so shy of it? Is it
simply an account of political uncertainly about the future of the High Commission
Territories?
One of the main things lacking in the papers on the subject is any indication by an
independent outside body of the economic and commercial prospects of the project.
Yet a decision must largely turn on a commercial assessment of the project. There is,
for instance, no indication of the views of the Colonial Development Corporation,
though rumour has it that they are not particularly enamoured of it. If this is so,
why? What does Lord Howick think? The International Bank would be an extremely
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good impartial body to make an economic assessment of the project. Has this been
done; if not, is there time for it to be done?
F.A.B.
2.11.60
The proposal (CPC (61)24) is to construct a railway from western Swaziland to the
Mozambique border in order to permit the development of rich and extensive iron
ore deposits in Swaziland. Without the railway these deposits cannot be exploited: on
the other hand, if they could be exploited, then the capital cost of the railway could
be paid off in about fifteen years, and it would be possible to exploit deposits of coal
and anthracite. In addition, a railway would give Swaziland an outlet to the sea
otherwise than through South Africa. The project depends upon an agreement
between the Anglo-American Corporation and Japanese interests for the sale of the
iron ore. Negotiations to this end are now almost complete; the Japanese are likely at
any moment to start pressing for signature of a sales contract: but this is impossible
without certainty that the railway will be built.
At a meeting on 4th November, 1960 (C.P.C. (60) 27) Ministers approved the
project subject to the satisfaction of certain conditions. The present position on these
is as follows :(a) The Colonial Development Corporation should be satisfied that the project is
commercially sound. The Colonial Development Corporation are so satisfied, subject
to a number of conditions which can be met.
(b) A satisfactory arrangement should be concluded with the Portuguese. Heads
of Agreement covering the main issues have been drawn up and satisfactory progress
is being made on freight rates over the Mozambique section of the railway. On the
other hand, neither the Portuguese nor the Anglo-American Corporation are now
willing to provide wagons for the railway, as had been hoped. This requires an
additional £1 million of capital expenditure, but an arrangement is under negotiation
by which the money would be found jointly by the Colonial Development Finance
Company, the Colonial Development Corporation (subject to the Colonial Secretary's
agreement) and the Anglo-American Corporation.
The need to secure Portuguese co-operation does, of course, raise political
difficulties at the present. There might be criticism in Parliament and elsewhere of
the arrangement whereby the Portuguese are to operate the Swaziland railway on
behalf of the Swaziland Railway Board. There is also the risk that political trouble in
Mozambique might interfere with the carriage of the iron ore to Louren~o Marques.
Against this, experience in the Congo has shown that local disturbances need not
materially affect the movement of goods for export, and that it would be in the
interests of any indigenous government succeeding the Portuguese that the iron ore
traffic should continue.
(c) There should be a satisfactory agreement about freight rates in Swaziland,
including provision for arbitration should rates have to be raised. Agreement has
been reached with the Anglo-American Corporation on a freight rate calculated to
meet operating costs and provide some £150,000 a year for a contingency reserve,
together with a fixed annual payment of £780,000 a year for ten years towards
servicing the railway's debt. The level of the freight rate is to be reviewed in the
fourth and seventh years of operation, and arbitration is accepted if agreement
cannot otherwise be reached at these reviews.
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(d) The necessary loan finance should be obtained. The Anglo-American
Corporation and the Colonial Development Corporation have confirmed their
readiness to raise the loans expected from them.
On the other hand, apart from the general support which the United Kingdom
Exchequer would have to give the Swaziland Government by way of backing the
Export Credits Guarantee to the contractors and underwriting any excess over
estimates in the capital and running costs of the railway, it now appears that the
amount which the Exchequer would have to provide for the project in hard cash
might be as much as £630,000, as opposed to the original estimate of £127,000. This
would be in addition to the £1 million to be put up by the Colonial Development
Corporation out of Exchequer advances, and the Treasury point out that there can be
no assurance that it would be the limit. Against this the Commonwealth Relations
Office state that the latest estimates by the consultants suggest that there are good
prospects of the capital cost of the railway being at least £500,000 less than earlier
estimates.
(e) Arrangements should be made to ensure that the main contracts for
constructional work were awarded to British firms and that so far as possible British
equipment was used. 3 The Chancellor of the Exchequer and the President of the
Board of Trade have now agreed that South African concerns should be allowed to
tender. But in any case South African steelmakers may not want to tender for the
permanent way material, and South African contractors are unlikely to be able to put
up the necessary five years' credit. The Commonwealth Relations Office further
recommend that South African wagon suppliers should also be allowed to tender
since they could probably deliver at Lourenc;:o Marques at two-thirds of the United
Kingdom price; and it had not originally been thought that there would be any
opening for United Kingdom manufacturers to supply wagons.
The Commonwealth Relations Office argue that if the project were abandoned now
not only would a valuable opportunity be missed but, since (owing to a Japanese leak)
it is now public knowledge that negotiations have gone a long way, general
confidence both in Southern Africa and also further north-e.g. in Kenya and
Tanganyika-would be undermined. 4
There would, however, be a serious problem if the Japanese failed to keep their
contract for the purchase of the iron ore. It now appears that the annual payment of
£780,000 mentioned above would not be available if the amount of ore moved fell
below the lower annual limit provided for in the contract with the Japanese. In the
worst case (complete closure of the mine) this might make it necessary for Swaziland
to be given help to the tune of up to about £2 million a year to cover loan charges and
operating losses on the railway. Against this the Commonwealth Relations Office
argue that the Japanese are reputed to be scrupulous in observing their commercial
engagements and that it would in any case be in the interests of the Swaziland Iron

3

Presumably because of worries about letting South Mrican contractors in; however, such a stipulation
against 'foreigners' was not normal for CDC work, and it was especially anomalous when Anglo-American
was putting up so much of the finance.
4
The CPC meeting's view was that it would give the impression that HMG, the CDC and Anglo-American
had got cold feet about investment in Mrica, which would be bad for the High Commission Territories,
and for Kenya, where the CDC had much money at stake; and it might discourage private investments as
well.
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Ore Development Company to seek other purchasers should the Japanese fail them.
Moreover, the Colonial Development Corporation have worked out a formula
acceptable to the Anglo-American Corporation and considered fair by the
Commonwealth Relations Office which would go a long way to ensure that the
railway received a total subvention of £7.8 millions, although over a longer period
than ten years.
An important element in the whole matter is the fact that, since Swaziland is grant
aided, the United Kingdom Exchequer would be bound in the last analysis to make
good any losses for which the Swaziland Government would be primarily
responsible.
Although the Treasury had decided (subject to satisfaction of the conditions
mentioned in (a) to (e) above) to waive their original obj~ctions to the project, they
are now concerned about undertaking these actual and potential additional
commitments in view of the deterioration in the United Kingdom balance of
payments. In particular, they argue that the foreign exchange cost of the project is
not limited to the amount to be provided from the Exchequer under the proposed
guarantees, but also includes the £1 million to be provided by the Colonial
Development Corporation, and might include a large proportion of the £8Y2 millions
to be raised in other ways by the Anglo-American Corporation, etc. On this the
Commonwealth Relations Office comment that they have no reason to believe that
the Anglo-American Corporation and their associates would obtain money from the
United Kingdom.
Our balance of payments position certainly does not make the problem any easier.
On the other hand, we have an unavoidable commitment to help Swaziland. One
cannot help feeling that a project of this sort is perhaps the most realistic, and very
likely the cheapest, way in which we can carry out that obligation. 5
F.A.B.
17.7.61
5

Details of the Agreement were tied up in 1962 between the high commissioner, the Swaziland
Development Co Ltd, the Swaziland Railway Board, Anglo-American Corporation of South Africa, the
CDC, and the Swaziland Iron Ore Development Co Ltd (CO 852/1841).
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DO 35/8460, nos 23 & 24
25 Jan 1957
[Ghana Independence Bill and the position of the Colonial
Development Corporation]: CRO note of two interdepartmental
meetings. Minutes by H A F Rumbold, H J B Lintott, J Thomson,
Lord Home and Mr Alport
[The first meeting, chaired by Lord Home, was attended by Lord Perth, officials from the
Treasury (W Armstrong and AD Peck), CO (Poynton, Galsworthy and Emanuel) and CRO
(Lintott, Rumbold, Cumming-Bruce and G L Simmons). The second meeting (held later
in the afternoon) was not attended by ministers. The three documents reproduced here
on this issue should be read in conjunction with a different selection in R Rathbone, ed,
Ghana, Part II 1952-1957 (BDEEP, 1992), document nos 283 (CPC memo, 28 Jan 1957),
285 (Cabinet conclusions, 1 Feb); & 286 (CPC minutes, 5 Feb); and also, more generally,
nos 277-279 on development finance.]
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I. First meeting
The Secretary of State [Lord Home, CRO] said that he had called the meeting to
consider what should be done as a result of the situation arising out of the Second
Reading debate of the Ghana Independence Bill in the House of Lords on the 24th
January. There had been an almost unanimous feeling expressed that Subsection 4 of
Clause 3 of the Bill which provided that the Colonial Development Corporation
should cease to operate in Ghana should be excised. This feeling was so strong that
there was a danger that the Subsection might not be accepted. If the Bill had to be
returned to the Commons, further interest would be aroused in the question and a
difficult situation might arise. There was considerable interest in the Colonial
Development Corporation on both sides in both Houses and the sentiment was
strong that the C.D.C. had a role to play in the emergent territories. The fact that
C.D.C. was already investing in Southern Rhodesia, although admittedly under
particular conditions, gave weight to the arguments that were being advanced. What
had to be considered now was whether the Subsection should be dropped or whether
it should be retained, and if so by what means Parliamentary agreement to its
retention could be secured.
2. The following points were made in discussion:(i) It might be possible to secure the retention of the Bill by g1vmg an
undertaking to review the needs of emergent territories for capital during the
initial period of independence (10 to 15 years) and the sources of capital available
to them, and to take appropriate action if a genuine need was established for a
special source of capital. There would be the implication in this undertaking that
the review would include consideration of the C.D.C. as the body to operate as the
source of capital if the need was proved.
(ii) At the same time it might be agreed that the C.D.C. should continue to
operate in Ghana on projects under current consideration while the review was
being carried out.
3. Anything which resulted in the United Kingdom Government's accepting the
principle of providing Exchequer finance to help the development of independent
Commonwealth countries on other than an ad hoc basis would result in very greatly
increased pressures for finance both from the independent territories and from the
Colonies.
4. There were the following advantages in the course suggested at Paragraph 2(i)
above:(i) It offered the best prospect of retaining the Subsection in the present Bill. If
possible it was desirable to confine the role of the Colonial Development
Corporation to its proper sphere of the Colonies. Agreement to the Subsection as a
first step to this end might be secured if it were seen that it was intended to go
thoroughly into the question of the needs of the emergent territories.
(ii) It would be necessary to pass a general amendment to the Overseas Resources
Development Act later in order to redefine the scope of C.D.C. so that the question
of its operating in a territory which achieved independence did not arise again.
There might be a better atmosphere for taking this action after the situation had
been reviewed.
(iii) If the C.D.C. were to operate in the emergent territories a possible solution
might be to arrange for the provision of a separate fund which the Corporation
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might have for this purpose for clearly defined purposes, e.g. financing operations
to public corporations in those territories. There might also be a time limit for the
duration of the Corporation's operations in each territory as it became
independent.
(iv) The possibility of C.D.C.'s operating on parallel but separate lines in the
emergent territories should not be excluded from the review which the
Government would undertake to make. The Corporation had established its
position in the minds of members and was generally acceptable to them.
5.

There were the following difficulties and disadvantages:-

(i) It was expected that Commonwealth countries would not reply favourably to
the suggestions on the Commonwealth Bank Scheme which had been referred to
them. If this proved to be so then it would be argued that H.M.G. should come
forward to fill the gap.
(ii) Any undertaking which included provision for continued operation by the
C.D.C. on the lines of Paragraph 2(ii) would make it arguable that it was
unnecessary to retain the Subsection at all as it was not desired to prevent the
Corporation from operating in Ghana now, and legislation to prevent it from doing
so need only be taken after the situation had been reviewed if it was shown to be
necessary.
(iii) If the C.D.C. were to be allowed to operate in Ghana pending a review, or as a
source of "transitional" capital, the basis of the financial settlement with Malaya
would be destroyed.
(iv) If a body were established to provide United Kingdom finance to emergent
territories pressure might arise from other under-developed countries in the
Independent Commonwealth for finance for them also. This could be avoided by
agreeing to the excision of the Subsection, but if this was done the financial
settlement with Malaya would be affected, and there would still be a commitment
to all other territories as they achieved independence.
(v) It was not clear where Parliamentary opinion stood as to the type of finance
which C.D.C. should give to newly independent territories. The C.D.C.'s
Constitution made it an inappropriate body for financing some types of scheme in
independent territories.
(vi) The concept of the "transitional" period was open to question. The essential
point was that the newly independent territories should so conduct their policies
as to make it possible for them to raise money in the ordinary markets. Providing
finance under special arrangements suggested that their credit worthiness was not
all that it should be and did not encourage them to make it so.
6. It was agreed that it was desirable to retain the Subsection, but that it would
be necessary to give an undertaking to consider further the special needs of the
emergent territories for development capital. Before the exact line to be taken at the
Committee stage of the Bill could be decided, the Secretary of State and Minister of
State would have private discussions with some of those concerned. It might also be
necessary to have a meeting of the Colonial Policy Committee.

11. Second meeting
Mr. Lintott said that he had arranged the meeting to consider what advice should be
given to Ministers as a result of the situation arising out of the second reading debate
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of the Ghana Independence Bill in the House of Lords, with particular relation to
subsection 3, clause 4 of the Bill.
2. Sir Hi/ton Poynton said that he was certain that the present policy was the
right one. To drop the subsection would lead to a wider expansion of the C.D.C.'s.
field of operation. It was illogical that the C.D.C. should continue to operate in
Colonial territories after Independence. If it was to do so it would be better to convert it into a Commonwealth Corporation, possibly under the Chancellor of the
Exchequer, or alternatively to provide for two separate corporations operating in
colonial and independent territories respectively. Not only was it illogical for the
Colonial Secretary to have a responsibility for the actions of the Corporation acting
in territories the United Kingdom's relations with which were not his concern, but
he had additional responsibilities towards the Corporation (for instance in regard
to appointments to the Board) which would be affected by the change in the
Corporation's functions. There would also be difficulties if a single corporation
were to have responsibility to two different Ministers evolving two separate
policies.
3. The immediate concern was to secure the passage of the Bill through the
House of Lords. Lord Perth had suggested that it might be possible to secure the
retention of the clause by giving an assurance that the Government would give full
consideration to the special capital needs of the emergent territories and the
availability of capital to them, and that if this consideration showed that special
machinery and sources of capital were needed and that this gap could only be met by
the C.D.C., then the Government would reconsider its policy and any action it then
took would apply retrospectively to Ghana. There were two main objections to this
policy:(i) If, as was expected, the views of Commonwealth Governments on
Commonwealth Bank Scheme which was being put to them were
encouraging, then it could be argued that C.D.C. should fill the gap, and
commitment would be unavoidable.
(ii) If the C.D.C. were thus to be allowed to continue its operations in Ghana,
basis of the financial arrangement with Malaya would be destroyed.

the
not
the
the

4. Mr. Armstrong agreed that if the C.D.C. were to continue its operations in
Ghana, then this commitment would extend to Malaya and to all Colonial territories
which subsequently became independent. Effectively this would reduce the amount
of C.D.C. finance available for Colonies, which would agitate for an increase in the
amount of capital resources available strictly for them, whether through the C.D.C.
or otherwise. Of the £100 m. available to the C.D.C., £80 m. has already been spent;
much of what remained was potentially committed. The inclusion of the newly
independent territories within the Corporation's scope would increase its demands
on the Government for further capital. There was also the possibility that other
under-developed Commonwealth countries (which were already independent) would
use the opportunity to press for capital to be made available to them from the C.D.C.
if its franchise were extended to the emergent territories. When further Colonial
territories came forward for independence, their call for exchequer finance might be
found to be proportionately greater, since most of them were less viable than Ghana
and Malaya.
5. The following points were made in discussion:-
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(i) There were dangers in retaining the clause and giving a general undertaking
to consider the situation further. One counter argument was that if the
Government was prepared to do this, it could equally well drop the clause and take
whatever action was necessary to exclude the C.D.C. from the emergent territories
after further consideration had shown that the C.D.C. had no special role to play. If
the subsection were dropped projects in Ghana and Malaya would still be subject
to the Secretary of State's concurrence, and it could be made clear it was intended
to adopt a conservative policy in regard to projects in these countries. On the other
hand it was the view of the Chairman of the C.D.C. that the Secretary of State's
concurrence to schemes put to him by the Corporation could only be withheld
strictly on the grounds that these schemes did not conform to the public policy. If
it were decided to exclude the Corporation from the newly independent territories,
a general Bill could be brought in at a later stage when the climate for its
reception might be better. On the other hand, there were dangers in dropping the
clause in the face of Parliamentary pressure now and trying to bring in a general
Bill later.
(ii) A possible solution on the lines of providing by a separate clause of the
Overseas Resources Development Act, that the C.D.C. should have in a new
account, a new and separate provision of money for clearly defined cases (of a
"Finance House" nature) in the newly Independent territories.
(iii) Preliminary examination suggested that the idea of using the C.D.F.C.1 as a
channel for International Bank investment had a number of objections to it. It
would be probably necessary to have legislation before a United Kingdom
guarantee could be given to the C.D.F.C. In any case it was dangerous to fall in
with the International Bank's underlying conception that the credit worthiness of
the emergent territories needed policing and it was better to take the line of the
bank that their credit was sufficient.

It was agreed that Ministers should be advised that it was desirable to retain the
clause if at all possible and to make some undertaking to reconsider the position in
regard to the needs of newly independent territories for capital and the resources to
meet them. While it was preferable not to relate the C.D.C. as a possible means of
providing this capital to this undertaking, the circumstances in which the
undertaking would be given made it impossible to avoid it.

Minutes on 327

If Lord Rennel[2 and Lord Milverton 3 can be persuaded on Monday that there are
strong arguments against the C.D.C. continuing to have legal authority to invest in
an independent Ghana, it should be possible to retain the existing clause in the Bill
on Thursday, explaining to the House of Lords that:(a) the Government propose to examine in detail the adequacy of the existing
channels for investment of money from the United Kingdom (Government and
1

Commonwealth Development Finance Co.
Lord Rennell of Rodd, director of Morgan, Grenfell & Co, president of the Royal Geographical Society,
3
1945-1958.
As Sir A Richards, governor of Nigeria, 1943-1947.

2
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private) in newly independent Commonwealth countries like Ghana and the
Federation of Malaya;
(b) if this examination discloses that there is a role which the Colonial
Development Corporation can continue to play in these territories, the
Government would consider sympathetically proposing to Parliament a suitable
amendment of the Overseas Resources Development Act 1948, which would seem
the right way to handle the matter, if only because the title of the Colonial
Development Corporation would require to be altered;
(c) alternatively, if it were decided that it would be right for U.K. Government
money to continue to be invested in Ghana and the Federation of Malaya through
a body like the C.D.C. it might be necessary for a new body to be set up for that
purpose under the supervision of the Commonwealth Secretary in much the same
way as the C.D.C. is under the supervision of the Colonial Secretary, with an
allocation of money of its own. Such a new body might possibly be so constituted
that it could continue to use the experience and staff of the C.D.C. We do not yet
know whether this would be the right course, and at this stage our minds are open
on the point. But if it were adopted, special legislation would be required;
(d) in either event, the wrong thing to do would be simply to omit the clause
about the C.D.C. from the present Bill, thus leaving the Colonial Development
Corporation, under the Overseas Resources Development Act as it stands at
present and subject to the approval of the Colonial Secretary in particular cases, to
operate in Ghana. That would be inconsistent with Ghana's new status.
2. An explanation of our position along these lines to Lord Rennell and Lord
Milverton might help to secure their acquiescence in the retention of the clause
about the C.D.C. in the Ghana Independence Bill.
3. If on the other hand when the Colonial Policy Committee meets it appears
unlikely that it will be possible to obtain a majority in the House of Lords for the
retention of the clause about the C.D.C., with the result that the Bill would have to
go back to the House of Commons and a decision would be necessary whether the
Government should:(i) accept the excision of the clause in the House of Lords and support the
excision in the House of Commons;
(ii) oppose the excision in the Lords, but accept it in the Commons;
(iii) oppose it both in the Lords and in the Commons.

4. In considering these alternatives, it is necessary to bear in mind the danger of
renewed debate on this issue in the Commons, where there is a widely held feeling
that U.K. money and if necessary U.K. government money should be invested in
greater volume, not only in emergent Colonies but also in old established
independent Commonwealth countries. This feeling might take the form of pressure
for the conversion of the C.D.C. into a Commonwealth Development Corporation
with a franchise to invest U.K. Government money anywhere in the Commonwealth.
This could be very expensive indeed, because of the immense demands for capital
from India, Australia, New Zealand, South Africa and Canada etc. It is important to
avoid this issue going more widely than the relationship of the C.D.C. to Ghana and
the Federation of Malaya. Therefore, rather than enter into a commitment to
consider means whereby more Exchequer money can go to the Commonwealth
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generally, it might be cheaper to accept firmly the proposition that the C.D.C. or
something like it can continue to invest in Ghana and the Federation of Malaya. This
is the main point of difficulty in both the Lords and the Commons and if it were
conceded would placate the bulk of the critics.
5. If therefore the situation indicated in para 3 arises, and we had to agree to the
excision of the clause regarding the C.D.C. in the Ghana Independence Bill, we would
have to explain that:(a) The Colonial Development Corporation as at present constituted and
controlled can continue to operate in an independent Ghana only as a transitional
measure.
(b) It will therefore be a necessary consequence of our acceptance of the
proposition that the Corporation or something like it should continue to operate
in Ghana, that we should re-examine the constitution of the C.D.C. and submit in
due course an amendment of the Overseas Resources Development Act. This reexamination will be undertaken.
6. A preferable way of lending Exchequer money to Ghana and the Federation of
Malaya would be by way of credits under Sect. 3 of the Export Credits Guarantee
Department Act (under which we lent Pakistan £10 million in 1953 and are
negotiating a loan to India of £15 million for steel plant). This device would enable us
to have a tighter hold on the amounts lent to Ghana and the Federation of Malaya
and on the uses to which they would be put. The loans would also be tied to U.K.
exports. The whole procedure would make it easier for us to correlate our lending to
Ghana with the way our general relations with Ghana are going and would therefore
be more valuable diplomatically.
H.A.F.R.
28.1.57

SofS
I attach a draft paper for the Colonial Policy Committee which was knocked up over
the weekend by the Colonial Office, Treasury and ourselves. The idea is that it should
be a joint paper from yourself and Lord Perth.
Briefly, the argument presented in this paper is as follows :(a) We must stand firm on the principle that U.K. Government money should not

regularly and normally be available for development in newly independent
countries, as would be implied of C.D.C. were to be permitted to operate in those
countries on their present basis.
(b) Any contribution which may be made from U.K. exchequer funds would be
exceptional and could be granted either under Section 3 of the Export Guarantees
Act or by ad hoc authority. In such a case, however, it might be possible to make
use of C.D.C.'s services on the managerial or technical side, and there may also
perhaps be some way by which those services could be linked up with development
schemes financed by the private sector.
(c) If, therefore, it is decided that it is necessary to make some concession to the
supporters of C.D.C., it should be on the lines that, within a general review of the
role of the United Kingdom in the development of newly independent
Commonwealth countries, the possibility of using the services of C.D.C. in some
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way should be explored. If it were found that the Corporation has a contribution to
make on these lines, legislation would be introduced, if necessary, to amend the
Overseas Resources Development Acts.
An undertaking on these lines would certainly not satisfy Lord Reith, who wishes
to operate fully over as wide a field as possible; nor would it probably satisfy the
Opposition, who would no doubt wish to see the use of public funds extended. But it
takes at their face value the arguments about C.D.C.'s special expertise and
experience, and should perhaps be sufficient to satisfy Government supporters.
In any case, we should stand firm on the maintenance of Clause 3(4) in the Ghana
Independence Bill. When we discussed this last week, I had wondered whether it
might not be better to drop this Clause and, in any case, introduce an amendment to
the Overseas Resources Development Acts to define precisely the limits of C.D.C.'s
operations in general. But I am convinced by the Colonial Office that to drop the
Clause now would create numerous difficulties and would appear a complete
surrender to the "Reith lobby".
H.J.B.L.
28.1.57
I attended a meeting on Saturday with representatives of the Colonial Office and the
Treasury to draft a paper for consideration by Ministers at today's Colonial Policy
Committee, in the light of the debate in the House of Lords on 31st January on
Clause 3 of the Ghana Independence Bill. The paper which is attached was to be
submitted to the respective Secretaries of State and to the Economic Secretary to the
Treasury.
2. The paper takes the form of a possible reply on behalf of the Government in
furtherance of what the Secretary of State promised to do before the adjournment on
Friday. It therefore, proceeds on the alternatives:(a) that the Clause should be retained, explaining the difficulties of doing
otherwise, or
(b) accepts the view that the Clause can be dropped and the ends which it seeks to
enact achieved by administrative action.
3. The difficulty in dealing with the case on Saturday was that it is not entirely
clear whether, if the Clause is dropped, it will in fact be possible to stop the flow of
funds to Ghana. The Attorney-General's 4 opinion on this seemed to be that C.D. & W
schemes which had started would have to go on.
4. The draft does not attempt, however, to enter into explanations of the legal
position. They would have to be expounded, if the need arose, by the lawyers.
5. It will be for the Colonial Policy Committee to decide what line should finally
be taken on this issue.

J.T.
4.2.57
The attached message in The Times 5 from Accra looks as if it has been inspired by the
C.D.C's local representative.
4

Sir R Manningham-Buller.

5

Not printed.
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2. The suggestion that Clause 3 of the Ghana Bill has created astonishment in
the Gold Coast is quite new and conflicts with the impression gained by the Colonial
Secretary on his recent visit. The Bill was of course agreed as a whole with the Ghana
Government.
The implication that the C.D.C. have easier resort to expert knowledge and
experience than for example the C.D.F.C. is quite unfounded.
The suggestion that the C.D.C. have lent at a lower rate of interest than the
C.D.F.C. is unsupported by fact. Both the C.D.C. and the C.D.F.C. lent money for
Kariba [Dam] on roughly the same terms. In the RISCOM case, the C.D.F.C. started off
by asking a higher rate of interest than the C.D.C., but negotiations are now
proceeding for a contribution by C.D.F.C. at roughly the rate previously offered by
C.D.C. C.D.C. have to lend at 1 ~% above Treasury lending rate at time of drawing.
The suggestion that C.D.F.C. is tied to certain companies arises from the fact that
in the proposed cement project a rival cement company to one of C.D.F.C's members
is concerned. But this circumstance in no way affects C.D.F.C.'s readiness to consider
the cement project. The only project in the Gold Coast which the C.D.C. had made
considerable initial progress in investigating the possibilities was the clinker cement
plant. The C.D.C's enquiries in the rubber and banana plantations, a flour mill and a
match factory were at a very preliminary stage: indeed the rubber and banana
plantation projects have not been approved by the Ghana Government. The C.D.F.C.
are also interested in the match factory.
Mr. Nkrumah recently asked the Colonial Secretary for assistance from us for the
Northern Territories. The Colonial Secretary intended to tell Mr. Nkrumah that we
would be ready to consider with the Ghana Government the possibilities of meeting
their requirements for overseas capital. But we have it in mind that it would be
politically awkward for us to provide finance specially earmarked for the Northern
Territories because that would imply a political interest of ours in those Territories.
The particular scheme suggested in The Times message is new to me and looks quite
unacceptable.
H.A.F.R.
5.2.57
I had an hours talk today with Lord Reith and the following points emerged.
The Colonial Development Corporation set up contains some valuable staff
organised efficiently for the purposes of getting business and seeing that projects are
sound and economically carried out.
Head Office here consists of General Manager and Executive Control Board with 5
controllers, 3 of which are responsible for different sections of activity (e.g. Mining,
forestry or agriculture.)
Abroad there are 6 regional controllers and under them project supervisors. The
staff when Reith came was 460, today it is 160 and he considers very effective for its
purpose.
In the C.D.C's operations the division of employment of experts is % experts
employed by C.D.C., ~on tap from private industry.
He impressed on me that staff was getting restive-for instance in the West Indies
where they anticipated they would be out of a job in 6 years. Recruiting is difficult
and they will soon begin to lose bodies.
Lord Reith was not wedded to the continuance of C.D.C. in its present
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constitutional form. He was himself rather in favour of a set up more like C.D.F.C.
with much of the onus for financing development thrown on the city with Bank of
England support.
But anybody to deal with Overseas development must have the minimum of staff
and he had it ready for use. He would fight like a demon that it should be retained
and used.
Could we not set up an Overseas Development Board blurring the line between
Colonies and Commonwealth. I invited him to put any ideas he might have on paper
and he is to do so at once.
H.
12.2.57
Thank you. This seems to fit in with our ideas.
C.J.M.A.
12.2.57

328 CAB 134/1555, CPC 2(57)
29 Jan 1957
'Ghana Independence Bill: role of the Colonial Development
Corporation'-its future in newly independent countries: minutes of
Cabinet Colonial Policy Committee meeting
The Committee had before them a memorandum by the Secretary of State for
Commonwealth Relations and the Minister of State for Colonial Affairs (C.P.C. (57) 2)
about the criticism, expressed during the Second Reading debate on the Ghana
Independence Bill in the House of Lords on 24th January, of the provision that the
Colonial Development Corporation would not be able to undertake new projects in
Ghana after the grant of full self-government. It now appeared likely that, unless
some concession could be made by the Government spokesmen during the
Committee Stage of the Bill, the relevant clause would be cut out. Legal advice had
been received that in that event Ghana would remain eligible for loans from the
Colonial Development Corporation under the Overseas Resources Development Acts.
In discussion, the Foreign Secretary 1 drew attention to the need for a timely
reappraisal of the general problems involved in financing the future development of
the African territories. We must take care both to avoid the imputation that we were
drawing wealth from these countries without adequate return and to forestall
unwelcome offers of assistance made as part of the Soviet economic offensive. In
pursuit of the latter aim we were already making grants and loans available on a
considerable scale to countries outside the Commonwealth. A strong case could,
therefore, be said to exist for continuing a measure of aid to Commonwealth
countries as they emerged from dependent status.
As against this, it was argued that a further review of our policy on investment in
the Commonwealth, while desirable in itself, was a question demanding thorough
examination in consultation with Commonwealth Governments. It would be
undesirable that this large issue should be prejudiced by an immediate decision in
1

Mr Selwyn Lloyd.
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the case of one territory. Even though the intention would be only to provide a
breathing space while the major issue was considered, it would be impossible to
avoid establishing a precedent of which Malaya, and perhaps existing fully selfgoverning countries in the Commonwealth, would be bound to seek to take
advantage.
The Lord Chancellor2 said that the gradual emergence of dependent territories
towards self-government involved the most serious problems which we had had to face
as a Colonial power. The grant of full self-government was inevitably an act of faith,
and much would depend upon the continued employment of United Kingdom personnel if the new administrations were to survive and grow. The Governments of newly
independent States might well find it easier to continue to employ British administrators and technicians if they continued to receive some financial help from Her
Majesty's Government, even if only for a limited period of possibly two or three years.
The advantages of extending the powers of the Colonial Development Corporation
to enable loans to be made to newly independent territories for a strictly limited
period were recognised by the Committee. On the other hand, any such arrangement
would tend to establish a practice of continued assistance which would have wide
repercussions and could not easily be brought to an end. The Colonial Development
Corporation might well embark, in the intervening years, on a large number of
schemes to which the territories concerned would attach much importance. The
influence which the staff of the Colonial Development Corporation could exert in
emergent territories should not be exaggerated. In the Gold Coast itself, the
Corporation were only engaged in one or two schemes and consultations were now
in progress with the Commonwealth Development Finance Company Ltd. regarding
alternative financial backing for these.
In these circumstances the Committee saw no alternative to the· course proposed
in paragraph 8(b) of C.P.C. (57) 2, whereby Ministers would. speak in favour of
retaining the relevant clause of the Ghana Independence Bill, but would undertake
that a review would be made of the United Kingdom's role in the development of
newly independent Commonwealth countries in the light of the replies received from
a general enquiry now being addressed to other Commonwealth Governments about
the possibility of establishing new machinery for investment in the Commonwealth.
It would be preferable that this statement should avoid any specific refe-rence to the
Colonial Development Corporation as one of the agencies which might be employed
for this purpose. But if necessary, this possibility would have to be admitted, without
committing the Government either to adopt it or to reject it.
2

Lord Kilmuir; the meeting was chaired, however, by Lord Salisbury (Lord President of the Council) .
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DO 35/8460, no 36
14 Feb 1957
[Summary of parliamentary debates (11 Dec-5 Feb) on Ghana
Independence Bill ]: CRO circular tel(no 64) to high commissioners
Attached is summary of discussions in both Houses of Parliament of Clause 3 of Bill,
together with copies of the relevant official reports .1
1

Not printed.
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2. The feeling was expressed in both Houses that Colonial territories on attaining
independence should not forfeit the assistance which they had hitherto received both
from Commonwealth Development and Welfare Funds and from the operations of
the Colonial Development Corporation, but rather should receive the maximum help
possible. The cessation of Colonial Development Corporation operations was
especially singled out for criticism on the grounds that the experience of the
Corporation made it eminently suitable as a means of assisting newly independent
territories and partly because it was feared that in course of time the Corporation
would wither away if debarred from new operations in a territory once it achieved
independence.
3. The Government's views were:(a) That a territory which achieved independence must be fully independent. It
would be inconsistent with this for the United Kingdom Government to continue
to make available home Exchequer money used by the CDC and for CD and W
schemes.
(b) That a newly independent country must establish its own creditworthiness by
its own efforts and anything delaying that would be a dis-service to it.
(c) That CD and W and CDC moneys were provided for non-self-governing
territories and could not legally be employed in independent States (the legal
circumstances were explained by the Lord Chancellor in the Lords on 5th
February) .
4. The Government stated its readiness to do all it could for Ghana. It had
undertaken to give £350,000 to Kumasi Technical College which would otherwise
have been forfeited by the stoppage of CD and W funds. The Commonwealth
Development Finance Company was in touch with the Gold Coast Government and
had placed its wide range of advisory services at its disposal. Other Commonwealth
Governments had been invited to consider whether anything further could be done
to assist development in the Commonwealth, but Government speakers stressed that
the question was rather one of find ing capital than of finding machinery to employ it.
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DO 35/10476, no 16
[27 May 1959]
[Nigeria: technical assistance scheme after independence ]: minutes of
a meeting between Mr Lennox-Boyd and Nigerian ministers, in Lagos
Mr. Lennox-Boyd opened the meeting by saying that Her Majesty's Government felt
strongly that a scheme for the continued provision of technical assistance by the
United Kingdom to Nigeria after independence would be of mutual advantage to both
countries. He considered it was most desirable to ensure that the grant of
independence should not break the many professional and technical links formed
with the United Kingdom and that the flow of assistance in those fields should be
maintained. At the present time, such technical assistance was provided in various
ways. For example, Sir Christopher Cox 1 had recently paid a visit to Nigeria and the
cost of implementing many of the proposals arising from his recommendations was
1

Educational adviser, CO, 1940- 1961.
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met from Colonial Development and Welfare Funds. Financial assistance from that
source would, however, cease on independence but it would be a tragedy if the help
and services of the kind mentioned were to stop.
Mr. Lennox-Boyd enquired, therefore, whether it was the wish of the Federal and
Regional Governments that the United Kingdom Government should continue to
provide such assistance after independence, without cost to Nigeria. He suggested
that the help might be similar to that provided to Malaya and Ghana. It would
include such matters as the financing of training courses, normally of post-graduate
standard, for Nigerians in the United Kingdom; the supply of technical and
professional advice in Nigeria; the recruitment of technical experts for service in
Nigeria; the provision of training and research equipment for educational
establishments; and the provision of technical equipment, for example, for water
supplies.
Mr. Lennox-Boyd said that, if Nigerian Ministers were in favour of such a scheme,
he would like to receive within the next few months the proposals of the
Governments in the Federation regarding the nature of technical assistance that they
would wish to receive. When those proposals had been received, an estimate could be
made of the scope and financial dimensions of the scheme during the early years of
its operation. Thereafter, an agreement for technical co-operation between the
United Kingdom and the Federal Government would be drafted ready for signature
immediately after independence. A similar agreement had been made with the
Government of Ghana, but it had only been concluded some months after
independence and there had consequently been a break in the flow of technical
assistance from the United Kingdom.
Finally, Mr. Lennox-Boyd emphasised that the scheme would be of mutual benefit.
There would increasingly be available in Nigeria information and advice which would
be valuable both directly to the United Kingdom and to other territories for which
Her Majesty's Government retained responsibility. His professional and technical
advisers would hope to continue to visit Nigeria and gain knowledge and experience
from Nigerian institutions. It would in that way be a two-way traffic; each party to
the agreement would gain.
Alhaji Abubakar Tafawa Balewa 2 said that the Federal Government welcomed the
Secretary of State's proposals and was glad that the field of technical assistance that
had been suggested was a wide one. He asked the Secretary of State whether, in the
event of the Conservative party being returned to power at the next General Election,
Her Majesty's Government would be prepared to consider making Nigeria grants as
well as loans for specific projects in addition to providing technical assistance.
Mr. Lennox-Boyd said that the question of a Commonwealth Assistance Loan,
which would be discussed with the Federal Minister of Finance when he visited
London in July, was separate from and would be additional to the proposed scheme
for technical assistance. While he hoped that it would be possible for the loan
assistance to be substantial, technical assistance would be on a much more modest
scale than the £13 million that the Governments of the Federation had received since
1955 under the Colonial Development and Welfare Act. He hoped that ways would be
found of closing the gap between the loan requirements of the Governments in
Nigeria and the funds available.
2

Prime minister of Nigeria, 1957- 1966 (died).
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Alhaji Abubakar Tafawa Balewa said that Nigeria would look to the United
Kingdom as a source of money, loans and grants after independence. It would be
some time before Nigeria would be able to go ahead on its own in that matter.
Alhaji Sir Ahmadu Bello 3 welcomed the Secretary of State's proposals on behalf of
the Northern Region Government.
Dr. Nnamdi Azikiwe4 said that he also found the scheme very welcome, provided
that it did not preclude the Governments from seeking and accepting technical
assistance from other sources, for example from United Nations institutions. Mr.
Lennox-Boyd confirmed that the proposed agreement would be without prejudice to
the Nigerian Governments receiving assistance from elsewhere. He had no intention
to prevent that but at the same time it was his wish to preserve the good-will that
existed between Nigeria and the United Kingdom. At independence Nigeria and the
United Kingdom would start off with a common link; there was a fund of mutual
good-will, which was a treasured asset.
Chief J.A. 0. Odebiyi5 said that he too welcomed the proposals, and enquired
whether acceptance of technical assistance from the United Kingdom would be
subject to any conditions. Mr. Lennox-Boyd confirmed that no conditions would be
imposed. Technical services, while smaller in comparison with Colonial Development
and Welfare assistance, would be provided free of charge without any strings.
Commonwealth Assistance Loans would be linked with the Exports Credits
Guarantee Act and so would be primarily concerned with exports from the United
Kingdom, but that would not prevent the provision of equipment from outside.
Some discussion then took place on the method of processing Regional
applications for Commonwealth Assistance Loans, and Chief J.A.O. Odebiyi enquired
whether such applications would be submitted through the Federal Government,
and whether that Government would have the right to prune applications. Mr.
Lennox-Boyd said that the Constitutional Conference had agreed that external loans
should be a Federal subject; negotiations would therefore have to be conducted with
the Federal Government. The intention was that, following discussions in London
with the Federal Minister of Finance in July, a Commonwealth Assistance Loan
should be negotiated with the Federal Government covering requirements up to
1962. It would then be the responsibility of the Federal Government to work out with
the Regional Governments the distribution of the loan between them.
Chief Festus Okotie-Eboh 6 confirmed that all requests by Regional Governments
for loans would be considered and sifted by the Loans Advisory Council, which would
decide on their order of priority before putting them forward.
Reverting to the question of an agreement for technical co-operation between the
United Kingdom and Nigeria and in response to a request by Chief Odebiyi, Mr. C. G.
Eastwood undertook to leave with the Governor-General and Regional Governors a
list of the suggested types of assistance which the United Kingdom Government
might be able to provide.

3
4

Sardauna of Sokoto, premier of the Northern Region.
Premier of the Eastern Region, 1954-1959; governor-general of Nigeria, 1960-1963, and first president,

1963.
Minister of finance, Western Region, 1957-1962.
6
Federal minister of finance.

5
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Those included the cost of:(a) seconding experts from the United Kingdom Government or subsidiary bodies
to provide assistance in the investigation, planning and execution of Nigerian
development projects;
(b) providing non-Governmental experts for a reasonable period or experts for
short-term investigations or adviser services required in connection with actual
development projects (as distinguished from experts employed on contract for a
longer period of service);
(c) providing certain of the services at present met from central Colonial
Development and Welfare funds, e.g.: (i) the recruitment and other services in the field of Higher Education which
were provided by the Inter-University Council and the Council for Overseas
Colleges of Arts, Science and Technology;
(ii) the provision of experts and equipment to conduct specific geodetic and
geophysical surveys;
(d) technical equipment and technical books;
(e) experts needed for training Nigerians to train other Nigerians;
(f) a limited number of post-graduate fellowships at United Kingdom Universities
(that would probably be covered separately under the Commonwealth Scholarship
Scheme);
(g) further training of a limited number of senior personnel in administration and
technical occupations in the United Kingdom;
(h) special research (e.g. in roads, products, etc.) in United Kingdom scientific
institutions on behalf of Nigeria, and visits by scientific experts for research
projects;
(i) preliminary investigation by United Kingdom industrial concerns or
technicians into industrial development projects likely to lead to United Kingdom
investment in partnership with local government-sponsored enterprise;
(j) continuing, to the extent that Nigeria might wish to continue, the kind of
advice hitherto provided by visits from the Secretary of State's team of Advisers.
With reference to item (i), Mr. Eastwood emphasised that there was no intention of
interfering in any way with the relations which Nigeria enjoyed with the Industrial
Advisory Service provided by the Colonial Development Finance Corporation.
The meeting:(I) Welcomed the proposal put forward by the Secretary of State that a Technical
Assistance Agreement between the United Kingdom Government and the
Government of the Federation should be prepared with the intention that it
should be signed on or immediately after independence.
(2) Took note that the Secretary of State would furnish the Governor-General and
Regional Governors with a list of suggested types of assistance with which the
United Kingdom might provide the Governments of the Federation after
independence.
(3) Agreed in principle that the Secretary of State's proposals would be welcomed
by the Governments of the Federation and that, after full consultation between the
Federal and Regional Governments, the Federal Government should forward to the
Secretary of State as soon as possible particulars of the types of technical assistance
which each Government would wish to receive from the United Kingdom.
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12-29 June 1959
DO 35/9268
[Post-independence financial aid for Nigeria, Ghana, Malaya and
Cyprus]: CRO minutes by R B Dorman, J Chadwick, A W Snelling and
ME Alien
I promised to [provide] some background material on aid extended or possibly to be
extended to Malaya, Ghana and Nigeria.
(1) Malaya. A programme of financial assistance for the Federation of Malaya was
agreed before independence at financial talks in London in January 1957.... we have
just completed a further round of financial talks, the results of which will be publicly
announced within the next week or so. The assistance can be listed as follows:
(a) Assistance towards the Emergency. The Federation has received a cash grant
of £3 millions in each of the three years 1957, 1958 and 1959. In addition we have
agreed at the recent talks that there should be further cash grants of £2V2 millions
in 1960 and £1V2 millions in 1961. It is not our intention to continue this type of
assistance beyond 1961. These cash grants rank in effect as part of the Federation's
revenue and there are no restrictions or rules as to how the money should be
spent. In addition United Kingdom forces play a substantial part in the operations
against the Communist terrorists and no charges are raised for this assistance.
(b) Aid towards the expansion of the Federation Armed Forces. We are meeting
the bulk of the capital costs of providing a nucleus navy and air force and of
enlarging the Federation army. This aid is partly in cash (to meet costs of building
new barracks and depots, costs of buying aircraft etc.) and partly in kind (e.g.
transfer of army equipment, ships etc.). The amount of aid agreed in 1957 under
these heads was just under £13V2 millions. In addition we have now agreed in the
current financial talks to increase this aid by a further £2V2 millions in the form of
free transfer of certain army and R.A.F. installations in Malaya.
(c) Development. It was agreed that the Federation should receive the unspent
balance of her C.D. & W. allocations at the date of independence. This assistance
takes the form of a grant of £308,000 to the University of Malaya in aid of their
building programme (payment of this grant will be completed during the current
year) plus a grant of just under £4 millions (the exact figure has yet to be
determined) to the Federation Government; the £4 million grant is being paid at
the rate of £1 million a year, it does not have to be appropriated in aid of any
particular projects (unlike C.D. & W. grants) and there are no particular
conditions governing payment of the grant.
(d) C.D.C. There are a number of C.D.C. projects in Malaya. During the 1957 talks
we agreed to sanction C.D.C. investment after independence in two projects which
had already been under discussion for some time; these were a contribution to a
Land Development Authority (£600,000) and to a Industrial Development
Corporation (£300,000-the Federation Government have still to establish this
Corporation and C.D.C's contribution is not yet paid). We also agreed to raise no
objection to the re-financing on a long-term basis of certain C.D.C. loans to the
Malayan Central Electricity Board which were due for repayment in 1960-63. In
addition we have very recently agreed, after considerable discussion with the
Treasury, to an increase of £140,000 in the capital sanction of the Kulai Oil Palms
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project. This is the first case of the major increase in the existing capital sanction
of a C.D.C. project in an independent Commonwealth country. The total capital
sum approved for C.D.C. projects in Malaya is over £12,900,000.
(e) Commonwealth Assistance Loan. We are offering, and Malaya is likely to
accept, a Commonwealth Assistance Loan under the Export Guarantee Act of £2Y.!
millions, the money to be spent on purchases of telecommunications equipment.
Details are not yet finalised and no announcement has yet been made.
There is also the assistance which we provide under the Colombo Plan, but so far this
has not amounted to very much in the case of Malaya....
(2) Ghana. Assistance to Ghana so far comes under two heads:
(a) Unspent balance of C.D. & W funds . Ghana has received a grant from the
Commonwealth Services Vote of £350,000 towards the cost of a Hall of Residence
at Kumasi College of Technology. This grant was the equivalent of Ghana's
unspent sub-allocation from the Higher Technical Education Allocation of C.D. &
W. funds. The fact that this grant was in lieu of money which would have been
provided under C.D. & W. was made clear in a statement to the House. But on the
other hand Ghana did not receive the balance of the territorial C.D. & W.
allocation. The decision not to pay over this sum (which was at first believed to be
about £300,000 against an original allocation of £3~ millions, but later turned out
to be less) was to some extent influenced by the fact that the United Kingdom
decided to meet a claim by the Swiss Government for £350,000 for damage
sustained by a Swiss company in 1948 riots in the Gold Coast, a claim properly
payable by Ghana-but of course this has never been referred to in public, and in
any case because of her comparative wealth it might have been decided that
assistance of this kind was unnecessary.
(b) Technical Assistance. We have a mutual Technical Assistance Agreement with
Ghana for supplying Colombo Plan type assistance (i.e. training courses and
experts). Provision in 1957/58 was £35,000 and in 1958/59 is £75,000. This is a
useful and valuable scheme but of course the money available is not so very
substantial and also there are restrictions on the type of assistance which can be
provided (e.g. a point which has also arisen in a Malayan context, we cannot fill
cadre posts in the Civil Service). Financial assistance to Ghana since independence
has not been great. But on the other hand she has not stood in any real need of
appreciable financial assistance so far. Thanks to a bounteous income from cocoa
duty her development programmes have not been affected by financial stringency.
But there is of course the Volta [Dam] project, which can only be implemented by
very large doses of external assistance from probably a number of sources. All the
indications are that discussions on the financing of this project are going to come
to a head in the fairly near future.
(3) Nigeria. The question of assistance to Nigeria after independence is very much
under discussion at the moment. The following seem to be the main heads of
possible aid:
(a) Unspent balance of C.D. & W. allocations. A firm statement has now been
made that if any approved C.D. & W. schemes financed from either a territorial or
a central allocation are left unfinished at the time of independence, the equivalent of the unissued balances will be paid over through the Commonwealth
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Services Vote .... So far as can be seen there will be some appreciable grants to
be made after independence, but they will not be evenly distributed between
regions. There has of course been no provision for Nigeria in the most recent
C.D. & W. share-out.
(b) Technical Assistance. There is agreement in principle on a Technical
Assistance Agreement for Nigeria which will be relatively ambitious. The Colonial
Office suggested a target figure of £1 million a year, but the Treasury think this
figure far too high. I believe that there is some possibility that the Treasury might
be induced to go as far as something in the region of £750,000 a year, but even to
achieve this figure would involve a great deal of administrative work and the
processing of large numbers of applications (unless we decide to bring within the
scope of this scheme a good many things not within the scope of say the existing
Ghana scheme) . ...
(c) Proposed Commonwealth Assistance Loan . The Colonial Office have made a
case to the Treasury for a Commonwealth Assistance Loan on independence of £15
millions. This is now under discussion between the Treasury and the Colonial
Office. The Treasury oppose the promise of any loan at all. . ..
(d) C.D.C. . .. For the post-independence period the three most important
projects are the three development companies for the Eastern region, Western
region and Northern region. These are in the process of being set up, but only after
many rounds of discussion between the Colonial Office, Treasury and C.D.C. There
is still one point of importance outstanding-this is the question of "cut-off date"
after which C.D.C. would be prohibited from proposing further projects in Nigeria
(C.D.C. want the date to be 1st April 1960, while Treasury so far have refused to go
beyond 1st January 1960) ....
One point [to] bear in mind is that it is not only that C.D. & W. provides more
money than other forms of assistance but that the existing types of postindependence assistance are restrictive in their application (e.g. there are fairly
narrow rules covering what can be done under the Ghana Technical Assistance
Scheme, the Malayans have had a good deal of difficulty in finding any way in which
they could utilise a Commonwealth Assistance Loan because of the tying to United
Kingdom exports, the restrictions on C.D.C. investments after independence etc.).

R.B.D.
12.6.59
To round out this exercise it would be proper to include some reference to financial
help to Cyprus on the grounds that she might remain within the Commonwealth.
Ministers have agreed in principle that we must offer help, principally by loan, for
some years after independence to help the Island's capital development programme.
So far it is agreed that £Y.1 m. should be made by way of grants to build a new terminal
at Nicosia airport. It is also possible that a grant of say £50,000 will be made for
preliminary work on the reconstruction of Famagusta port.
Our aid by way of loans, which might amount to as much as £6 m. depending on
possible contributions from Greece and Turkey, would in the event of a
Commonwealth solution have to be offered under Commonwealth Assistance Loan
procedure. At the moment there seems no alternative. The difficulty here is of course
that by their very nature, Commonwealth Assistance Loans cannot do much to
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alleviate local unemployment-the main headache with which Cyprus is at present
vexed ....

J.C.
16.6.59

MrRumbold
A note by Mr. Alien is attached on your enquiry about your possible involvement in
discussions in Washington 1 about economic assistance to the newly emerging and
independent African states.
2. I can quite understand your not wishing to launch this topic yourself but I
think it very probable that you will be tackled about it. It is a subject much in the
minds of Americans both official and academic at the present moment. Sir Hilton
Poynton and I were tackled hard about it at the conference we attended at
Cumberland Lodge last month. The Americans (whether official or unofficial) start
from the simple point of view that when a country becomes independent, C.D. & W.
stops, and they fear that as a result the newly emergent territory will be turning to
American official and unofficial sources for money previously forthcoming from the
Colonial Office. Their real desire, therefore, is to find out what are likely to be the
scale of the attacks upon the American purse as a result of independence, and for that
purpose they first want to ascertain what we are likely to do by way of financial help
after independence day.
3. I think the first point to make is that it does not make sense to speak of the
newly independent and emerging states (whether African or non-African) as a single
entity. The financial position of each of them is different and we will have to deal with
them differently after they are independent. We do not, for instance, want to evolve
schemes for emergent states as a bloc, which would bind us to give a lot of money to
some of them who did not need it. Then you might look at the three states one by
one.
Ghana. She is rich with over £150m. of sterling balances. (Incidentally, this means
that Ghanaians per head of population have bigger overseas reserves than the U.K.)
She was getting very little C.D. & W. aid just before independence because such aid
was going primarily to the colonies who were poorest and needed it most. What aid
she was getting has been continued after independence on the C.R.O. vote e.g. the
£350,000 we are providing for buildings for the Kumasi Institute of Technology. Ghana
has not asked us for money (as distinct from technical assistance) for any other purpose, and we do not provide money until people ask for it. The stage may, of course,
be reached before many months are past at which she will ask us for money for Volta
but this is of an utterly different order of magnitude from the type of assistance for
Colonies under C. D. & W. It can therefore be said quite flatly that the cessation of C.D.
& W. as a result of Ghana's independence has not been of any significance.
Malaya. She also is fairly rich and has one of the highest standards of living in
Asia. For the five years 1957 to 1961 (she became independent in 1957) we are
making her grants of £33m. in cash and kind to help her with the Emergency and to
build up her armed forces and for development. (In addition we are going to let her
have a £2~m. Commonwealth Assistance Loan but this has not yet been announced.)
The £33m. mostly bears a military label but the Malayan Government, in expressing
1

10-11 July 1959.
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their great appreciation of our generosity, have themselves made the point that it is
equivalent to aid for development because it frees their own resources for
development purposes. (This is in fact the converse of the argument the Pakistanis
use when they say that economic aid to India frees Indian resources for military
purposes). Malaya has had one or two disappointments e.g. inability so far to raise
money on the London Market and the poor response to the attempts of the C.D.F.C.
to raise more than £Y:im. for the Cameron Highlands, but we have not got any
requests from her for governmental assistance which we have not been able to meet.
Incidentally the £33m. includes £4.4m currently being provided on the C.R.O. vote
for the unspent balance of Malaya's C.D. & W. allocation on independence day, and
means that we are still giving assistance of C.D. & W. type for the projects which were
financed from C.D. & W. until independence day.
Nigeria. She is not so rich as Ghana but is by no means as poor as most parts of
Africa. Neither the form nor the magnitude of our post-independence assistance has
yet been settled. Why should it be? Nigerian independence is still 15 months off. It is
possible that decisions will not be reached until the date when the estimates are
being prepared for the financial year in which Nigeria becomes independent; on this
basis decisions would probably be taken towards the end of 1959. Over the average of
the last 12 years Nigeria has been getting £2%m. a year of C.D. & W. help for all
purposes, mostly by way of grant. There are two possible ways by which we could
help her in future :
(a) the particular approach: viz. to see what sort of activities would be endangered
by the stoppage of C.D. & W. and to offer aid in those particular fields e.g. the
building of educational institutions;
(b) the general approach: viz to assess the overall deficiency to finance in sight for
Nigeria's general development plan and then to provide money, presumably by way
of loan, to fill that gap.
No decision has yet been reached as to which of these approaches should be
adopted. (The Colonial Office have been proceeding on the basis of (b) and asked the
Treasury for £15m. but as Mr. Alien explains the first reaction of the Treasury was to
say no. That, however, is by no means the end of the story) .
4. I think if you could speak on these lines to the Americans it would help to get
them away from their thinking of the emergent territories as a single bloc and would
help to convince them that we will not "go thoroughly mean" towards new territories
after independence day but that we must be allowed to work at our own pace towards
solutions which will vary from country to country, & which minimise the dangers of
embarrassing repercussions for us.
A.W.S.
29.6.59
With respect, I fully share Mr. Rumbold's misgivings about his discussing this matter
[in Washington] ....
In the first place, our own views in Whitehall have by no means crystallised on this
matter of economic aid. The recent Africa Committee Report on the Next Ten Years
in Africa2 recommends certain steps in the field of technical assistance and draws
2

See document no 20 in Part I.
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attention to the need for substantial economic assistance in general, but this has not
yet received the approval of Ministers; and in any case the Report is designed to form
the basis for wide discussions of all aspects of Africa with the Americans and others. I
would think, therefore, that any discussions we may have with the Americans on
future economic assistance to Africa would need to be organised as part of much
wider discussions embracing the whole field covered by the Africa Committee's
Report.
Moreover, there are signs, as you know, of a new approach in Whitehall to the
needs of Nigeria. The Colonial Office have recently asked the Treasury to agree to a
programme for a £15 million Commonwealth Assistance Loan to Nigeria in the
period immediately after Independence. I think I am right in saying that an operation
of this magnitude in favour of a country about to achieve independence has never
before been considered. The Treasury's initial reaction to this Colonial Office request
is, of course, a loud "No", but I understand that the Colonial Office do not accept this
as the last word. At this particular juncture it would seem very difficult to say
anything worthwhile to the Americans about this new development. ...
I would think, therefore, that there is no need for Mr. Rumbold to raise the
question of aid to emergent Africa; if the Americans sought to raise with Mr.
Rumbold the question of aid to emergent Africa, he would not wish to go further
than making the following points (which are incidentally much the same as those
comprised in the Foreign Office directive to the Embassy for the tripartite talks):(a) As the Americans know, we in London have been giving a great deal of thought
to African problems recently but our ideas are not yet clear enough for us to
discuss them with the Americans.
(b) We recognise that there is going to be a tremendous demand for economic
assistance from the emergent countries in Africa.
(c) But we are not clear on the manner or extent to which this demand can be
satisfied. There are many factors involved, e.g. the different financial areas to
which the different territories of Africa belong, the investment arrangements
foreseen in the Treaty of Rome, and, of course, the desire of the Iron Curtain
countries to infiltrate economically into Africa.
The Foreign Office, with whom I have discussed, agree generally.
M.E.A.
26.6.59
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DO 35/9268
13 Aug-21 Sept 1959
[Post-independence economic aid to Nigeria]: CRO minutes by R B
Dorman, M E Alien, J Chadwick, Sir H Lintott, and H A F Rumbold
[Extract]

Current assistance to Nigeria which will come to an end on independence
2. C.D.C. The C.D.C. capital investment in Nigerian projects sanctioned to date
amounts to £4,396,000. Included among these projects are a building society
(£1,225,000), the development of a factory area at Lagos (£1,250,000), development
companies for the Northern Region and the Eastern Region (£750,000 and £170,000

100

[332]

ECONOMIC AND SOCIAL POLICIES

respectively), a rubber estate (£265,000), a cement works (£187,000) etc. In the
majority of projects C.D.C. are partners with other interests, and the total value of
capital commitments taking into account those of other partners is therefore very
much higher than the figures given for the C.D.C. investment. There are a fair
number of other schemes in Nigeria under consideration by C.D.C. and presumably
some of these may materialise before the cut-off date of 1st April, 1960 after which no
new C.D.C. schemes can be sanctioned. After independence C.D.C. will continue with
their existing schemes and will be able to put in additional capital at least up to the
totals approved before independence (at the moment C.D.C. capital actually spent on
Nigerian projects seems to be in the region of £2 millions less than total approvals),
but will not be able to initiate new projects.
3. Military assistance. £1 million is being paid to the Federal Government of
Nigeria towards the cost of the local forces. £500,000 was paid in 1958/59 and the
second £500,000 is being paid in 1959/60. There is so far as I am aware no provision
for continuing this assistance after independence, but Mr. Ellis may perhaps be able
to make some comment on this in the light of his knowledge of the discussions on
the proposed Nigerian defence agreement. It would be valuable to have some
arrangement under which assistance could on occasion be offered to the Nigerian
Forces without charges having to be raised. The Malaya Defence Agreement is
defective in this respect.
4. C.D. and W assistance. The total assistance which Nigeria (including the
Southern Cameroons) has received from C.D. & W. over the period 1946/47 to
1958/59 is as follows :
£

Central allocation to Ibadan
University College
Development grants
Development loan
Research grants
TOTAL

2,200,000
38,025,000
31,000
559,000
40,815,000

In addition Nigeria has benefited from a fair proportion of the West African
Regional Research grants which totalled £2,070,000 over the period 1946/57 to
1958/59.
5. . .. So far as I can judge, the bulk of the [development grant] money has been
taken in aid of the development programmes of the various regions and has been
used to finance all types of capital development. An analysis as to how the money was
allocated as between different regions would present comparatively little difficulty.
6. Exchequer loan . Agreement has just been reached that Nigeria should receive
a £3 millions Exchequer loan before the date of independence. The money is to be
used in the financing of the development programmes of the Federal Government
and of the Northern and Eastern Regions. The loan is not tied to particular projects
or to United Kingdom exports.

Sources of economic assistance after independence
7. Commonwealth Assistance Loans. It has now been agreed that Nigeria should
receive £12 millions under a Commonwealth Assistance Loan over the period
1960/62. Like the Colonial Office Exchequer loan, the money is to be used in aid of
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the general development programmes of the Federal, Northern and Eastern
Governments. The use of this type of loan is complicated by the twin requirements
that (a) the loan can only be expended on United Kingdom goods and services and (b)
the loan money cannot be spent in such a way as to obtain for the United Kingdom
orders that would but for the loan have gone elsewhere ("no distortion of trade") .
Moreover this type of loan is not helpful for the financing of projects which involve
large elements of local expenditure (as is the case with many Nigerian development
projects) . But on the other side of the coin the loan procedures are straightforward
and the money subject to the provisos above can be spent virtually as the Nigerians
wish without having to be related to specified and approved development projects.
8. United Kingdom Technical Assistance. It has been agreed in principle that the
United Kingdom should provide Nigeria with Technical Assistance on Colombo Plan
lines on a very substantial scale. The Colonial Office have suggested a target
expenditure of £1 million a year; this figure has not been accepted by the Treasury,
but I believe that you obtained the impression that they might well agree to
something in the region of £750,000 a year. Technical Assistance even on a large
scale will however only replace a comparatively small proportion of the services
financed under C.D. & W. grants, because for one thing it does not cover capital
expenditure.
9. Technical Assistance from non-U.K. sources. The most important non-United
Kingdom sources of Technical Assistance are the United Nations (particularly the
U.N. Technical Assistance Administration, F.A.O. and OPEX), I.C.A. and Canada. The
F.A.M.A. scheme operated under the auspices of C.C.T.A. will also be available to
Nigeria. These sources would all provide experts for service in Nigeria and (apart
from OPEX) would provide training in America or Europe for Nigerians. Nigeria has
so far not sought any great measure of assistance from these agencies (there are
apparently some small U.N. Technical Assistance schemes and there is in the pipeline
one application for Canadian Technical Assistance).
10. C.D.C. and C.D.F.C. C.D.F.C. runs an advisory service for the benefit of the
Federal Government and the Western Region Government and would no doubt be
willing to offer this service to the Northern Region and Eastern Region Governments
also. The Federal Government pays a fee of 5,000 guineas a year. C.D.F.C. have
proposed that the fee for the Western Region Government should be 3,000 guineas a
year. The service ranges from giving advice on particular proposed industrial projects
in Nigeria to finding of experts in particular fields and to more minor activities such
as provision of tickets for 'My Fair Lady' 1 for Nigerian visitors to London. C.D.F.C. are
also sponsoring the establishment of a Nigerian Investment Company, which will
give financial and advisory assistance in the establishment of industrial enterprises in
Nigeria. Its capital will be privately subscribed from both Nigerian and overseas
sources. C.D.C. may put up some of the capital for this company, and it is also
establishing in collaboration with the Northern and Eastern Region Governments
development companies to sponsor industrial development in these Regions. C.D.C.
will also offer its own advisory service to Nigeria after independence.
11. United States Development Loan Fund. The Nigerian Ports Authority has
received a loan of $800,000 to assist in financing the construction of a new
warehouse on Apapa Quay in Lagos Harbour. But other Nigerian applications to the
1

Long-running London musical, based on GB Shaw's Pygmalion.
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development loan fund do not seem to have met with success. The Malayans have
found their loans from the D.L.F. particularly valuable both because of the low rate of
interest (3Yz per cent.) and because they can cover the local as well as the overseas
costs of a development project.
12. lB.R.D. I.B.R.D. made a loan of $28 millions (£10 millions) to the Federal
Government in 1958 to cover a part of the cost of railway development in Northern
Nigeria. Nigeria will also no doubt look in due course to I.B.R.D. for assistance in the
financing of the proposed dam projects on the Niger and Kaduna rivers.
13. The following general points occur to me in considering the various forms of
economic assistance available to Nigeria after independence:
(a) There are a great many agencies offering advice and experts. On the United
Kingdom side there are experts under the Technical Assistance Scheme, the
C.D.F.C. advisory service and the C.D.C. advisory service. There are also U.N.
experts, U.S. experts and Canadian experts. And no doubt other countries such as
Israel or Holland or Western Germany may also offer experts.
(b) The establishment and promotion of new industrial enterprises seems to be
adequately covered. The C.D.C. and C.D.F.C. Development and Finance Companies
will both help, and the prospects may in any case attract private enterprise (not
only from the United Kingdom but from other European countries). The
establishment of new secondary industries in Ghana seems to be going ahead quite
well.
(c) Capital assistance will from now on come by way of loan rather than grant and
may at best be limited to covering external costs only of development projects.
This may bear hardly and create difficulties in the financing of non-economic
projects (education, hospitals etc.), particularly in the backward and poor
Northern Region which cannot afford to accept substantial loan assistance even if
it were offered because of the problems of servicing and capital repayment.

What more can or should be done
14. I doubt if it would be at all profitable at this stage to try to think out other
forms of economic assistance fo r Nigeria (unless something needs to be done about
the suggestion in para 3). The Treasury has just agreed to a programme of loans
which should enable Nigeria to carry out the bulk of its planned development over
the period up to 1962. In addition there is agreement on a substantial programme of
United Kingdom Technical Assistance. There is also the promise that unexpended
balances of C.D. & W. allocations will be paid over after independence (present
indications seem to be that this will not amount to much, except perhaps in the case
of Ibadan University College) . By the time that it is necessary to think of a further
slice of economic aid for Nigeria (e.g. after 1962) it may well be that Nigerian
thinking may be dominated partly by a desire to realise the Niger and Kaduna river
dams project and that we may be asked to participate in special arrangements for
international financing of this (cf. Ghana and Volta). And the problem of financing
development in the North will remain.
15. Our obvious course for the present seems to be to concentrate now on seeing
what can be made of the proposed Technical Assistance scheme. If it is our aim (as I
think it should be) that the scheme should operate in a fairly substantial way from
the word go, there is a great deal of advance preparation to be done. In Ghana we
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planned to spend £35,000 in the first year of the Technical Assistance scheme, but in
Nigeria the target may be say £750,000. In Ghana we have had to accept that United
Kingdom Technical Assistance may look rather small beer compared with what the
Americans may do through I.C.A., both because of the disparity between the
resources available to the Americans & ourselves and also because of the initial
reluctance of the Ghana Government to turn to the United Kingdom for assistance
on any appreciable scale. This need not apply in Nigeria.
16. The position reached at the moment is that advice is awaited from the
Federal Government on the type of projects which they might like financed under a
Technical Assistance scheme. The Colonial Office wrote to the Governor-General at
the beginning of May describing what might be possible, and Nigerian Ministers
agreed in principle that there should be a Technical Assistance scheme at a meeting
with the Colonial Secretary in Lagos at the end of May. 2 Apparently nothing has been
heard from Nigeria since that date and the Colonial Office have no clear idea as to
when the Federal Government's proposals may be received ....

R.B.D.
13.8.59
... I regret the delay that has occurred in producing the information required. The
thoroughness of Mr. Dorman's minute of 13th August above may, I hope, excuse it.
Since Sir H. Lintott wrote his minute in June, there has been one noteworthy
alteration in U.K. policy. This is that Nigeria has been promised a sum of £15 million
during the period from now until the end of 1962. This, in a way, alters the whole
picture. The £15 million should be of very considerable help in enabling Nigeria to
pursue her development programme.
Mr. Dorman's minute would seem to indicate that, at any rate for the first two
years after Independence, i.e. until the £15 million loan is exhausted, Nigeria should
have no difficulty in financing her strictly economic development expenditure. She
will also clearly have no difficulty in financing the necessary volume of technical
assistance. It may be, however, that she may find it difficult to finance social
development (e.g. the £10 millions which have been spent on education and medical
projects out of C.D. & W. grant money between 1950-51 and 1958-59). It might be
that the very substantial United Kingdom technical assistance programme could be
used to help in this way. The exact amount is not yet settled, but I think we can safely
assume that there will not be less than £1:2 million a year for this, and possibly £%
million. We might find it very difficult indeed to spend such large sums on strictly
Colombo Plan-type expenditure. It might therefore be wise to explore with the
Treasury the possibility of our being allowed to use a proportion of the technical
assistance money on such things as school building and the provision of drugs.
M.E.A.
8.9.59
Mr. Dorman has produced a most useful review of past, present and approved future
financial aid to the Federation. As Mr. Alien points out, we have since promised £15
million for development between now and the end of 1962. This in itself will average
out at slightly more than the Federation has been getting on an average per annum
2

See document no 330 above.
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since the War by way of C.D. & W. Thus, taking account also of the future availability
of Commonwealth Assistance Loans, the C.D.F.C. and the Technical Assistance
Scheme, it would seem that Nigeria will have been as fairly treated (by the United
Kingdom alone) in her first years of Independence as any other emergent territory. It
should not be too much to expect that what may be lost by the falling off of capital
assistance from the C.D.C. should be made up by investment from the United States
and Western European countries. West Germany, for instance, is already showing
interest in large scale railway contracts in Nigeria. It would seem a logical next step
that she should enter the field of governmental aid.
My knowledge of this subject is scant and I hesitate to offer any positive
suggestions. But reading Mr. Dorman's minute, I am struck by the possibility of
duplication of effort arising from the number of United Kingdom, Commonwealth
and United States Agencies likely to be involved after Independence in giving
development and technical aid to the new Federation. I wonder whether there would
not be something to be said for following the Malayan precedent and persuading the
Nigerians and the International Bank to get together with the aim of producing a
thorough survey of the economic potential of the Federation, together with the
outline of a five-year development programme best suited to Nigerian conditions,
and to her likely financial and economic growth ... .

J.C.
10.9.59

Mr. Rumbold
You will be interested to see Mr. Dorman's very valuable minute above on assistance
for Nigeria.
It seems clear that, under the arrangements now proposed, Nigeria will be
adequately provided for in the matter of development capital and technical
assistance. But, as Mr. Alien remarks, there may be a possible gap as regards
development in the social sphere.
We have been reproached from various quarters for having cut off direct assistance
to Ghana after independence for education and other social purposes. Ghana is a rich
country and has been able to take over these charges herself. In the case of Nigeria,
the needs will be urgent and it is certainly in our interest to help as regards
education; Lord Perth raises this question in his Reporrt on his recent tour (C.P.C.(59)
13), with special reference to the Northern Region.
I think that we should examine this further with the Colonial Office to see whether
there is in fact such a gap and, if so, how it might be filled. It may, for example, be
possible to take a rather wider definition of technical aid than in the Colombo Plan;
and there will be some help from the schemes agreed upon at the Oxford
Conference. 3 But it may be that it would be worth our while considering some
continuance of C.D. & W. type assistance for education, medical services, etc. after
independence, and, if you agree, I suggest that Mr. Alien should explore this further
with the Colonial Office, though without, of course, any commitment at the present
stage.
H.L.
15.9.59
3

Commonwealth Educational Conference, July 1959: see Introduction, p lxxix.
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I agree that we can put capital aid problems to one side for the moment. Nigeria's
need for money available to meet local expenditure may to some extent be capable of
being provided from the proposed International Development Association.
2. But it is clear that some very active work is needed on technical assistance. We
shall need to consider:(a) the scope of our assistance. This should, I think, be wide and should be quite
uninhibited by any precedents derived from the Colombo Plan or from the
Ghana scheme. We should certainly be ready to provide consultancy services,
experts, training facilities and limited amounts of research and training equipment. We should be ready to cover any field of activity, perhaps even administrative officers. We should certainly be ready to consider education and medical
cases. But what I am perfectly clear we must not attempt to cover is bricks and
mortar and such things as the provision of drugs. If we go in for that sort of
thing, we would need very fuuch more money than £1 million a year and the
technical assistance aspects proper of our scheme would get swamped in what is
really capital aid.
(b) our own organisation for coping with this. A great deal of staff will be
necessary. The question arises whether it should be handled by the Ghana
Department or by the Colombo Plan Department, which already has a staff expert
in this sort of thing and the necessary contacts. I understand that this issue is
already the subject of separate noting.
(c) the timing of the start of our scheme. If we are going to make any effective
impact on Nigeria's problems by October 1960, the scheme will have to be actively
running for some months before that. We probably ought to have our machine in
embryo form and ready to spend money by April 1960 (even if the money is
technically from a Colonial Office vote).
3. These issues are urgent and it is quite impossible for us to wait until the
Nigerian Administration can be coaxed by the Colonial Office into answering the
questions put to them. A great deal of material must already be available in the
Colonial Office about the sort of assistance we could usefully give, and we could get
on with the job of checking this and also examining our machinery (vide (b) and (c)
above) . We may have to send one or 1:\.vo people to Nigeria this autumn to explore the
ground. I think that we ought to have an Office Committee on the subject set up at
once, on which members of the Colonial Office would sit. I would be ready to start
this off myself although I would like to hand it over to Mr. Costar on his return from
leave.

H.A.F.R.
17.9.59

Mr. Rumbold
I have discussed with Mr. Alien. I agree very strongly that we should get ahead with
the planning of technical assistance to Nigeria, and I think your suggestion of a
Working Party is right. ...
H.L.
21.9.59

I
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333 T 220/941, pp 1-8, 50, 63 & 65
5 Jan 1960
'Financial assistance to the West Indies Federation after
independence': Treasury paper. 1 Minutes by A W Taylor, L Pliatsky,
[Extract]
Sir D Rickett and Mr Heathcoat Amory
1. The political leaders of the West Indian Federation are studying the
implications of independence in the near future. Mr. Norman Manley, Premier of
Jamaica, is visiting London from the 9th-14th January, with the approval of the
Federal Government, to discuss with the Colonial Office the financial and economic
consequences of independence. This raises questions as to what assistance Her
Majesty's Government is prepared to give the Federation after independence.
2. These questions have wider implications, as regards future policies in the field
of United Kingdom assistance to independent Commonwealth countries, and the
matter has therefore been considered by the Official Committee on Development
Policy. As independence for the West Indies, even if accelerated, is unlikely to come
about for two or three years, it would be inappropriate to reach final conclusions now
about the financial assistance to be given after that date, but the Colonial Office will
find it necessary to give Mr. Manley an appreciation of the prospects in general terms.
3. The Colonial Office consider that the discussions to be held during the four
days of Mr. Manley's visit may well be crucial to the development, and indeed to the
very continuance in its present form, of Federation. There is already a serious danger
of Jamaica seceding, and this will be much increased if Mr. Manley feels that too
much of the burden incurred by the Federation on independence will fall on the
shoulders of Jamaica. Secession, if it came about, would be a serious misfortune to
The West Indies as a whole, but it would also be a considerable disadvantage to
Commonwealth interests and to United Kingdom interests.

Financial aspects of West Indian independence
4. In the view of the Colonial Office, the only problem likely to stand in the way
of independence is that of financial self-sufficiency; on every other score it is as much
in the interest of the United Kingdom as it is in that of The West Indies that
independence should not be withheld or postponed. Financially, the granting of
independence in two or three years' time would mean that The West Indies would
lose assistance from Her Majesty's Government on their recurrent and development
budgets to the extent of about £6 million per annum. In the Colonial Office's view,
the West Indies have no chance, within that time, of absorbing such a loss through
their own resources, especially since the additional costs arising through
independence will amount to at least a further £1 million a year.
5. On the basis of this appreciation, if the West Indies wish for independence, as
is likely, and provided that they can agree among themselves to give the Federation
the political and economic powers which are necessary for it to sustain sovereign
status and improve their financial viability, there is a strong case on political grounds
for agreeing to independence and affording them some temporary financial aid for a
transitional period after independence. But it will be important not only to limit the
1

This submission was agreed with the CO and CRO and based on decisions of the Cabinet Development
Policy Committee.
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extent of this commitment, but also so far as possible to avoid setting a precedent
which could be costly and embarrassing in the field of assistance to independent
Commonwealth countries generally, and especially those newly emerged from
colonial status. The United Kingdom's present balance of payments prospects add to
the need for caution with regard to new departures in this field.

Assistance to the colonies and the independent Commonwealth
6. Until 1958 it was general United Kingdom policy to provide economic
assistance from public funds only to the colonies, but in that year it was decided that
independent Commonwealth countries should be eligible for Commonwealth
Assistance loans; the loans so far approved under this policy have been made through
Export Credits Guarantee Department under Section 3 of the Export Guarantees Act.
There is at present no other general class of economic assistance (as distinct from
technical or military assistance) to independent Commonwealth countries. In
contrast, colonies are eligible not only for Exchequer loans but also for Colonial
Development and Welfare grants and may receive grants in aid of their budgets.
7. This general statement of the contrasting treatment accorded to colonies and
to other territories must be qualified with regard to a few particular cases. We have
been prepared to let colonies achieving independence have any unspent balance of
Colonial Development and Welfare assistance already allocated to them; Malaya in
particular has benefited from this in addition to continued deferice assistance for a
transitional period. Libya and Jordan, both outside the Commonwealth, have
continued to receive subsidies after the original military reasons have ceased to
apply. A more clear departure has been the case of Somaliland, which is grant-aided
to the extent of about a third of its budget. This territory is overwhelmingly poor but
at the same time there are fairly generally recognized special circumstances which
make it necessary to give them independence prematurely. It has therefore been
publicly stated that Her Majesty's Government would give "sympathetic
consideration to the continuation of United Kingdom financial assistance within the
limits of the amount at present being provided." But nowhere else has it been
necessary to grant or promise independence to a territory which has not been
financially self-sufficient. Thus Ghana has so far had no aid from the United Kingdom
since independence, and Nigeria has been promised a Commonwealth assistance
loan but no grant aid; and any straightforward economic assistance after
independence to the West Indies (which in our view cannot be put in the same
category as Somaliland, though the West Indies will no doubt make use of the
precedent) will represent a marked move away from existing policies if it goes beyond
a carry-over of any unspent Colonial Development and Welfare allocation and
eligibility for a Commonwealth Assistance loan.
8. Any proposal to go further than this raises the question whether it would
seriously prejudice the issue of the treatment to be accorded to other territories. In
particular, any development assistance in the form of grant or soft loan would be
extremely difficult to reconcile with present general policies on the terms of
Commonwealth Assistance Loans. We have therefore considered, with regard to the
assistance which the Federation now receives as a colony, what arrangements could
be made for transitional assistance after independence (possibly in association to
some extent with the United States and Canada) which would be justified on the basis
of the special circumstances of the case ....
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Assistance after independence
12. In the light of this appraisal of the position, we think that the United Kingdom
should be prepared to consider a programme of assistance for a limited transitional
period after independence based on a combination of the following measures:(i) Balance of Colonial Development and Welfare allocation. £6 or £7 million of
this allocation to the West Indies is likely to remain unspent at the date envisaged
for independence. This could be made available, without setting a new precedent,
over a period of years for the purposes to which this money is intended to be applied.
(ii) Eligibility for Commonwealth Assistance Loan . The West Indies will automatically be eligible for whatever form of Commonwealth Assistance Loan may be in
operation, when the time comes, for less developed independent Commonwealth
countries. Like other countries in this category, the West Indies will be expected to
make out an adequate case for such assistance. The Treasury consider that if in the
event the West Indies receive a Commonwealth Assistance Loan after early independence, the total amount devoted to Exchequer loans for the colonies generally
should be reduced by a corresponding sum; and that in general it would be wrong
for the total originally envisaged to be distributed to a reduced number of colonies
in spite of an increase in our liabilities for independent Commonwealth countries.
The Colonial Office do not agree with this view and consider that the total available
is in any case inadequate to meet the needs of the colonies.
(iii) Budgetary grant. We consider that any further assistance after independence
which may be deemed necessary for political reasons would be more defensible,
and would constitute a relatively less awkward precedent, if it took the form of a
tapering budgetary grant for a limited period. Even so, this must be regarded as a
departure from existing general arrangements and would present some
embarrassment in relation to general policies in this field.
13. The West Indies will be eligible to apply for normal development loans from
the International Bank, and for development assistance on easier terms from the
prospective new International Development Association, if she joins those bodies,
which will entail joining the International Monetary Fund in the first instance, to
become eligible for membership of the other two institutions. In addition we think
that the United Kingdom should approach the United States and Canada in the hope
that they may be prepared to supplement the assistance from the United Kingdom
envisaged above. The objective would be to secure such assistance from them as would
make it unnecessary for H.M. Government to consider providing further assistance in
grant form, in addition to the grant element already embodied in the suggestions set
out above. The United States and Canada might possibly be disposed among other
things to express willingness to provide the West In dies with disaster relief if the need
for this arises after independence; but even so the United Kingdom may have to be prepared to consider a certain amount of help of this kind when the time comes . ...
Minutes on 333
. . . The Colonial Office proposals are:(a) An annual financial grant to the Federation after independence on a declining
scale for 5 to 10 years, the amount to be negotiated later.
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(b) Assurances that the Federation will be eligible for Commonwealth Assistance
Loans under the terms available to independent Commonwealth countries.
(c) An approach to the United States and Canada to help in the provision of
development funds on "soft loan or grant terms".
(d) Early and encouraging assurances to the West Indians to the effect that
H.M.G. has decided, in principle, to make special arrangements.
5.

Looking at these proposals individually:-

(a) It is probably inevitable that there will be transitional grants to the Federation
in some form, and the responsibility for keeping the period and amount of such
grants within proper limits and for having regard to the precedents that will be
created, rests primarily with I.F. 1
(b) Prima facie, it is quite proper that, on becoming independent, the Federation
should be entitled to apply for a Commonwealth Assistance loan in the form of a
credit under Section 3 of the Export Guarantees Act. On the other hand, they
ought not to be given too much encouragement. The amount they are likely to
expect will be embarrassingly large when compared (by tests of population,
poverty, scope for economic development, position in the Cold War, etc.) with what
we are able to do for other territories.
(c) I see no objection to seeking the help of the United States and Canada on
behalf of West Indian development, though we ought not to take the initiative in
suggesting that such help might be given in the form of soft loans.
6. Viewed on broader lines, however, the proposals carry some unwelcome
implications. We have been trying hitherto to maintain certain distinctions in our
financial policy between Colonies and independent countries. It is true that the
distinction has become a bit fuzzy at the edges. The broad idea has been, however,
that when a Colonial territory becomes independent it can no longer expect as a
matter of course any of the grants, or other special aid, extended to the Colonies, but
in return it can apply for credits under Section 3 of the Export Guarantees Act. In
one sense it does not matter whether any particular territory receives a loan under
the Colonial Development and Welfare Acts or under Section 3. The change means,
however, an additional demand on the inadequate margin of funds available for
lending to independent countries-India, Nigeria, Ghana, etc.-with no reduction
in the overall figures which the Colonial Office have by statute at their disposal for
loans to territories still remaining dependent. Where such a change is accompanied
by the termination of colonial grants, we are (through the I.F. side) getting
something in return. But, if the grants are to go on and in a round about way there is
to be an effective addition to the allocation for lending to the Colonial Office's
proteges, the Treasury is getting the worst of both worlds.
7. There is here an important general problem calling for fuller considerationi.e. what transitional arrangements are required when Colonial territories become
independent. The Colonial Office ought to avoid commitments meanwhile. I should
have thought that on purely tactical grounds, it would be undesirable to begin
passing encouraging messages to the West Indies at this early stage. In particular, we
might try to dissuade the Colonial Office from the desire they are said to cherish to
1

IF= Imperial and colonial finance division of the Treasury; OF= Overseas finance division.
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say something pretty definite to Mr. Manley on his visit here within the next week or
so.
A.W.T.
6.1.60
... 3. At such short notice I have not attempted to form a judgment on the merits
of the case but have addressed myself solely to the problem which would arise if a
precedent on the lines of these proposals were set for aid to the independent
Commonwealth....
. . . Cyprus will certainly be given some aid after independence. The details are
now being considered. Something more than a straight Commonwealth assistance
loan is quite possible, but we hope that anything special will so far as possible take
the form of, and be presented as, payments for services rendered or facilities provided
under the Treaty with Cyprus.
4. It is true that the security assistance given to Malaya is regarded as being on
the generous side, and thus concealing an element of special economic assistance,
and the same may prove true in the case of Cyprus. Nevertheless it seems clear that
the Colonial Office proposals, especially if the amounts were substantial, would
involve an important new departure in the matter of straight-forward economic
assistance to an independent Commonwealth country. This would clearly set a
precedent for future cases of colonies achieving independence, and could react on
questions of aid to Commonwealth countries already independent. Divisional
responsibility for such expenditure lies with I.F. if it is from Votes, and probably the
whole of what the Colonial Office envisage would have to come from Votes. But I.F.
have brought us in on the basis that there is an O.F. interest, as well as a Committee
interest, and from this point of view the desirable outcome for the time being would
be:(a) That the Colonial Office should for the time being commit H.M.G. to nothing
going beyond a C.D. and W. carry-over or the equivalent, and consideration of a
Commonwealth assistance loan in whatever form may be appropriate under
general policy when the time comes.
(b) Commissioning of a further and more general paper about future aid to newlyindependent Commonwealth countries and the financial implications. This should
bring out whether we have to anticipate merely a switch of disbursements from
the Colonial Office to some other Department, or an addition to the total bill. It
should also discuss the extent to which it is practicable to give newly-independent
Commonwealth countries aid in forms which would not be extended to other
existing members of the Commonwealth.

L.P.
6.1.60
... the general conclusion is, that in order to avoid the danger that Jamaica may
secede from the Federation, we should be prepared to do rather more for the West
Indies during a short transitional period than we would normally do for an
independent Commonwealth country....
D.H.F.R.
8.1.60
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(1) I agree the submission.
(2) I am sure any continuing grant after independence should be on a strictly
tapering off basis.
D.H.A.
9.1.60

334 DO 35/8071, no 3
25 Feb 1960
'Financial assistance to Sierra Leone after independence': letter from
C G Eastwood (CO) toAD Peck (T). Enclosure, draft CO brief for
S of S. Minutes by 0 R Blair, J Chadwick, J R A Bottomley and
NE Costar (CRO)
I am replying to your letter of the 8th February to Emanuel about our proposed brief
on financial assistance to Sierra Leone after independence.
2. With respect, we feel that you over-estimate the buoyancy of Sierra Leone's
revenue and are much too sanguine about the prospects of bringing the illicit
diamond trade under control to a degree which would permit substantial revenue to
be raised from it.
3. As regards revenue, we have just received the draft estimates for 1960/61
which show that the revised estimate of revenue for 1959/60 is more than£~ million
less than the original estimate given in the enclosure to the brief while the
expenditure is nearly £~ million higher. The estimated surplus of approximately
£200,000 has therefore been replaced by an estimated deficit of nearly £800,000. The
draft estimates for 1960/61 have been prepared on a different basis from those in
previous years in that there is a separate capital budget and Colonial Development
and Welfare is no longer shown as a source of revenue. It appears that Government
hope to raise an additional £1 million of revenue but since as yet we have had no
explanation of the increases under the various heads we are not in a position to say
whether it is likely that this will be realised.
4. Your suggestion that everything would be all right if Sierra Leone tackled the
diamond problem satisfactorily seems to us, if I may say so, a considerable oversimplification of a most intractable problem. We do not for a moment believe that,
given the difficult nature of the country and the long frontier with Guinea and
Nigeria, there are any police measures which Sierra Leone can afford which would
bring the diamond trade under a sufficient degree of control to enable it to become a
substantial source of revenue. As you know, with considerable difficulty we have
secured agreement in Whitehall to an enquiry being made into more unorthodox
ways of dealing with the problem and the Sierra Leone Government's swift
acceptance of the proposal does suggest to us that we cannot criticise their
determination to extract revenue from the diamond-mining industry. We hope that
something substantial may come of this enquiry but are not too sanguine. That the
Government are fully alive to the issue is confirmed by the Governor's recent address
at the opening of the Legislative Council. Nevertheless, we agree with you that we
should not do anything to undermine this determination by suggesting that we
should be prepared to bail out an independent Sierra Leone irrespective of what
measures are taken to cope with the illicit diamond traffic and we are very ready to
strengthen the draft brief to bring this out more fully.
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5. You suggest that the military forces might be replaced by some form of mobile
police force and that this would be a good deal less expensive. There are arguments
on both sides on the desirability of such a change which I need not go into here, but
it is very far from clear that it would result in a financial saving. Apart from the
serious standing threat to security which exists in the diamond area of Kono, there
can be no doubt about the potential threat to Sierra Leone from Guinea. An
independent Sierra Leone could with some justification argue that it should have
increased rather than decreased security forces of one form or another. There are
moreover strategic considerations affecting the United Kingdom Government which
are relevant. (We shall shortly be sending you a paper on the implications which the
grant of independence would have so far as defence is concerned.) The Chiefs of Staff
have recently concluded that we have a definite strategic interest in retaining our use
of the facilities offered by Freetown Harbour both in peace and war and certain overflying rights. They therefore recommend that we should conclude a Defence
Agreement with Sierra Leone. If we were to pursue the idea of disbanding the
existing military forces, we should of course have to seek the advice of the Chiefs of
Staff and they might well advise strongly against it, both for the reasons of local
defence I have already mentioned and also no doubt because the absence of any local
military force would make our own position in Freetown that much more vulnerable
and increase the amount of military assistance we might have to give in an
emergency.
6. In the light of the above we feel that the draft brief should be somewhat
revised and should bring out more fully the importance of encouraging the Sierra
Leone Government to take all possible measures in the diamond field. I enclose a
redraft. Paragraphs 1 to 5 are identical with the previous draft but the last part has
been changed. I should be grateful if you would let me know as soon as possible
whether the draft would be acceptable to you .. ..

Enclosure to 334
In his letter to the Governor inviting an all-party delegation to attend talks in this
country to discuss the future of Sierra Leone the Secretary of State suggested that
one of the subjects to be discussed at the conference should be the financial
implications of independence. He proposed that because a territory on attaining
independence ceases to be eligible for assistance in the forms appropriate to
dependent territories it was desirable to examine the ability of Sierra Leone to meet
the additional burdens that would result from independence and at the same time to
provide for the continuance of capital development.
2. Sierra Leone by reason of its limited resources and its size is relatively poor by
comparison with its larger British West African neighbours, Ghana and Nigeria.
Attached as an appendix1 to this brief is an appraisal of the financial implications of
independence for Sierra Leone. The broad conclusion is that Sierra Leone would
barely be able to pay its way on attaining independence, that independence will in
itself impose severe additional strains upon the budget and that in all probability

1

Not printed.
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external financial assistance would be required to maintain an adequate programme
of capital development.
3. All the main political parties in Sierra Leone have independence in the near
future as their goal. Mr. Lennox-Boyd when he visited Sierra Leone last year told
Sierra Leone Ministers that it seemed right to him to accept the objective of
independence within the Commonwealth. The Sierra Leone Peoples' Party, headed
by Sir Milton Margai, which is the Government party have announced that they
intend to ask for independence before the end of 1961. This is in accordance with the
statement of intention in their Party Manifesto. The last few years have witnessed
vital and far reaching changes in West Africa, with Ghana now independent, with
Nigeria on the brink of independence, and with the many changes in French West
Africa including the attainment of independence by Guinea, French Togoland and
the French Cameroons. In the heightened political and emotional atmosphere in
West Africa it would be virtually impossible for any political leader in Sierra Leone to
maintain his position without pressing for early independence.
4. Sierra Leone Ministers have repeatedly emphasized that they will not sacrifice
political advance for the financial benefit which would continue to accrue to them if
the country continued under Colonial Office tutelage. They are determined to meet
the consequences of independence by cutting Government expenditure whatever
risks may thereby be entailed. Although by comparison with a country like New
Zealand, which despite a similar size population has an annual budget of some
£300m compared with Sierra Leone's £12m, Sierra Leone may seem poor, it will be
difficult, if not impossible to argue from the financial facts that Sierra Leone could
not manage; provided the Government are prepared to make the necessary sacrifices,
they should get by. Moreover independence would not disqualify them from seeking
external aid. Sierra Leone Ministers would be unlikely to overlook the success
achieved by the neighbouring territory of Guinea in obtaining assistance from the
Communist bloc. It is suggested, therefore, that we shall not be able to withhold the
grant of independence on financial grounds alone.
5. Sierra Leone Ministers will presumably be submitting a paper on their financial position for consideration at the conference. Whilst they are determined not to
sacrifice their hopes of independence for any financial advantage, in the knowledge of
their financial weakness and that Colonial Development and Welfare funds will cease
to be available, they will probably seek some assurance of financial assistance after
independence in some other form, such as technical assistance as in the cases of Nigeria
and Ghana. They are likely to ask for help in meeting the cost of acquiring certain military and naval lands and buildings in Free town which the War Office and the Admiralty
wish to dispose of. They may also seek a contribution from us to meeting the cost of a
compensation scheme for expatriate officers in so far as it may be found to be beyond
the capacity of Sierra Leone to meet the total amount involved.
6. If Sierra Leone is to have stability after independence and is to be an element
of moderation in the African scene it seems more than likely that financial assistance
from the United Kingdom will be necessary. It is our responsibility to see that
independence is attained under conditions which will enable Sierra Leone to sustain
the responsibilities of sovereignty with decency and the Government to maintain a
reasonable programme of capital development designed to improve its financial
viability. Both in the case of Somaliland and The West Indies it seems likely that it
will be necessary to continue to grant financial aid from this country for at least a

114

ECONOMIC AND SOCIAL POLICIES

[334]

period after independence. No definite decision has however been reached in respect
of The West Indies while Somaliland is a very special case. If Sierra Leone were to
succeed in bringing the illicit diamond industry under control it might be able to
obtain from it sufficient revenue to make outside assistance unnecessary. Fresh
efforts in this direction are now to be made and we should do nothing to discourage
the Sierra Leone Government from pursuing them as effectively as possible.
Accordingly the Secretary of State should, it is suggested, urge on Sierra Leone
Ministers the need for every effort to make the territory financially viable and in
particular to take all possible steps to bring the diamond industry under control and
to secure from it a substantially greater contribution to Government revenue. It is
recommended that he should not give any specific assurance at this stage of United
Kingdom assistance, but take the line that independence implies an ability to stand
on one's own feet financially as well as politically and that an independent
Government should not expect direct assistance from H.M.G. after independence
except by way of technical assistance or Commonwealth Assistance loans.
7. The Sierra Leone delegations are however not likely to be satisfied with this and
it may be necessary to go rather further in order not to prejudice the compensation
scheme and the defence agreement. They will quote statements made by Mr. LennoxBoyd to the effect that he would see that a compensation scheme was introduced on
the lines of the Special List B scheme in Northern Nigeria, which of course carried
with it considerable financial assistance from the U.K. The Secretary of State could
then go on to say that he recognizes that special burdens fall on the Sierra Leone
Government at the moment of independence notably in relation to compensation and
defence liabilities and he will therefore be ready nearer the time of independence when
it will be clearer how far it is proving practicable to raise fresh revenue from the diamond industry to consider whether there are special circumstances which would warrant giving Sierra Leone exceptional financial treatment.
8. It is possible that Sierra Leone representatives may try to make a case for
financial assistance on the grounds that because the United Kingdom requires
certain defence facilities in Sierra Leone it would be only right that Her Majesty's
Government should pay for them . . .. 2 If in fact any financial assistance at all is to be
given this might be a practical way of giving it. It would not be entirely without
precedent and we have a substantial interest in the stability of Sierra Leone and the
adequate defence of its frontiers . On the other hand there are weighty arguments
against payment of a rent for defence facil ities as this is of necessity unrelated to the
financial need of the country and could easily be used to extort larger and larger
sums from the United Kingdom. Therefore, while it may not be possible to rule out
altogether some arrangement of this kind, it would seem preferable to stick as closely
as possible to the principle that financial assistance will only be given on a basis of
proved need, to enable the country to meet its total commitments.

Minutes on 334
. . . In a draft brief for the forthcoming Sierra Leone constitutional conference the
Colonial Office suggest that capital grants or soft loans will probably be necessary to
2

See document 107 in Part I.
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allow development to take place. The Treasury oppose the suggestions that "financial
assistance" (some sort of budgetary grant could be meant) and help over
compensation to civil servants should be given.
2. But the Treasury have already conceded budgetary help for the West Indies.
3. We have little cause to comment on this brief. But we might take note that the
paper reinforces the suggestion of a Canadian recently returned from Africa that a
Colombo plan was needed for the continent; and that if Mali and her sister states get
independence in a Commonwealth ala Franraise while continuing to receive grants
on the current scale they will certainly be able to boast that they order these matters
better in France .. . .
O.R.B.
10.2.60
I am afraid I do not share Mr. Blair's view that we have little cause to comment on
this brief- i.e. the Colonial Office paper at (373) .
2. Sierra Leone seeks Independence as early as March 1961. The late Colonial
Secretary committed himself to the solution, if not to a firm date. The present
Colonial Secretary has invited Sir Milton Margai and his colleagues to a conference
here beginning on March 28th. We put our general views to the Colonial Office in the
letter below (367).
3. Inevitably the question of post-Independence aid to Sierra Leone will come up
next month. And we shall then have to bear in mind what we are doing for nearby
Nigeria and in the more analogous case of the West Indian Federation. Sierra Leone
is poor. Illicit diamond smuggling has disorganised her main industry. When C.D.W.
and Exchequer loan aid is removed and fresh commitments in the way of a Foreign
Service, compensation to expatriates and the running of military forces are added,
she will be barely able to meet her recurrent budget, let alone plan for a capital
development programme estimated to cost £3 million per annum.
4. While the Colonial Office do not want to be committed to firm promises
during the coming talks, they seem to be playing with the idea of running on until
1964/5 the tapering grants begun in 1960 for aid to the Armed Forces (surely a
luxury?) - this as a disguised gift for the military facilities which we hope to get out
of the country at Independence: and of some further financial assistance
(unspecified) on the basis of proved need.
5. The Treasury view of all this is at (374) .
6. It seems clear to me:(a) That we shall have to do something for Sierra Leone at the time of
Independence;
(b) That it will be difficult at the coming talks to avoid giving some hint as to the
size of our prospective contribution.
7. Viewing the problem in isolation our priorities would doubtless be:(i)
(ii)
(iii)
(iv)

Commonwealth assistance loans.
Access to London Market (Probably useless in the first three to five years) .
Aid to Armed Forces (or Mobile Police).
Cash grant for acquisition of ex military installations

-Coupled of course, with the backlog of outstanding C.D.W. monies.
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8. But perhaps the real question is-Can we continue to deal ad hoc with the
financial problem of emerging territories, all of which from now on seem likely to
pose more and more serious problems of non-viability.
9. We have a Colombo Plan for South East Asia; Technical Assistance Schemes
for Ghana and Nigeria; and a tapering grant solution for the West Indies. Has not the
time come when we should seriously consider a Colombo Plan for Africa South of the
Sahara, into which we could rope the French, Belgians, and, for what they are worth,
the Portuguese and Spaniards; and, of course, the Union if they too will play. This
might be done through the enlargement of C.C.T.A., or as a completely new
adventure.
10. This year the Congo, French Cameroons, Nigeria, Togoland and Italian
Somaliland will have achieved Independence. The Mali Federation and Madagascar
will doubtless go the same way. Next year may bring Independence to Sierra Leone,
the British Cameroons and the rest of the French Community in Africa. Outside the
ambit of Commonwealth assistance loans, access to the London Market and C.D.F.C.,
is there any particular merit in our continuing to think up unique solutions to
"unique" cases, apart perhaps from "send off" grants and loans to our emerging
territories in Africa?
11. Perhaps you would pursue the general arguments on your side, and let me
know in due course what line you would like me to take with the Colonial Office and
Treasury when we put forward a Departmental view in advance of the talks with
Sierra Leone Ministers.

J.C.
16.2.60
. .. 2. To take first the question of a "Colombo Plan" for Africa raised in paragraphs
8-10 of [the above] minute: this question has been discussed many times in the last
few years, and the decision has always been that this would not be a desirable
operation. It is true that as a result of one of the bouts of consideration we joined in
the formation of the Foundation for Mutual Assistance in Africa (FAMA), but that is a
very moderate sized scheme, devoted to technical assistance.
3. Admittedly, increasingly rapid progress of colonial territories in Africa to
independence has rather reduced the force of the argument that was used against a
"Colombo Plan" for Africa a few years ago, that this type of operation would not be
suitable in a region where so many of the territories were dependent territories. But
there were many other arguments against the proposal and the increase in interest
in Africa shown in other international bodies (particularly in the formation of the
United Nations Economic Commission for Africa) suggests that it would result in a
duplication of effort and probably in confusion if a new body were floated now.
4. I consider therefore, that we should not now try to revive this proposal.
5. In any case, I do not think that the establishment of a "Colombo Plan" for
Africa would help us in the present problem of financial aid for Sierra Leone after
independence. Sierra Leone will be eligible for technical assistance through the
existing channels, such as F.A.M.A. & the United Nations Special Fund and Expanded
Programme of Technical Assistance; and on the development side, there are
Commonwealth Assistance Loans, I.B.R.D. and I.D.A., and bilateral assistance from
e.g. the United States Development Loan Fund. A possible difficulty is that Sierra
Leone might be unable to service "hard" loans, and unable to secure enough "soft"
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loans from the I.D.A. to maintain a satisfactory rate of development. In such
circumstances, we might be driven to consider development grants (as in the case of
the Indus Waters Scheme for Pakistan).
6. A more difficult question seems to me to be that of budgetary aid, including
questions such as cost of maintaining military forces and purchasing military assets,
and of compensating expatriate civil servants. This kind of budgetary assistance is
unpopular with the United States and not within the terms of reference of
international bodies like the I.B.R.D. It seems to me that the Treasury letter at (374)
may turn out to be unrealistic in its rigid opposition to budgetary aid. For political
reasons it may be necessary to help Sierra Leone, not only over the purchase of
military assets but also with a grant towards the upkeep of military forces (given its
long frontier and uneasy relations with Guinea, I doubt whether much could be
saved by substituting a mobile police force as the Treasury suggest) and also over
compensation for expatriate civil servants. On the evidence available it is not possible
to form a view on how important it is for strategic reasons that defence facilities
should be available to us in Sierra Leone; but, that apart, it would surely be greatly to
our general disadvantage in Mrica if Sierra Leone, after independence, were
compelled by poverty to link itself in a subordinate position to its neighbour Guinea.
7. As regards the particular suggestions in paragraph 7 of Mr. Chadwick's
minute, I think that our priorities should be:(i) Sierra Leone should be eligible to receive technical assistance on the same
lines as Ghana and Nigeria; Sierra Leone should also be eligible for
Commonwealth Assistance Loans for development (and have access to the London
market for what that would be worth in the circumstances), and to receive any
outstanding C.D. and W. money-it appears from paragraph 10 of the second
enclosure in (373) that very little is likely to be outstanding;
(ii) A grant for the acquisition of military installations and some form of
assistance towards the cost of compensating expatriate civil servants, if these are
shown to be justified;
(iii) A grant (preferably tapering) towards the cost of maintaining a minimum
military force, if Sierra Leone can be shown to be going to fail without it.

J.R.A.B.
18.2.60
I agree with Mr. Bottomley that we should not revive the idea of a Colombo Plan for
Mrica, which would not on balance be in our interests.
2. As regards help for Sierra Leone on achieving independence, I agree with the
priorities indicated in paragraph 7 of Mr. Bottomley's minute. I think we should
throw our weight against giving an undertaking-however tentative-about any
other type of assistance in advance of independence. The only exception to the rule
that independence must be the end of grant-in-aid, so far, is Cyprus, which is an
obvious special case of political (and military) blackmail. We have also, with
reluctance, contemplated continuing a tapering grant-in-aid to the West Indies after
independence. But a federated West Indies is big enough to make it clearly
impossible to withhold independence, even in the absence of viability. It is a special
case. Nor is Somaliland a parallel case; there are special reasons connected with the
Greater Somalia question for some special help. I think that these should not be
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regarded as precedents for the smaller colonial territories; otherwise we shall find
ourselves asked to give independence and a permanent subsidy to e.g. St. Helena in
due course. 3
3. I find the C.O. draft in Mr. Eastwood's letter of 25th February a great
improvement on the earlier version. Paragraph 6 is now entirely acceptable, but
paragraph 7 crosses a bridge before the C.O. come to it. I think we should question
the desirability of doing this at this stage in relation to a place as small as Sierra
Leone.
N.E.C.
7.3.60
3

See document no 314.
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PREM 11/3047, PM(60)27
26 Apr 1960
[Financial assistance to Sierra Leone after independence] : letter from
Mr Macleod to Mr Heath coat Amory
At the Cabinet on 11th April David Perth was invited (C.C. (60) 25th, item 3) to
circulate a memorandum that would inter alia propose what statement on finance
should be made to the Sierra Leone Representatives during fhe present discussions.
A draft of this was sent to you before Easter and you will remember that it said I
would do my best to put off consideration of the question of U.K. financial assistance
after independence until nearer the time. My talks with Sierra Leone Ministers have
been going very well but I have been forced to the conclusion on the principle of "his
dat qui cito dat" 1 that much the better course would be to settle with the Sierra
Leone Government now what help we shall be prepared to give after independence.
I have had a memorandum from the Sierra Leone Government which analyses
their financial position after independence and asks for help over a number of
specific things. This is not in itself unexpected. What is worth noting is that in
reaching their conclusions about the future financial prospects the Sierra Leone
Government have assumed that they will be able to raise some £900,000 extra
revenue annually from 1961/62 by means of a new tax on diamonds. We have just
seen the Report of the recent mission on this and it seems to us that the estimate of
new revenue is optimistic. The chances are that if we defer our discussions on
finance until next year we shall find the Sierra Leone Government showing that they
can no longer expect to get as much as £900,000 a year from diamonds and that their
need for help is greater than now estimated. I therefore suggest that we would do
well to settle what H.M.G. will do for Sierra Leone while the full estimated yield of
the new diamond tax can be counted in the balance. Another thought in my mind is
that we shall find it easier to deal with the Sierra Leone Ministers on these matters
before the outcome of the Cyprus negotiations makes its impact. Finally, I think we
are bound to take careful note of the recent reports of the extent of Soviet aid and
infiltration in Guinea. We do not want to risk anything of that sort in Sierra Leone
and I am sure that it will help both our relations generally and in particular our talks
on the defence side if we come out now with a firm promise of U. K. financial
1

He gives twice who gives quickly.
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assistance after independence. I may say that Sierra Leone Ministers have been very
forthcoming on the proposed Defence Agreement and though they do not link this
with financial aid they clearly expect that as part of the package deal some aid will be
forthcoming.
I enclose copies of the Sierra Leone Government's memorandum on finance and of
a note we have prepared analysing the position and discussing how we should offer to
help. 2 Briefly, I am suggesting:(a) a promise of Commonwealth Assistance loans of up to £3m. in the period up to
1964/65;
(b) a technical assistance programme (which might be worth about £100,000 a
year);
(c) provision of a grant equivalent to the unspent balance of grants under C.D.W.
schemes uncompleted at independence. (This is not likely to be very much if
independence comes towards the end of 1961 because Sierra Leone have only had
a three year allocation);
(d) waiver of claim for payment of naval and military land and buildings and of
stores and buffer stocks (valued by Sierra Leone at a total of £450,000);
(e) a grant of £2.5m. payable in the following tapering instalments in the first
three years after independence: £1.25m., £0.75m., £0.5m.
As regards (e) I would propose simply to offer this as a definite and final
contribution to assist them in their initial years of independence and I would not let
it be thought that we are undertaking an obligation to underwrite their finances . The
grant would be expressed as a measure of general help arrived at after taking account
of a number of factors - the gap in the resources for the capital programme, the
termination of the present tapering grant towards the military forces (which comes
to £0.5m. in the present year and would cost us another £l.Om. in total thereafter if
Sierra Leone did not become independent); the cost of the compensation scheme
which is £1. 75m. over 8 years, and the other burdens falling upon Sierra Leone in the
transitional period following independence.
By these various means we should cover the gap with which Sierra Leone seems
likely to be faced in the period to 1964/65 in financing their recurrent services and
mounting the very necessary capital development programme of £3m. a year. We
should have avoided committing ourselves to assisting specific objects such as
compensation to expatriates or military expenditure, and I think we should be
entitled to claim that we have shown a prompt and s~ympathetic understanding of the
financial burdens that Sierra Leone will soon have to bear and that we have provided
a firm and useful measure of support in the period of transition.
I think this represents the minimum we should do. Mter all it means running
down the reserves from £3.5m. to £2m. and counts on £1.2m. of capital from
international bodies and assumes an extra revenue from diamonds of £9m. a year
which may well not materialise. And, as Sierra Leone Ministers will see it we shall be
getting out of our commitment for the £1m. balance of the tapering military grant.
I hope that you will agree that this is something that we should now try to settle
on the above basis and that we should report accordingly to the Cabinet. David Perth
and Edward Boy le could discuss urgently if you agree.
2

Not printed.
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DO 35/8378, no 3
3 May 1960
[A Commonwealth Colombo-type economic plan for Mrica]: minute
by Lord Home to Mr Macmillan. Minutes by Sir H Lintott,
Sir A Clutterbuck and Lord Home
I have been thinking that there would be advantage in a Commonwealth Plan for the
giving and receipt of aid to under-developed countries in Africa. This would be
analogous to the Colombo Plan but restricted to Commonwealth countries, both as
recipients and donors. I attach a memorandum outlining a scheme of this kind,
which has been discussed by the Africa (Official) Committee on 29th April. 1
The conception has, I think, some merit in itself. It is true that it is largely a facade.
But so nowadays is the Colombo Plan, which has nevertheless been highly successful,
both politically and in concrete results . My main reason for putting the idea forward
now is that at a time when our Commonwealth relations are overshadowed by the
South African situation, it would be valuable to launch what will be seen as a constructive and positive action in relation to Africa in a non-political field.
In the light of the discussions by officials I am quite clear that it is essential to
restrict membership to the Commonwealth. All Commonwealth territories in Africa
should be members, some as recipients, some as donors, and all independent
Commonwealth countries outside Africa should be invited to take part. The United
Kingdom's initial contribution would consist of those sums which we have already
promised under various bilateral arrangements. The success of the scheme would
depend on the extent to which other Commonwealth countries could be persuaded
to come in as contributors. We may hope that Canada and Australia might be
persuaded, especially if this is launched in the political atmosphere of the Prime
Ministers' Meeting. It was the unanimous view of officials, with which I agree, that
the plan is only worth pursuing if it becomes clear that there will be substantial
support from other countries of the Commonwealth.
If you think this idea worth following up, I suggest that the best method would be
for you to take confidential soundings, in the first place of Mr. Diefenbaker and,
secondly, of Mr. Menzies. 2 If all goes well you could broach it to the others. Given fl
reasonably encouraging response, we could then bring it up at a formal meeting,
perhaps when we are considering the regional problems of Africa, which I expect will
be on 11th May.
The other Departments concerned have only been consulted at official level and I
am sending copies of this minute to the Foreign Secretary, Chancellor of the
Exchequer, Colonial Secretary and President of the Board of Trade. I hope that they
will be able to let you have any comments by the evening of Wednesday, 4th May.

Minutes on 336

Sir A. Clutterbuck
I have discussed this idea with Mr. Rumbold and members of the Economic Division, who
have prepared the attached draft note (which, however, may need further amendment) .I
1

Not printed.

2

Prime ministers of Canada and Australia respectively.
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You will recall that the suggestion was for a scheme on the general lines of the
Colombo Plan, but restricted to Commonwealth countries, both as recipients and
donors. The plan would (like the Colombo Plan) leave recipients and donors free to
make their own bilateral arrangements for technical and other aid, but there might
be a small central Bureau for recording and publicity, and an annual meeting which
would draw up a report. The scheme would be confined to independent Commonwealth countries and U.K. Colonies in Africa.
The following summary of the pros and cons of a scheme of this kind has been
agreed with Mr. Rumbold.
The scheme would have the following possible advantages:(a) The needs of Nigeria and other emergent territories in Africa for aid and
technical assistance are going to be considerable. The more that we can secure
contributions from other Commonwealth countries, the better; and the Colombo
Plan has shown that a scheme of this kind can attract contributions which might
not otherwise be forthcoming.
(b) Such a scheme would be consistent with the Montreal principle of mutual
help between Commonwealth countries.
(c) Newly independent countries find psychological and political difficulties in
seeking certain forms of aid (e.g. the provision of experts) from the U.K. alone;
such assistance would be more readily acceptable under a Commonwealth label.
(d) It would underline for the new countries the value of the Commonwealth
connection.
(e) We are constantly under criticism (however unfairly) from public opinion in
the U.K. that we do not do enough for the newly independent countries when they
lose the benefits that they have had as Colonies. Our sponsorship of a scheme of
this kind would help to allay these criticisms.
(f) The Prime Ministers' Meeting in May is going to be bedevilled by the South
African problem.3 As a diversionary tactic it could be very useful if the Meeting
could agree at least that the Commonwealth Economic Consultative Council
should consider the non-controversial and practical problem of aid to Commonwealth countries in Africa.
The scheme has the following possible disadvantages:(i) It would be more difficult to get Australia and New Zealand to participate in
an African scheme than it was in the Colombo Plan. Among the Asian
Commonwealth countries, only India might consider joining.
(ii) The Colombo Plan is a very valuable slogan. A similar scheme for Africa would
be more easily seen through as a piece of window dressing and this might
endanger the reputation of the Colombo Plan.
(iii) We should probably-as happened in the case of the Colombo Plan-be put
under pressure to bring in foreign countries, both as donors and recipients. This
would be impossible, since the presence of the French would be the kiss of death.
(In a few years' time, when the French Community are independent States, the
position might be different; much would depend on the progress of the European
Economic Community.)
3

See document no 450 below.
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(iv) The Treasury would fear that the existence of a scheme of this kind would put
the U.K. under pressure to provide more money than it would otherwise have to.
This may well be so in the future, but what we envisage anyway for Nigeria and
Ghana (and what we should probably have to do for Sierra Leone) would be a
sufficient first instalment of the United Kingdom share.
(v) Nevertheless we already have a number of expensive proposals which we shall
have to get through the Chancellor of the Exchequer in the next few months:
Durgapur, the Indian atomic power station, Volta, Pakistan, the Indian Third Plan
and the High Commission Territories. This is not a propitious context in which to
launch a scheme which potentially involves increased commitments in Africa in
the future.
(vi) The position of South Africa in a scheme of this kind would present
difficulties. She would have to be invited to participate; but Nigeria and Ghana
would certainly not accept South African aid in present circumstances. It seems
quite likely that South Africa would be content to participate formally (perhaps on
an "observer" basis) while in practice-pleading the needs of her own underdeveloped population-doing nothing. But there might well be objections to the
mere fact of her membership.
(vii) The establishment of a Bureau and the holding of annual meetings of
Ministers would create problems which might not be justified by the results in
terms of publicity. Bilateral aid works very well without these procedures.
If it were decided by U.K. Ministers that it would be desirable to launch a proposal
on these lines, an essential preliminary would be to carry the Canadians, as the most
substantial potential donor outside the U.K., and get it straight with them that the
scheme would be confined to the Commonwealth. First, we should have to get interdepartmental agreement on the idea. This will not be easy and will take time. We are
unlikely to be able to do more by the end of the Prime Ministers' Meeting than to
have squared the Canadians and consulted other Commonwealth Governments, who
could hardly be expected to commit themselves off the cuff. We are thus unlikely to
be able to get more on the subject into the communique than a recognition by the
Prime Ministers of the needs of the new Commonwealth countries in Africa for aid
and technical assistance, and agreement that the Commonwealth Economic
Consultative Council should consider this problem. The subject could then be
pursued at the meeting of Commonwealth Finance Ministers in the Autumn.
It is a matter for political decision whether or not the advantages of a plan of this
kind outweigh the disadvantages. You may wish to send these papers to the Secretary
of State over the weekend; if he feels that this proposal should be pursued, a note on
the general lines of the attached draft and incorporating some of the substance of
this minute could be sent round to other Departments concerned at the beginning of
next week as a basis for urgent discussion.

H.L.
21.4.60

Secretary of State: You may wish to discuss with us . I have been v. much in favour of
a scheme of this kind (limited to C'wealth countries) since our Technical Assistance
Schemes, though valuable, make little political impact and we need a more
impressive umbrella if we are to allay criticism here and also to attract aid from
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C'wealth countries outside Africa. But there are admittedly serious difficulties, not
the least being the position of S. Africa.
If you agree that the idea is worth exploring more fully, the next step wd. be to test
the reactions of other interested Depts at an inter-departmental discussion. In the
light of this we could decide whether, and how best, to take matters further.

A. C.
22.4.60
Yes, I think it is certainly worth throwing a fly.

H.
25.4.60

337

DO 35/8378, nos 5-7
4 May 1960
[Comments on Lord Home's proposed Commonwealth economic
plan]: minutes to Mr Macmillan by Mr Heathcoat Amory, Mr Macleod
(PM(60)26), and Mr Selwyn Lloyd (PM/60/47)
I am afraid that I see very strong objection, from the financial and economic points of
view, to the proposal in the Commonwealth Secretary's minute of yesterday 1 that we
should launch a Commonwealth Colombo Plan for Africa. 2 Thus:(a) I doubt whether we can hope for any very significant response from the other
members of the Commonwealth to an initiative of this kind. If so, the only result
would be to increase the pressure on the U.K. to increase the very substantial sums
which we are already contributing to African development.
(b) But we are already concerned about the load on our balance of payments
which is implied by our existing commitments. There is therefore no advantageand obvious disadvantage-in creating yet another new institution for
development. We are already members of the International Bank and the
International Finance Corporation; we are committed to membership of the
International Development Association; and we are playing our part in the
consortium on the Indian Third Five-Year Plan and the Devefopment Assistance
Group. There is no difficulty in finding channels through which to spend the
limited amount of money which our resources and our balance of payments
permit us to deploy.
(c) We-and the beneficiaries-would suffer still further if, as a result of the new
Plan, other international institutions felt, not unreasonably, that they were now no
longer under so strong or immediate an obligation to provide aid to Africa.
(d) I do not see how the relationship of S. Africa to a Plan of this kind could be
other than an embarrassment and a disincentive to other members, particularly
the black African states, to play their part.

1

See previous document.
Macmillan minuted: 'The trouble is that it has been launched as you yourself heard yesterday. We should
discuss in Cabinet (May 6) what we are to do in this situation. H.M. 6.5.60'. See next document for Cabinet
conclusions.
2
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In short, it would only be if the other members of the Commonwealth were
prepared to put up for African development a very large amount of money which
would not otherwise be forthcoming that the proposal would be worth considering.
Otherwise, there would be great dangers in launching it, even by way of informal
discussion-since, once we had mooted it, it might be embarrassing to drop it even
though the response from the other Commonwealth countries was only modest,
whereas, if we did launch it with only minimal backing from the rest of the
Commonwealth, the only result would be to leave the U.K. saddled with the sole
responsibility of either finding yet more money for Africa or sponsoring a grandiose
scheme which would rapidly be exposed as mere window dressing of our existing
programme of aid and would end as an undignified and discreditable "flop" ....
D.H.A.

4.5.60
I have seen the minute of the 3rd May which the Commonwealth Secretary has sent
to you about a Commonwealth "Colombo Plan" for Africa.
2. I should be in sympathy with this proposal if the following conditions which
are in my view important were met:(a) that the Commonwealth plan is in fact confined to the Commonwealth,
including of course United Kingdom Colonial territories whether as donors or
recipients of aid;
(b) that it emerges clearly from the preliminary soundings proposed by the
Commonwealth Secretary that a reasonably substantial additional amount of aid
will be forthcoming from e.g. Canada and Australia which would not otherwise be
provided, and
(c) that Ghana and Nigeria welcome the idea and will give it firm support. It does
not altogether fit in with the "African personality" idea and we should make sure of
firm support from our major customers (who might presumably also be
contributors) before we go too far. I suggest that Dr. Nkrumah should be sounded
before the plan was brought to the Conference. If you wished, I would also sound
Abubakar. I do not think he would dislike the idea.
3. As to (a), the idea of an international "Colombo Plan" for Africa as a whole has
been examined more than once in recent years. One objection (among others) which
the Colonial Office has always seen to such an arrangement is that it would
substantially increase the opportunities for the Soviet bloc and Egypt to extend their
influence in Tropical Africa, especially in our territories. A plan confined to the
Commonwealth would clearly not be open to this objection. It might prove possible
in due course to devise some arrangement which would enable the United States to
be associated with, or lend support to, a Commonwealth plan in a way which would
not open the door to undesirable non-Commonwealth participants: but obviously
that could not happen for some time.
4. As to (b), I feel strongly that we must first be sure of increased aid, both
technical and capital. Otherwise the African recipients would sooner or later realise
that the scheme was little more than window-dressing, and their disillusionment
could then have dangerous consequences.
5. On (c) there is of course already major aid from Europe to parts of Africa by
way of French assistance to the Community, Belgian assistance to the Congo, and
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E.E.C. assistance to the Associated Territories. A Commonwealth scheme would be
another projection of aid from outside to a particular part of Africa. It might be
regarded as a new form of "Economic imperialism". Some African opinion might
prefer a plan with more of an "African" basis. "F.A.M.A." (Foundation for Mutual
Assistance in Africa South of the Sahara) is the very humble beginnings of such a
plan. All the tropical African states and the metropolitan governments are members
of it. It only operates in a very small way so far but with careful nursing could
probably be built up into something of real usefulness. It could not however, be given
much publicity appeal at present.
6. We must remember that a Commonwealth Colombo Plan for Africa would
exclude some friendly countries (Sudan, Liberia, Ethiopia).
7. The West Indian Governments have for some time been keen on the idea of a
"Colombo Plan" for the Caribbean, and have sought our help in promoting it.
Recently the idea has again come under discussion in the Caribbean Commission.
We have made some progress in discussions with both the Canadians and the
Americans about economic aid to The West Indies, though neither Government has
so far shown interest in the idea of any formal arrangement. If the proposal for a
Commonwealth aid plan for Africa materialises, that would almost certainly give rise
to renewed pressure from The West Indies for a comparable formal arrangement for
that area, which in the event we might well not be able to arrange. Nonetheless, I
would not on that account think that we should hold back on the Commonwealth
Secretary's proposal.
I. M.
4.5.60
I am not very happy about Lord Home's proposal (his minute 29/60 of May 3) for a
Colombo-type plan for Commonwealth countries in Africa.
2. In order to take account of African preference for multilateral rather than
bilateral aid we have from time to time considered the possibility of some such
umbrella for bilateral aid to the whole continent as the Colombo Plan provides. The
main difficulties have been:(i) the problem of Soviet participation; and
(ii) the danger of setting up a new organisation unless new large-scale finance
could be found. The Americans are not yet offering enough help to justify special
efforts to create a joint scheme of this kind.
I realise that the present proposal, being limited to the Commonwealth, is designed
to get round these difficulties, but it removes those features of a Colombo Plan which
would appeal to African opinion; it also emphasises others which the Africans dislike.
Behind the African preference for multilateral systems lies the wish to take part in
the planning and distribution of aid on an African basis; and to cut out political
influence from outside. Africans would see the proposed Commonwealth plan as
tending to perpetuate the division of Africa into zones connected with the former
colonial powers.
3. It may be true that the scheme would help to underline for the new countries
in Africa the value of the Commonwealth connection and to give the Commonwealth
the appearance of a positive function there, but if this runs against the tide of African
opinion it will be liable to bring the Commonwealth into disrepute and to make it
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appear as an instrument of "neo-colonialism". The Commonwealth has so far
remained remarkably free from accusations of this kind. Indeed the intangible nature
of the Commonwealth relationship is probably essential to its survival in Africa: it
would surely be dangerous to institutionalise it.
4. Generally speaking I wonder also whether we need give up hope so soon of
shifting the emphasis of our aid towards developing genuine multilateral systems,
through the United Nations or through some new organisation. The possibility is still
open to us of expanding the Foundation for Mutual Assistance in Africa South of the
Sahara "FAMA"-a promising organisation which might well be discouraged by the
appearance on the scene of a separate Commonwealth body clearly designed to
receive the bulk of our effort.
5. Until we are sure that there is nothing to be done in this direction it seems
safer and wiser to continue in our present line of helping the newly independent
members of the Commonwealth in a practical and discreet fashion rather than to
make a flourish of presenting our bilateral system under a thin, and I fear to many,
an ... 3

S.L.
5.5.60
3

Last line has disappeared from the carbon copy in PRO.

338

CAB 128/34, CC 29( 60 )3
6 May 1960
'Mrica: economic aid': Cabinet conclusions on a Colombo-type plan
[The situation envisaged in the previous documents was changed by a proposal by
Nkrumah for a Commonwealth initiative. The Commonwealth prime ministers gave
general support for a study of this problem, although none of them offered to put up any
more money. Sir N Brook got the impression that ministers were at this Cabinet
extremely hesitant in authorising the study; and he himself did not look forward to all the
problems involved in organising Commonwealth officials for it (DO 35/8378, no 13).]

The Commonwealth Secretary said that in the course of discussion on economic
questions at the current Meeting of Commonwealth Prime Ministers the suggestion
had been made that the older members of the Commonwealth might take the
initiative in establishing a "Colombo Plan" for Africa which would enable the African
countries to build up their own economies. This concept would have political
advantages and might be comparatively cheap; but, even on a relatively modest basis,
he doubted whether the resources required could be made available from within the
Commonwealth alone and it might be preferable for any such project to be studied in
some wider context. It might, however, be suggested that the subject should be
remitted for detailed examination by officials of the Commonwealth countries
concerned.
The Chancellor of the Exchequer, while recognising the presentational advantages
of the proposal, said that it would not be possible for the United Kingdom to increase
the £26 millions which we were expecting to provide annually as economic aid to
African countries. Within the limit of the resources available to the Commonwealth
it was unlikely that a significant and successful version of the Colombo Plan could be
adopted for Africa. It would be preferable to encourage the International Bank for
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Reconstruction and Development to extend their activities in African countries. The
idea of Commonwealth assistance in Africa might be studied further by officials, but
we should recognise that, while it might be possible for United Kingdom aid to Africa
to be identified with a Commonwealth agency, it was unlikely that any substantial
additional funds would be made available by other members of the Commonwealth
for this purpose.
Summing up the discussion, the Prime Minister said that it might be expedient to
suggest to the Commonwealth Prime Ministers that the possibility of a Colombo
Plan for Africa should be studied further by officials. We should, however, recognise
that no substantial additional funds were likely to be forthcoming on this basis in
Africa. We should also consider whether any additional help that the United Kingdom
could give might take the form of a contribution in terms of personnel rather than of
finance .
The Cabinet:Authorised the Prime Minister to suggest to the Meeting of Commonwealth Prime
Ministers that the proposal to establish a "Colombo Plan" for Africa should be
remitted for further study by officials of the Commonwealth countries concerned.
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DO 35/8378, no 91
21 July 1960
'Commonwealth co-operation in African development: note by J R A
Bottomley (CRO ) for Lord Home, on interdepartmental officials'
report
At the Prime Ministers' Meeting Dr. Nkrumah raised the question of a Commonwealth
initiative for assistance to African development. The Prime Ministers referred this to
the Finance Ministers' meeting in September. A preparatory meeting of Senior officials
on September 15th and 16th has been suggested to Commonwealth Governments.
2. We need to get a good deal of preparatory discussion out of the way before the
September meetings if anything useful is to be done then. As a first step we have
begun talks with the old Commonwealth Houses 1 and have circulated an analytical
note to them. We intend to go through this with them in a few days' time and then to
put it to all Commonwealth Houses 1 for wider discussion.
3. The attached paper 2 has been prepared inter-departmentally for submission to
Ministers individually, in order to obtain their authority for trying to steer the
preparatory discussions with the Commonwealth in the direction suggested in the
"conclusions" in paragraph 26, subject to any unexpected ideas the other
Commonwealth countries may put forward .
4. There is really no need for the Secretary of State to read paragraphs 1 to 25.
The short points are:(a) we cannot afford any additional capital aid;
(b) no other Commonwealth country can afford anything substantial;
(c) a scheme that produced no new resources would be wasteful and would cause
resentment;
1
As in 'Australia House', perhaps. But 'countries' is possibly meant here: the outlines in Pitman's shorthand
2
Not printed.
are sufficiently similar to be confused.
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(d) on capital aid the thing to go for in September is therefore a Declaration that
Commonwealth countries will do as much for Africa as they can afford;
(e) technical assistance is a more hopeful field and the September meeting could
decide in favour of a Commonwealth technical assistance scheme; this should
work in co-operation with the Foundation for African Mutual Assistance, which is
already in operation in a smallish way (this scheme might later broaden out to
include non-Commonwealth members also).
5. The Secretary of State is requested to approve these recommendations as
guidance for the discussions with the Commonwealth in preparation for the
September meetings.

340 CO 852/20 13, no 85
21-22 July 1960
'Commonwealth co-operation in Mrican development': CO minutes on
officials' report, by T B Williamson, A N Galsworthy and Lord Perth
The attached paper 1 is submitted for Ministerial approval.
2. It was worked out, following discussion of this matter at the Commonwealth
Prime Ministers' meeting in May, by a (U.K.) inter-departmental Working Party, on
which I represented the Colonial Office. It is being submitted simultaneously, by the
respective Departments, to the Chancellor of the Exchequer, the Commonwealth
Secretary, the Foreign Secretary and the President of the Board of Trade; and it is
hoped that Ministerial approval may be given by the end of this week.
3. The problem under examination is complex, and much time and effort were
necessary before inter-departmental differences could be resolved. The agreed
conclusions are now summarised in paragraph 26. This is the only one which need
be read if time presses (though for an explanation of F.A.M.A. see paragraphs 20-22) .
4. Attached also, for information, is another paper, which is now being circulated
by the C.R.O. to Commonwealth officials in London. It is the "mainly analytical
paper" referred to in paragraph 3 of the paper under submission.
5. Reduced to bare essentials, the recommendations on which U.K. officials are
now agreed are as follows:(a) Any Commonwealth scheme should be confined to technical assistance, i.e. it
should not include capital assistance as well. The United Kingdom is the only
capital exporting country in the Commonwealth and cannot, in present
circumstances, afford to run any risk of being subjected to pressure for substantial
additional expenditure over and above what is already committed or planned. To
bring in the United States would not help in this respect because the U.K. would
inevitably be 'stung' for more than she could afford; and if the U.S. came in there
would also be a risk of Soviet participation.
(b) We should therefore aim at a Commonwealth technical assistance scheme for
sub-Sahara Africa. This would be mainly a Commonwealth affair, but it should be
sufficiently flexible to allow of the association of "acceptable" non-Commonwealth
members.
1

Attachments not printed.
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By this is meant that, on the recipient side, places like Guinea, Ethiopia, the
Sudan, Congo, etc., should be eligible for help. For one thing Dr. Nkrumah will
probably attach importance to their inclusion. Moreover they are vulnerable to
communist penetration, and if they were subverted by communist technical
assistance, the Commonwealth flank in Africa could be turned. On the donor side
we would welcome other "free world" assistance, e.g. from the U.S. and West
Germany, but not from the Soviet Bloc or Egypt.
(c) This technical assistance scheme should, subject to further discussion and
negotiation, be worked through F.A.M.A. or in close co-operation with it. In this
way the Colombo Plan pattern would be followed, i.e. the aid would be given
bilaterally but would bear an international label as well.
(d) There might be a declaration, following the September meetings, that
Commonwealth Governments recognise Africa's need for capital aid also from the
free world, and will do what they can to meet it within the limits of their
resources.
6. The Working Party recognised that even a technical assistance scheme would
cost the U.K. some additional money, and that moreover the U.K. is likely to be under
pressure fairly soon to increase its contributions to United Nations technical
assistance, primarily for the benefit of Africa.
7. Ministers' authority is therefore sought fo r guiding Commonwealth opinion
in the foregoing directions in the course of discussions to take place before the
September meetings.
8. We regard these recommendations as fully acceptable from a Colonial Office
point of view, and recommend that they be approved. We regard as particularly
important the emphasis placed on the necessity of keeping countries such as those
within the Soviet Bloc and Egypt out of this scheme; and the Secretary of State may
wish to instruct us to say that, in approving the recommendations, he attaches
particular importance to this aspect. (This would help us in further discussions with
other Departments, some of whom are, in our view, insufficiently 'sound' on this
subject) .
T.B.W.
21.7.60
We must admit that from our point of view it will be a somewhat disappointing
outcome if the study of the possibility of cooperative action among members of the
Commonwealth in assisting the economic development of Commonwealth countries
in Africa who have recently attained or are approaching independence, to which
reference was made in the communique of the Commonwealth Prime Ministers'
Conference, leads to nothing more than a Commonwealth technical assistance
scheme and, as regards capital assistance, a declaration as in paragraph 5(d) of Mr.
Williamson's minute. I also feel that, if this is the outcome, it is bound to be
something of a disappointment also to Parliamentary and a rather wider public
opinion in this country. I would think it quite likely that United Kingdom Ministers
at the Commonwealth Finance Ministers meeting this September will come under
some pressure from their colleagues from the African Commonwealth countries to
go rather beyond what is proposed in the submission.
We as a Department have all along been conscious of these difficulties. On the
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other hand, we have been bound to recognise the real difficulty which the United
Kingdom faces at the present time in making further capital available for overseas
economic aid; and we do recognise that if a Commonwealth scheme for Africa were
launched which gave rise to wide expectations of increased capital assistance which
were subsequently belied, the resultant disappointment might have quite
unfortunate consequences. For these reasons therefore we did not feel able to press
the Treasury for more than is now proposed.
I might also add that in all this we have been very conscious of our own proposal
for H.M.O.C.S.2 On the one hand we did not want to press on the Treasury any other
large overseas expenditure proposal which would make more difficult the task,
already difficult enough in itself, of securing support for our proposals regarding
H.M.O.C.S. And on the other hand we felt that, if those proposals are accepted, they
will in themselves be a magnificent example of new help for the nascent
Commonwealth which would, I believe, help to secure support and understanding
for the somewhat limited proposals put forward in the document at Flag A.
In these circumstances I recommend that approval be given as in paragraph 8 of
Mr. Williamson's note.
A.N.G.

21.7.60
I think this looks right. We simply haven't got the resources for helping another
international fund for Africa even if it is a Commonwealth fund (we have only this
year made our I.D.A. subscription) . Hence if there is anything to be done it must be
broadly on the technical assistance side. Of course we already do a great deal in this
respect, but if it is preferred that our help comes under the guise of a Commonwealth
body which may in time include other nations rather than as now, there seems no
good objection particularly as it might mean more help for Africa from Canada,
Australia and so forth .
I greatly agree that it is important to keep the Russians out so far as possible, and
working through F.A.M.A. seems to achieve this.3

P.
22.7.60
2

3

See document no 84 in Part I.
A note on the file indicated that Macleod approved the policy submission.
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PREM 1112960
22 July 1960
[Economic aid to South and South-East Asia; proposed appointment
of aUK commissioner for economic aid]: letter from Mr M MacDonald
(India) to Lord Home. Minutes by Mr S Lloyd (Exchequer) and
Mr Macmillan
[Extract]
I was grateful for your response to my despatch No. 16 about United Kingdom
financial assistance to India, and I am encouraged by it to sketch out in this letter
some thoughts about the way in which our methods of extending economic aid to
the less developed countries of South and South-east Asia might be improved.
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These thoughts are based on the belief that, after nuclear disarmament, the problem of raising the standard of living in the less developed countries of the world is the
biggest political issue of this generation. Unless that is done in good time, poverty and
other ill-conditions will deepen in those lands, their peoples will grow discontented,
and all sorts of social and political tragedies will follow, including probably their
ensnaring by the Communists. I do not need to urge that, although the major part of
the effort for the uplift of these countries must be made by their own governments and
populations, a very considerable measure of financial, technical and other help by official and unofficial agencies in the highly developed countries will be essential if success is to attend their effort. That is agreed. Indeed, competition between the Western
Powers and the Soviet Union to play a major part in the task is growing ever more
acute, and the Russians will make increasingly powerful bids to gain sympathy and
influence in non-aligned countries by this means.
At the present time South and South-east Asia is politically the most important
area of the under-developed world: it is the one with the greatest concentration of
population and also the area in which the prospects of fairly rapid economic
development to a point where their economies would be completely transformed are
within reach. A big Western effort to accelerate development in this area could have
far-reaching political as well as economic results; and by tradition, experience and
(let us hope) inclination the United Kingdom is particularly well fitted to take the
lead in this.
In no under-developed country is the task more important than in India, for India
is by far the largest of these areas in the Free World. Nor is there any country where
we are in a better position to use our influence. If success is attained in India, not
only will the Indian nation overcome various perils threatening it, but the example of
what happens in India can have a decisive effect for good in other economically
backward countries in Asia, Africa and elsewhere. Quite encouraging progress is so
far being made in India ....
I am not sure whether it is generally realised-and this is a subject to which I
shall revert in a despatch-how real the threat to British interests and British
influence in this area has become, particularly in India. Hitherto, the natural instinct
of the Indian authorities and individual Indians has been, to a large extent, to turn to
their British friends rather than to others for advice in many fields. This habit grew
naturally out of the long and, on the whole, friendly association between India and
Britain in recent generations, and found support in the consequential fact that 80 per
cent. of non-Indian private investment in India was British, and that the bulk of
official financial and economic aid to India used also to come from the United
Kingdom. The position is now shifting to the relative disadvantage of Britain. Quite a
large army of American economic experts is now posted in India, its members
fulfilling various functions and exerting influence on Indian thinking and planning
in numerous directions. Likewise, in certain fields like oil exploration and steel
production, Russian advisers sit at the Indians' elbows and whisper into the Indians'
ears. I am disturbed lest British influence in helping to guide India's economic future
is severely prejudiced, and grows too small in relation to other counsels from
overseas, with unfortunate consequences not only to the wisdom of Indian policies,
but also to the maintenance of British interests in an expanding Indian economy. It is
only necessary to look at the steady and continuing decline in the United Kingdom's
share of Indian imports to see proof that the relative decline in the British position

132

ECONOMIC AND SOCIAL POLICIES

[341]

has already begun. Some of our foreign friends consider that the unique British
advantage in India derived from our position in the past is, in any case, an unfair one,
and that it is right and proper that it should now be surrendered. That may be so, but
the Indians generally do not grudge us the somewhat reduced advantage which
remains with us; and I plead that we should not surrender any more if we can help it,
and should use our utmost energies to retain the lead we still have. If we do not do
more than we are now doing, we shall not hold our position. We are losing ground.
I believe that the best way to check this adverse trend will be to provide, for the
private and public sectors, not the smallest loans we can get away with, but as much
money as we can afford in the light of our own balance of payments position for
specific capital projects selected by the Indian Government (and agreeable to
ourselves) for inclusion in their Five Year Plans. There is no danger now that it will
be as much as India could usefully absorb. In this way we could help to mould the
new Indian economy into a pattern which would give rise to increasing demand for
new products from the United Kingdom, to take the place in our own economy of
those exports that India will no longer need from us because these will in future be
manufactured in India. I strongly urge that we should do more in this direction.
As I have already said, I do not think this problem should be considered from a
purely Indian point of view. That brings me to a question of our organisation for
doing the work in this part of the world. The United Kingdom is well represented
throughout the region of Southern Asia and South-east Asia not only by
Ambassadors, High Commissioners and the Commissioner-General for South-east
Asia with their respective staffs, but also by a competent and ceaselessly busy Trade
Commissioners organisation. Yet I wonder whether in the new situation something
more lofty and comprehensive on the economic side is not desirable. I am inclined to
think that the situation requires an additional body which shall:(a) cover the region of Southern Asia (including South-east Asia) as a whole, so
that it takes a regional view of the problems of under-developed countries
throughout the area, and can advise Her Majesty's Government accordingly;
(b) have such prestige and authority in general economic affairs that the Indian,
Pakistani and other Governments readily listen to its opinions and advice;
(c) work in co-operation with the existing United Kingdom diplomatic and other
missions in the region, and
(d) work in consultation with American and other friendly agencies in the same
field.
I therefore venture to suggest that a United Kingdom Commissioner for Economic
Aid should be appointed in Southern Asia with an adequate staff. His function would
be advisory to Her Majesty's Government in London, and he would work in close
consultation with Her Majesty's Missions throughout the region. I suggest that the
man chosen might be an eminent practical economist with a world-wide reputation
(such as Sir Oliver Franks)! and that he should have two highly qualified deputies,
one of whom might cover South-east Asia whilst the other covers the rest of the
region . .. .

1
British ambassador to Washington, 1948-1952; chairman of Lloyds Bank, 1954- 1962; subsequently
Lord Franks and provost of Worcester College, Oxford.
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Minutes on 341
... The general analysis contained in the first four pages of the letter is, in my view,
valid and timely. I think that it is already common ground between us that "a big
Western effort to accelerate development in South and South-East Asia would have
far-reaching political as well as economic results". And equally on both political and
trade grounds we want to see the U.K. play an important role in this (the leading
role, which Mr. MacDonald postulates, is almost certainly beyond our means, given
the total needs of the area.)
I cannot believe, however, that the creation of a new post of Commissioner for
Economic Aid, with an associated staff, would really help the general problem which
we face in the area. That problem-as indeed the High Commissioner himself
recognises-really turns on the fact that we can only afford aid within the very real
limits set by our balance of payments and by the competing claims on our resources
from other areas (Africa) and in other directions (military expenditure overseas). The
setting up of a new institution, even if staffed by persons of the highest calibre, would
not give us any new resources or really be relevant to the basic problem at all. We are
already very well manned at senior levels in this part of the world; and the
appointment of a high-powered Commissioner to deal with aid, particularly if one of
his main functions was to publicise assistance from the U.K., could even be an
embarrassment, since in the years ahead the amount of aid that we shall be able to
contribute is bound to fall a long way short of what is expected of us.
So far as the co-ordination of our own policies in that part of the world is
concerned, that must of necessity be carried out to a large extent in Whitehall. But
the problem is also very much one of international co-operation. On that side the
device of an international consortium designed to deal with the problem of aid for
India, and prospectively also for Pakistan, under the auspices of the International
Bank for Research and Development, seems to be working well; and this is
supplemented by the frequent opportunities which arise (e.g. Colombo Plan
meetings) for discussion between the more developed and the less developed
countries. Moreover, we now have the new machinery for the Development Aid
Group to enable us to make frequent contacts with other potential donors who have
common objectives with us in promoting the development of South and South-East
Asia, as well as that of other parts of the world such as Africa. I do not, of course,
suggest that these arrangements are incapable of improvement, but I would prefer
not to consider the setting up of a new and necessarily expensive organisation of our
own unless the need for it were far more clearly established .. ..

S.L.
7.9.60

I agree with Chancellor of Exr. It is not machinery wh. we need. We need more
money available-this can only come from (a) increased exports, (b) reduced
military expenditure overseas. 2
H.M.
14.9.60
2

Maudling also agreed from the Board of Trade perspective (14 Sept 1960). For the CRO reply see
document no 345 below.
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342 CO 852/1889, DP(60)77
10 Aug 1960
'The aid programme: likely overseas demands in next three years':
Treasury memorandum for Cabinet Committee on Development
Policy
[Extract]
Introduction and summary
This paper sets out the prospects for Government overseas expenditure on those
items in the balance of payments which may conveniently be grouped together under
the heading of economic aid. The figures cover much the same body of expenditure
as the recent White Paper Assistance from the United Kingdom for Overseas
Development (Cmnd. 974); the slight differences are explained in the Appendix. The
forecasts are subject to correction in the light of comments by Departments.
2. Table 1 below summarises past and prospective expenditure in the financial
years 1959-60 to 1962-63 on economic aid. In regard to the last two years of the
period a distinction is made, except in the case of the Colonial Territories, between
commitments, in the strict sense of fully negotiated agreements, and contingencies
which are thought very likely to arise. This distinction is not made in regard to the
Colonial Territories because there is an existing policy of making grants and loans to
these Territories which amounts to a fairly definite programme; this has all been
treated as a commitment, though it remains of course subject to firm allocation. The
figures set down for contingencies do not provide for any major new departure in
lending policies.
Table 1
The Aid Programme

£million
1961-62
19591960

19601961

1962- 63

Commitments

Con tingencies

Total

Commit- Con tinments
gencies

Total

Grants 1
Loans 2
Multilateral
Assistance 3

51
57

61
87

65
53

21
32

86
85

59
31

21
44

80
75

22

22

15

-

15

20

-

20

Total

130

170*

133

186

110

53

65

175

* Including £10 million (£2m. grants and £8m. loans) not yet fully committed.

3. The table shows a sharp increase in the aid programme from £130 million in
1959-60 to £ 170 million in the present financial year 1960-61. In the next financial
year 1961-62 existing commitments will cost something like £130 million and in
addition there are further claims under the heading of contingencies amounting to
1

Colonial territories absorbed £34m in 1959-60, and £33m in 1962 - 63 out of the total grants of £51m
and £80m (Table 2).
2
India took £33m out of £57m loans in 1959- 60, and £30m out of £44m in 1962-63 (Table 3).
3
ie, subscriptions to UN agencies, IBRD, etc.
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some £55 million which would bring the total aid programme to £186 million. The
increase in the total aid bill from £170 million in 1960-61 to £186 million in
1961-62 is, however, attributable to the introduction of the new scheme for the
Overseas Civil Service; apart from this the aid bill seems likely to be about the same
in the next financial year as in this one. In 1962-63 expenditure on existing
commitments will naturally be lower, while contingencies are put rather higher than
in 1961-62, mainly on account of India and Pakistan. Together these produce a
decline in the total from £186 million in 1961-62 to £175 million in 1962-63. So
small a change two years ahead is not very significant in view of the difficulty of
foreseeing contingencies.
4. Aid to India is the main item on which there is scope for adjustment in
attempting to modify the upward trend in the total of our aid. The figures above
assume that in the current year, over and above loans already approved, some further
£5 million might be disbursed before the end of the year following the meeting of the
Indian Consortium in the autumn. It has been assumed that if anything more than
this were approved this year, it would not be spent until the following year, for which
a total of £25 million has been allowed, including any carry-forward from the current
year. Only in 1962-63 would the figure of £30 million be reached which has been
regarded as the bottom of the range . ...
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DO 35/8379, no 173A
21 Sept 1960
[Assistance for Mrican development]: notes by Mr Alport (CRO) for
speech to Commonwealth Economic Consultative Council
Among the matters which the Commonwealth Prime Ministers discussed last May
was the possibility of co-operative action within the Commonwealth to assist in the
economic development of Commonwealth countries in Africa.
In accordance with their instructions the problem has been examined by officials
and their proposals are now remitted to us for final consideration.
Before I deal with their report and with the principles upon which it is based, I
would with your permission like to refer to two things. Firstly the needs of Africa. It
has become widely accepted in the United Kingdom that 1960 is Africa's year.
Certainly 1960 represents a watershed of time from which events will flow which
cannot fail to scour and change the political and economic landscape of that huge
and formidable continent.
It is surely right therefore that we should be considering how, at this point of time,
we as member countries of the Commonwealth can make a practical contribution to
the new Africa which amid the anxieties of 1960 is coming to be born. The
improvement of the standards of living of its people, the development of its natural
resources, the release of the latent energies which can help to overcome the
obstacles of progress which distance, soil and climate conspire to create-upon such
things must the future in Africa during these next decades in some degree depend.
We are all well aware of the needs of great populations in other parts of the worldbut this indeed is Africa's year and its problems must therefore have a special
significance at the present time.
Secondly we must not lose sight of the fact that already great efforts have been
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and are being made by the members of the Commonwealth to give practical assistance to African development. If I refer particularly to the United Kingdom's contribution it is not in any way in order to diminish the work of other members of the
Commonwealth. For many years now the United Kingdom has been giving substantial help to the British overseas territories in Africa, as elsewhere, under the Colonial
Development and Welfare Acts and though the Colonial Development Corporation,
and has also provided expert technical assistance in the economic and social sphere
through the elaborate machinery built up by the Colonial Office. We are also applying to independent Commonwealth countries in Africa the system of
Commonwealth Assistance Loans which is familiar to you. Nigeria so soon to join us
as a fully independent member will be assisted in this way as also will Sierra Leone.
We are glad to think that we will be associates in the financing of the Volta project
when present plans take final shape. We have mutual technical aid agreements
' which are being extended to new countries in Africa as they become independent. I
think it right to mention also the large sums of United Kingdom capital invested on
private account in all Commonwealth countries in Africa and the vital contribution
private concerns have made to development of the technological resources of the
continent.
Accepting therefore the needs of Africa today and the significance of existing effort,
the questions we all have to answer are:
(1) Can we do more?

(2) Can co-operative action within the Commonwealth ensure that some
additional contribution is in fact made?
The careful, practical study with which the official Committee has provided us,
clearly indicates that the answer in both cases is "yes" .
I think that there will be general agreement on the principles which the officials
formulate in their report C.E. (60)6. Let me say that the United Kingdom is greatly
indebted to them for their analysis and advice.
We agree that it would be unwise merely to create another piece of elaborate and
possibly expensive machinery to do a job which will produce practical results
quickest by an increase of the existing bilateral arrangement or the stepping up of
support for international bodies already operating in this particular field .
We agree that we should not seek to draw a distinction between capital and
technical aid. Both must be measured against available resources of money and men.
Any addition to the present effort will for the most part no doubt be technical aid.
We agree that the initiative should be Commonwealth in character but, as in the
Colombo Plan, there are obvious advantages in contemplating the possibility of
associating non-Commonwealth countries with the Plan as donors or recipients at a
later stage.
We are firmly opposed to any scheme which has the character of a glorified
Commonwealth public relations gimmick and which stirs expectations which cannot
be fulfilled. The scheme must be and should be seen to be a sensible, practical
contribution to African development by Governments of the Commonwealth in
accordance with the resources available to each of them.
In view of all this, we accept in principle the recommendations contained in
paragraph 12 of the official report though I would like to make the following
comments. If the proposed title recommends itself to the Conference I suggest it
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might be reworded Special Commonwealth Assistance Plan for Africa (SCAPA).1
Secondly where it is considered necessary to hold a special preparatory meeting of
senior officials I would hope that it would be held on occasion at a Commonwealth
capital in Africa so that they would have an opportunity of seeing for themselves the
problems and possibilities of technical aid on the ground. Thirdly in launching our
plan we should make it clear that this special effort does not seek to duplicate the
work of other organisations in this field, nor is it intended to be exclusive; nor do we
claim that it will produce some facile solution for the gigantic problems of
development of Africa.
This is an initiative taken by the member states of the Commonwealth with the
object of making a yet greater effort to help the African members of our family of
nations, using methods which are already well established in our Commonwealth
practice, and in the spirit of mutual respect and interdependence upon which the
Commonwealth is based.
I hope that the general plan put forward by our official colleagues will commend
itself to the Conference and that the draft statement may find a place in the
communique which we are to issue in due course.
1
At the suggestion of Mr H Holt, prime minister of Australia, the preferred title was 'Special
Commonwealth African Assistance Plan' (SCAAP).
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DO 35/8379, no 175
27 Sept 1960
[Special Commonwealth Mrican Assistance Plan]: CRO circular tel
(no 455) to high commissioners about decision of Commonwealth
finance ministers
You will shortly be receiving records of meetings if you have not already done so.
Following are main points which arose.
2. It became apparent during meeting of senior economic officials on September
15th and 16th that sufficient assistance could be looked for from Commonwealth
countries (particularly Canada) to justify the launching of a Commonwealth
initiative. It also became apparent that apart from capital aid which United Kingdom
has been providing and (within the limits of its resources) will continue to provide
the emphasis under any new initiative would in practice tend to be laid upon
technical assistance rather than upon capital aid. Commonwealth countries
contributing capital aid through existing international organisations would, of
course, continue to do so. At Finance Ministers' meeting Canadian Finance Minister
said that Canadian Government would allocate $10\6 million over three-year period
for technical assistance to emergent Commonwealth countries in Africa if other
Commonwealth Governments supported the proposed new scheme. Australia, New
Zealand and other Commonwealth Ministers expressed desire of their Governments
to help, e.g. in providing experts or training facilities, so far as they could do so, and
invited African Governments to apply to them for assistance required. Australian
Minister in particular said that in case of his Government limiting factor would be
availability of suitable men rather than of finance. It was agreed, however, that
provision of capital aid should not be excluded from new Commonwealth initiative.
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3. There was some discussion on inclusion of United Kingdom dependent
territories in Africa in scope of new initiative. Canadians made it clear that they
would probably devote bulk of their assistance to Commonwealth countries in Africa
which were already independent or were nearly so, but it was agreed that dependent
territories should be mentioned in the communique as covered by the scheme.
4. There was general agreement that elaborate machinery should be avoided and
in particular that there should be no central organisation for allocating aid.
Recommendation by officials which met with Ministerial approval was that necessary
preparatory work before annual meetings of Finance Ministers should be done by
Commonwealth Economic and Liaison Committees.
5. There was some discussion on question whether initiative should be launched
as a Commonwealth one or as more broadly international affair. There was general
agreement that it should be launched as Commonwealth plan. Advantages referred to
were possibility of speedy action and greater attractiveness to public opinion in e.g.
Australia and New Zealand. It was, however, agreed that we should not exclude
possibility of initiative being broadened to include other countries either as donors
or recipients. In that case some change in machinery and name would doubtless be
necessary.
6. There was little or no controversy in the Finance Ministers' meeting about any
of the points which arose. Ghanaian representatives seemed to be rather
disappointed over prospects of increased capital aid but in existing Commonwealth
circumstances they cannot in fact have expected much more.
7. Question will arise of how this initiative fits in with whatever may be done
through United Nations and in particular as result of President Eisenhower's
statement to the General Assembly on September 22nd. References in Finance
Ministers' communique to increased support of existing international organisations
and contact with those organisations and with other Governments are relevant in
this connection.
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PREM 1112960
5 Oct 1960
[Suggested appointment of a commissioner for economic aid in
South-East Asia]: letter (reply) from Mr Sandys to Mr M MacDonald
My colleagues and I have given much thought to your letter of 22nd July and to the
interesting suggestion made in it that we should appoint a Commissioner for
Economic Aid in South Asia. 1
We found the general analysis contained in the first four pages of your letter both
valid and timely. There is, in fact, no shadow of disagreement here with your view
that a big Western effort to accelerate development in South and South East Asia
would have far reaching political as well as economic results. Equally we share your
wish that the United Kingdom should play an important part in this, although the
leading part is, I fear, beyond our means, given the problems of the whole area and
the limitations of our resources.
We have concluded, however, that a special appointment of the kind you suggest
would not help with what is our central problem in all this. That problem is not
1

See document no 341 above. Mr Sandys took over from Lord Home at the CROon 28 July 1960.
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administrative machinery, but money. We can only afford aid in Asia within the limits
set by our balance of payments and by the competing claims on our resources for
military expenditure overseas and for Africa. The establishment of a new
Commissioner in Asia would not give us new resources . Moreover an appointment of
this kind would encourage hopes that we were about to increase dramatically the size
of our aid, and much as we should like to do this, it is regrettably true that in the
foreseeable future we shall, in fact, be hard put to it to maintain the level of our
performance over the last few years.
Nor, it seems to us, do we need a new co-ordinator in Asia. The co-ordination of
our own aid policies in the area must of necessity be carried out largely in London.
The necessity of close international co-operation is provided for, so far as India and
Pakistan are concerned, by the device of the International Consortia convened by the
World Bank. We also have the Colombo Plan and the Development Assistance Group.
We do not suggest that this machinery is incapable of improvement, but it seems
questionable whether we should add to it some further machinery of our own,
particularly at present.
Finally, we are well satisfied with the information and advice we get from you and
[Sir A.] Symon [Pakistan] and your specialist staff on the economic picture generally,
and on the requirements of aid of those two countries. If we had more money, it might
well be that an enlarged organisation would be helpful; but as matters stand I fear that
for the time being we can only go on doing the best we can on present lines. I hope
that this conclusion will not be too disappointing to you. I shall look forward to having
a good talk with you about the Indian scene when you get back next month.

346 CAB 128/35/1, CC 5(61)2
7 Feb 1961
'Aid to overseas countries'-establishment of a new Department of
Technical Co-operation: Cabinet conclusions
The Cabinet had before them a memorandum by the Prime Minister (C. (61) 11)
proposing the establishment of a new Department of Technical Co-operation to take
over the existing functions of the Foreign Office, Commonwealth Relations Office
and Colonial Office relating to the provision of technical assistance to countries
overseas.
In discussion there was general support for the proposal to establish a new
Department for this purpose. Many existing agencies, both official and unofficial,
were concerned with recruiting people for service overseas. The new Department
would not take over the work of all those agencies. In particular, the Education
Departments would retain their present functions in respect of the supply of teachers
for oversea countries; and the functions of the British Council would remain
undisturbed. The new Department would however concert the activities of these
agencies and would provide a central focus and impetus for their work.
One of their objectives, in establishing this new Department, was to ensure that
the advisory services which had been built up under the Colonial Office would
continue to be available to the independent countries of the Commonwealth. There
was, however, a danger that, in some Commonwealth countries which had recently
attained independence, the new Department might be represented as a device for
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continuing "Colonial" rule. Emergent countries, in the early stages of their
independence, were apt to be specially sensitive on this point. With a view to
reducing this risk two suggestions were put forward:(a) The forthcoming Meeting of Commonwealth Prime Ministers would provide an
opportunity to explain the need for the new Department and to avert unnecessary
suspicions of its purpose. While it would be wrong to appear to be consulting other
Commonwealth Governments about a change in the domestic machinery of
government in this country, it would be expedient to take this opportunity of
explaining the change to Commonwealth Prime Ministers before any public
announcement was made. The Governments of the older Commonwealth countries
were likely to support the project-the Canadian Government had already made a
similar change in their domestic arrangements. The Asiatic members of the
Commonwealth were unlikely to raise objection to it. It should be possible to allay
any anxieties which might initially be felt by the African members.
(b) It would be easier to present this plan to the newest members of the
Commonwealth, and in particular to Nigeria, if the new Department were not to
assume from the outset any administrative responsibility for the Overseas Civil
Service. This aspect of the plan would be specially open to misrepresentation. While
it was desirable that this function should eventually be transferred, the new
Department was more likely to be acceptable to the other independent members of
the Commonwealth if it were not burdened initially with this responsibility.
The Cabinet:(1) Approved in principle the proposals, outlined in C. (61) 11, for the
establishment of a new Department of Technical Co-operation.
(2) Agreed that no public announcement of this project should be made until after
the forthcoming Meeting of Commonwealth Prime Ministers.
(3) Took note that the Prime Minister would arrange for further consideration to
be given to the possibility of postponing for the time being the assumption by this
new Department of responsibility for the administration of the Overseas Civil
Service. 1
1

See also document 93 in Part I for the detailed administrative arrangements.
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CO 1027/406, no 73
23 Feb 1962
[Publicity for British contribution to aid for under-developed
countries]: letter from Sir H Poynton (CO) to F S Winterbottom 1
Thank you for your letter of the 8th February about the need for publicising overseas
the extent of the British contribution to aid for the under-developed countries and
for ensuring that this is viewed in the proper perspective in relation to aid from
Communist sources.
2. I am glad that you have raised this point with me since I have given it a lot of
thought over the years. As I think you already know, the material produced on behalf
of the Overseas Departments and the Board of Trade by the Central Office of
Information does very fully and faithfully reflect the financial and other assistance
1

Chairman, overseas committee of the Association of British Chambers of Commerce.
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which this country provides to the dependent territories and other countries. In the
Colonial Office we have of course had a special responsibility for considering how we
could secure the best reception for those forms of aid which are peculiarly our
own-grants and loans under the C.D. and W. Acts, exchequer loans and assistance
channelled through the Colonial Development Corporation. We have two main
problems. The first is that except through broadcasting, and to a lesser extent
through press services and the distribution of large numbers of certain publications,
our information impact must be directed at the influential minority of the people of
the territories and not at the mass of its inhabitants. We simply do not have the
resources for saturation campaigns, and I have some doubt whether they would be
wholly satisfactory even if we tried. Secondly, we must ensure at all times that our
publicity does indeed win for us the regard and, if possible, the affection of the public
at which it is aimed. We have found, and it must be obvious, that recipients of aid are
sensitive about it and the good effects it creates can be dissipated (and has at times
been dissipated, by others) by plugging the fact that this aid has been given with the
suggestion, however tactfully expressed, that some goodwill should be forthcoming
in return.
3. In these last few years I have, as you will appreciate, been very closely in touch
with such persons as the Ministers of Finance of the emergent territories and I have
been greatly struck by their genuine recognition of the efforts which this country has
made. It may well be that the man in the street is not so well informed, though we do
our best, subject to the limits I have mentioned; but I would hope that we have in
fact succeeded in building up, with the leaders of opinion in these countries, a pretty
sound notion of what we have done and what we are doing. If they are not as a rule
loquacious about this kind of thing, nevertheless they do not usually keep their views
to themselves, and plainly an ounce of commendation from such as them is worth
pounds of self-praise. The tributes paid to Great Britain by the Prime Minister of
Nigeria in his Independence Day Speech are, in short, worth much more than would
be a plaque put up by ourselves on a new hospital saying it was a gift from Great
Britain; though, in fact, the Government Hospital in Bathurst, Gambia, does bear a
tablet to that effect, put up on the Gambia Government's own initiative. I have seen it
myself.

348

CAB 128/36/1, CC 32(62)4
10 May 1962
'Aid to overseas countries'-current levels of expenditure and claims
on assistance: Cabinet conclusions 1
The Cabinet had before them a memorandum by the Chancellor of the Exchequer (C.
(62) 68) about the current level of expenditure on aid to countries overseas and the
possible growth of this expenditure.
The Chancellor of the Exchequer2 said that, as our balance of payments improved,
we should come under increasing pressure to increase the level of aid on a bilateral
basis and to contribute more to international agencies for this purpose. He had
therefore circulated for the information of the Cabinet a summary showing the
1

Previous reference: see document no 346 above.

2

Mr S Lloyd.
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position already reached and the new claims now outstanding. We could not escape
our obligations to the International Development Association, the United Nations
Special Fund, the Indus Basin Development Fund and the European Fund; and, if we
joined the European Economic Community, we should have to contribute to its
Overseas Development Fund. Within the Commonwealth Nigeria and Kenya would
need substantial assistance, and some short-term support would have to be provided
for the Central African Federation. India and Pakistan were pressing for larger
contributions. We had already agreed to give generous assistance to British
Honduras for reconstruction work following the recent hurricane. As regards foreign
countries, particular difficulties arose over Egypt, whose recent request for further
aid was said to be based on a desire to reduce its dependence on funds from the
Soviet bloc. It would be inexpedient to discourage such a change of alignment; and
further assistance could be made conditional on fulfilment of obligations under the
Anglo-Egyptian Financial Agreement. But if aid were extended to Egypt, it would be
difficult to justify less generous treatment for Iran and Turkey, whose past support of
our policies in the Middle East gave them greater claims to our consideration.
The Colonial Secretary said that it might also be necessary to consider shortly the
grant of economic aid to Aden.
The Cabinet:Took note of C. (62) 68 and of the statements made in their discussion.
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CO 852/1932, nos 138 & 147
27 Aug 1962
[Aid and the import of goods and services directly financed under the
CD & W Acts]: CO circular despatch (no 563) from Mr Sandys to
governors. Enclosure: personal letter from A N Galsworthy to
governors (22 Aug)
I have the honour to address you on the subject of the import of goods and services
directly financed by assistance under the Colonial Development and Welfare Acts.
2. As you will know, since the first C.D. & W. Act was enacted in 1940, it has been
the British Government's policy that the financial aid that it provided for
development and welfare to its dependent territories should be completely "untied".
That is to say, once any scheme has been approved, the financial assistance has been
available for local expenditure, or for the purchase of equipment and other materials
from overseas. There have been no restrictions on the sources from which these
overseas purchases might be made, apart from periods when hard currency
expenditure had to be economised.
3. This policy has been based on our recognition of the needs which the
dependent territories have for assistance towards the local costs of their development
programmes, as well as on the desire that international trade generally should be free
of all unnecessary restraint. Thus, although our aid to independent Commonwealth
countries under the Export Guarantees Act is tied to British exports, in view of our
special responsibility for development in the dependent territories no such
restrictions have been placed on the use of our financial assistance to them.
4. In pursuance of this objective the U.K. in 1960 took the initiative in the
Organisation for European Economic Co-operation (O.E.E.C., now the Organisation
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for Economic Co-operation and Development) to try to secure a general agreement
amongst the donors of financial aid to under-developed countries that all such aid
should be provided in untied form . The outcome, however, was no more than a
certain consensus of opinion that, at any rate, those countries having a balance of
payments surplus should move in the general direction of providing untied aid.
5. Britain is now almost alone in providing her overseas aid, or a large part of it,
in completely untied form. Of our total bilateral assistance of £155 million in 1961,
approximately £94 million went to dependent territories in the form of budgetary
aid, C.D. & W. grants, and loans, all of which was untied both as to local costs and to
imports. In general, other donors of bilateral financial aid to under-developed
countries at present "tie" their aid, either by restricting it to the purchase of goods
and services from the donor country itself, or by allowing their aid to be used only for
the import costs of development. So far as we can judge, France does not allow her
aid to be used to finance imports from non-French sources; the E.E.C. allows aid to
be provided for local costs but not to finance imports from countries other than
those within the Community; American aid is virtually all tied to export of goods and
services from the U.S.; and German aid is normally available to meet import costs
only. British exports are thereby put to a disadvantage in relation to those from other
donors of aid-and that at a time when the British economy, and with it the ability of
Britain to continue its overseas aid on the present scale, depends vitally on a healthy
export position.
6. The scale of our aid is necessarily related to our economic situation, to the
requirements of budgetary policy, and to our balance of payments position. This last
factor is particularly relevant not only to the scale but to the form of our aid. Since the
war the U.K. has experienced a succession of balance of payments crises, and reserves
have not been sufficient to meet these without resort to domestic measures inimical
to steady economic growth. Fluctuations will inevitably continue, though they may be
moderated, but our average performance on external account must be much better
than in the past. At the same time, there has been a serious decline in net invisible
receipts, particularly since 1958, and there is no prospect of their again approaching
the level of the early 1950's-of the order of £400 million a year contrasted with £65
million in 1961. So the balance of visible trade must be improved, and this means
increasing exports at a much higher annual rate than in the past.
7. 1961 was again a year of crisis and twelve months ago the Government
announced a series of important steps to redress the balance of payments. Some of
these were of a short term nature (e.g. the increase of Bank rate to 7 per cent.)
designed to arrest the outflow of funds and restore confidence in sterling. They were
quickly successful and in the ensuing twelve months the reserves were restored to a
more satisfactory level. The measures designed to bring about a lasting improvement
of the balance of payments related chiefly to incomes policy and the pressure of
home demand. To avoid further deterioration in, and if possible to improve, our
competitive position, it was necessary that increases in incomes should be related
much more closely to increases in productivity. Hence the "pay pause" and the
Government's subsequent incomes policy. In order to bring about conditions in the
domestic economy favourable to a much higher rate of increase in exports, it was
necessary to have-on a continuing basis-a healthier relationship between home
demand and capacity. As a prelude to this, home demand had to be cut back, notably
by the use of the surcharge and by moderating the growth of public expenditure.
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8. The underlying balance of payments had already begun to improve before the
crisis of last year, and with the help of these corrective measures, a much more
satisfactory position has now been reached. The prospects for 1962 as a whole are
quite favourable. And, subject to developments in the U.S.A. this upward swing of the
cycle may well continue into next year. This situation depends, however, on a
combination of favourable factors, e.g. an abnormally low level of stock building,
ample room in the economy for the expansion of exports and probably substantial
growth in overseas markets. So favourable a conjuncture cannot persist for long, and
there is no evidence that our balance of payments problem has yet been mastered on
an enduring basis.
9. In these curcumstances our aid must so far as possible be matched by a
continuing increase in our exports; and I have decided that there must be at least a
temporary restriction on the extent to which our financial aid under the C.D. & W.
Act may be used to finance imports directly from countries other than the U.K. A
substantial part of the manufactured import requirements of the overseas
dependencies already comes from Britain, the proportion of course varying
according to geographical situation and local requirements. In many instances,
imports required for a project assisted from Colonial Development and Welfare grant
or loan would naturally be bought in this country; and I believe that British exports
will usually be found to be highly competitive suppliers. There will, however, be no
restriction on the use of our aid to meet local costs in development projects, such as
the payment of local labour or the purchase of locally produced goods and services.
The new arrangements will be applied forthwith to Colonial Development and
Welfare Grants and Exchequer loans as follows:
(i) Colonial Development and Welfare grants. In the case of new schemes
(including schemes for supplementary provision) involving grants and/or loans of
£25,000 or more, and in the case of smaller schemes consisting wholly or largely of
the importation of capital equipment, direct expenditure on imports from countries
other than the United Kingdom should not be incurred without previous reference to
me. Before any order is placed in any country other than Britain for imports under
schemes to which these arrangements apply I shall wish to be informed of the
reasons for the proposed preference of non-British to British goods or services, with
details of the quantities and types of goods or services to be provided, the prices
offered by non-British suppliers, delivery dates, and any other relevant
considerations. The purchase of non-British goods or services will be agreed if upon
investigation I find that British goods or services of the kind required are not
available on reasonably competitive terms. A more detailed note of the new
arrangements is annexed to this circular despatch.
(ii) Exchequer loans. I propose to examine ad hoc with all applicants for
Exchequer loans the scope for ensuring that British suppliers receive a reasonable
share of any orders generated by the loan. The precise means of securing this
objective will doubtless vary from one case to the next. Broadly speaking, I should
think it reasonable that where a considerable proportion of the total resources for
development is in the form of Exchequer loan (or other U.K. sources) a high
proportion of imports for development purposes should be obtained from British
suppliers. Much will also depend on how high a proportion of development
expenditure is represented by import costs; on the terms under which aid is being
provided from other sources; and on the general level of existing imports from
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Britain. Whatever arrangements are agreed upon in any particular instance, the
objective will be to try to ensure that funds provided by Britain for development are
spent on imports from Britain except when consultation shows other arrangements
to be necessary. Such agreement will be given where the imports concerned are not
available from British sources on reasonably competitive terms. I shall be grateful to
be informed at the time when any future application for an Exchequer loan is made
of the extent to which the loan, if made, is expected to be spent on imports as
opposed to the local costs of development; the proportion of all development
expenditure represented by direct imports; the proportion of all imports for
development purposes represented by British suppliers; and, in cases where it is
likely to be proposed that imports should be obtained to a significant extent from
sources other than Britain, any reason for preferring non-British to British goods
and services.
10. There is one further observation. The extreme form of "tying" of financial aid
is to specify that it is available only for imports. I am sure that you will agree that,
whatever other countries do, had circumstances necessitated making British aid
unavailable for local expenditures, this would have been unwelcome indeed.
However, I have no such proposal to put to you. Britain makes financial aid available
to the overseas territories, and the under-developed world, to the utmost of its
resources, and is glad to be able to do so. Yet this ability must, in some sense, result
from a co-operative endeavour. I feel confident that your Government will readily
accept the need for the minor changes that are proposed above, and co-operate in the
administrative arrangements entailed. Her Majesty's Government will continue to
strive internationally for the general adoption of the principle that all aid should be
on an untied basis ....

Enclosure to 349
In Poynton's absence on leave I am writing to you on his behalf to draw your
attention to a circular dispatch which is coming to you from the Secretary of State 1
informing you of certain new arrangements which are to be brought into force
immediately to ensure that in future British aid to colonial territories, in the form of
C.D. & W. grants and Exchequer loans, is not spent on imports for development
purposes from sources other than Britain unless British suppliers are demonstrably
uncompetitive in relation to the prices, delivery dates or other terms offered by nonBritish suppliers. The Secretary of State's agreement will be needed before imports
from non-British sources can be bought out of British aid funds, and that agreement
will be given only when investigations show that British goods and services of the
kind required are not available on reasonably competitive terms.
2. These new arrangements do of course go a certain way in the direction of limiting the extent to which British aid to dependent territories is completely "untied" (in
other words freely available for purchases anywhere, at the discretion of the recipient);
and to that extent, it constitutes a departure from a long-standing policy of liberalism
which has been beneficial to the recipients of British aid, as well as a matter of some
pride to ourselves. I am sure I need not tell you that the decision to depart, in this mod1

ie, the document as printed above.
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est way, from the old policy has not been taken lightly. But it has become increasingly
clear that the provision of such a large volume of completely untied aid presents a considerable problem for us. The Government has had to take measures affecting all sectors of the economy to try and put right the various troubles afflicting our balance of
payments position, and it was hardly to be expected, perhaps, that the aid programme-itself an important pressure on the balance of payments-would escape
totally unscathed. We have already in effect reached a position where the imports generated by the development programmes of the under-developed countries, including
the colonial territories, are fiercely competed for by all the main aid donors who naturally hope to limit the adverse effect of their aid programmes on their balances of
payments by securing the export orders generated by the aid they or others give; and
in this competition for what is often a very limited volume of exports, Britain tends to
be left badly behind for the simple reason that all the other competitors "tie" their aid
either to their own goods and services or else to the import costs of development. The
inevitable result of this is that the other countries provide the import contents of a
development programme-and get the exports-while Britain is left either to finance
the local cost of development or else to provide the foreign exchange for the purchase
of other countries' equipment.
3. It was hardly to be expected that this situation could be allowed to continue
indefinitely. One possible remedy would have been the complete tying of all British
aid, with restrictions or even a complete ban on the use of British aid for the local costs
of development. The only real alternative to this was to take some very much more
limited measures to try and secure that so far as possible British suppliers who are
genuinely competitive are not squeezed out by the aid policies of other countries. I am
glad to say that the decision went in favour of the more limited measures. In particular, our aid will continue to be freely available to colonial territories for the local costs
of development-although British aid for the local costs of development may be used
to finance imports from other countries than Britain and thus bear on Britain's balance of payments (because development so financed generates an increased demand
for imported goods, and British aid supplies foreign exchange to enable those increased
imports to be purchased). However, I think it is generally recognised here that to
restrict British aid to our dependent territories to the import costs of development
would very greatly damage the value of that aid, and Ministers took the view that the
damage this would do to the interests of the recipient territories and countries outweighed the relief that would accrue to the British balance of payments. In the same
way, Ministers felt that it was wrong to exclude altogether the purchase of foreign goods
and services out of British aid, in cases where British supplies were more expensive,
or where delivery dates or other terms were uncompetitive.
4. We believe, and hope, that the new arrangements strike a reasonable balance
between the paramount necessity of reducing the pressure on Britain's balance of
payments and the great importance of ensuring that British aid can be used in the
most economical way possible by the recipients. We are sure that we may rely on you
to accept them in this spirit, even though we recognise that a certain amount of
additional work will be involved. We for our part intend to operate the new
machinery as flexibly as we can, and we recognise that it will be important that it
should work rapidly if the arrangements are not to be frustrating to local
Governments; we think that with your help and co-operation it will be possible to
make the arrangements work smoothly and satisfactorily.
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350 CAB 134/1696, EA(62) 113
31 Oct 1962
'Foreign aid': Cabinet Economic Policy Committee memorandum by
Lord Home
I am becoming increasingly concerned about the difficulties which the Foreign
Office has to overcome to obtain aid for foreign countries. The system as it now
works rarely gives us an opportunity to take the initiative, as we were able to do in
our recent deal with Nasser, with the result that the political effect of our aid is often
much diminished because we are seen to be reluctant and often parsimonious givers
under pressure.
2. My basic premise is that overseas aid is an essential part of our policy of
maintaining our position in the face of the Communist threat and reducing tensions
between the "haves" and the "have-nots" in the interests of stability. Together with
defence, diplomacy and information work abroad, it contributes to these vital
external objectives, and as such it must be regarded as a necessary and continuing
charge on our resources. Like these other elements in our strategy, it has to be
consciously planned and directed, on the assumption that our financial resources
and our capacity to provide technical assistance have a part to play, like our armed
forces, in the maintenance of our influence and strength abroad.
3. Inevitably, aid imposes a strain on our balance of payments, the safeguarding
of which will always be of paramount importance. In administering it, therefore, we
must always do our utmost to mitigate the consequences to our balance of payments.
But it can also be of value to our trade and our long-term position. Above all it is an
instrument of policy and we cannot afford to neglect or skimp it.
4. That is where our difficulties begin to arise. I made the point in a minute of
July 1961 to the then Chancellor of the Exchequer that any fixed ceiling of aid might
result in frustrating our foreign policy through our inability to manoeuvre. I must go
further now and suggest that we are not doing enough: we ought to be considering
what a positive programme can achieve, then its cost and whether we can afford it. At
present we are operating in reverse.
5. The Foreign Office suffers most from our present arrangements. I have
recently been obliged to make a succession of urgent requests to the Chancellor for
aid to foreign countries, and I am grateful for the consideration which he has given
to them. Apart from the United Arab Republic there have been the Congo, the Somali
Republic and Laos. We are now discussing Turkey, and others including Latin
America are on the horizon. We shall be increasingly under pressure to play our part
in international consortia or to provide bilateral help. We can rarely afford to stay out
of these international groups, and it cannot be assumed that any part of the world is
ineligible for our aid. Yet the Foreign Office can expect to encounter the greatest
difficulty, as things are at present, in meeting only a small proportion of the pressing
demands upon it.
6. The Commonwealth countries rightly get the lion's share of our present aid
expenditure. But they have another advantage, in that because of our past and
present links with them their needs can generally be forecast some time ahead and
provision made for them in the annual estimates. The Foreign Office uses the official
machinery to keep the Treasury regularly informed of its requirements. But these are
out of all proportion to the amounts which appear to be available each year after
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Commonwealth commitments have been taken into account; and without an
adequate aid allocation the Foreign Office cannot work out its priorities to the
satisfaction of the Treasury. Nor can it make provision for the requirements which so
frequently arise at short notice where foreign countries are concerned. Our response
to the need for aid must be generous, and often has to be rapid, if political and
economic advantage is to be gained. Yet in our present circumstances the Foreign
Office are unable to put forward a firm annual programme of aid, and in the process
of ad hoc bargaining with the Treasury over specific cases we are liable to end up by
giving too little and too late. Instead of conducting a positive and deliberate policy
Her Majesty's Government are made to appear as reluctant donors, giving the
minimum we can get away with and thus reaping the minimum of credit.
7. It will be remembered that in the summer of 1961 it was agreed in the difficult
conditions then prevailing that expenditure on aid should not be allowed to "rise
much above the present level" (of £180 million). Yet our potential commitments
already amount to this figure for the year 1963/64, and we have unknown
commitments to the Overseas Development Fund of the Common Market and to the
International Development Association. If the figure of £180 million had been taken
as a rigid ceiling we should by this time have been in the absurd situation of not
being able to entertain any new requests for bilateral aid, Commonwealth or foreign,
until at least the spring of 1964 whatever the course of international events. Only by
raising our sights to a much higher figure shall we be able to accommodate Foreign
Office requests as well as the more predictable kind of aid.
8. In this context it is pertinent to mention that last year only £13 million, or 8%
of our total aid programme, went on bilateral aid to foreign countries. Of this
amount over 70% had to go to our recurrent commitments in Libya, Jordan, the
Persian Gulf and the Somali Republic, leaving rather less than £3~ million for the
whole of the rest of the world. It is true that this year the percentage is likely to rise;
but this is mainly because of the loan to Nasser. I realise also that our multilateral aid
contributions are made as part of our foreign aid programme. But I believe it is true
that the Commonwealth draws more from these international agencies than we and
our Commonwealth partners subscribe.
9. We are under increasing pressure and criticism from the Americans to
contribute more by way of overseas aid. They feel, not without justification, the need
for others to shoulder a fairer share of this burden and rightly point out that aid is
more acceptable to the recipients the more it is diversified. It is not enough for us to
point to our Commonwealth commitments or our private investments (which are a
matter of private profit-making), and still less to the size of our aid programme as a
whole. As things are, Her Majesty's Government's total expenditure on aid calculated
as a percentage of Gross National Product is below the average for the ten main
donor countries and only the very poor showing of countries like Canada and Italy
prevents us from appearing in an even worse light. Indeed, when interest and
amortization payments are allowed for (in 1962/63, 1963/64 and 1964/65 for example
payments to be made to the United Kingdom under these headings total £27 million,
£37 million and £43 million respectively) Her Majesty's Government's net
expenditure on aid is not much more than half the size of the figure (1% of Gross
National Product) recommended by the United Nations as a target for developed
countries in the Development Decade. And much of this expenditure is either in
sterling or comes back to us in one way or another. Much of our aid is indeed a
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problem of internal financing, as the Chancellor said in Washington on September
20, and we can perhaps do much to mitigate the effect on our balance of payments by
combining it with trade, i.e. by more tying.
10. It should be remembered that much of our Allies' aid as reported to the
O.E.C.D., consists of long commercial credits (such as the Eximbank loans) which
could as well be described as commercial investment, bringing not only commercial
prestige but side benefits of various kinds as well as ultimate repayment with
interest. A more liberal use of this kind of aid, in the form of credits, specific credit
insurance or guarantees covering the purchase of British exports would be a valuable
supplement to our aid programme and might indeed respond to the requirements of
some of those countries whom we at present neglect.
11. To sum up. I consider that:
(a) the time has come for us to devote much more of our Gross National Product
to overseas aid: and that Her Majesty's Government should take an appropriate
opportunity (e.g. the Ministerial O.E.C.D. meeting on November 27 and 28) to
announce that they have set their aid target as 1% of the Gross National Product;
(b) a greater proportion of this higher target should be earmarked for the use of
non-Commonwealth countries; at the same time it should be recognised that the
needs of these countries frequently cannot be estimated far in advance, but that
this fact will not be allowed to prejudice an otherwise good case;
(c) more use might be made of the technique of combining aid with trade through
tied credits and guarantees.

351

CO 1027/407, no 107
7 Dec 1962
'Publicity for aid in the dependent territories': CO note for officials'
Working Group on overseas publicity for British aid. Annex:
disbursements, 1961- 1962
Extent of British aid
Aid takes the following forms :
(a)
(b)
(c)
(d)
(e)

grants in aid of administration;
C.D. & W. grants and loans;
exchequer loans;
C.D.C. operations;
colonial government loans on the London market;
(f) assistance with staff recruitment, training, etc; Overseas Services Aid Scheme.
Figures for these various forms of aid are set out at Annex A; they exclude British
multilateral aid contributions, defence expenditure overseas and private investment.
2. There are also some minor forms of aid such as the British Council schemes
for library development in certain territories.
3. The economies of the dependent territories are further supported by
advantageous trading arrangements, including the Commonwealth Preference
system, the Commonwealth Sugar Agreement, and the special protection given to
West Indies citrus.

150

ECONOMIC AND SOCIAL POLICIES

[351]

Characteristics ofBritish aid to the dependencies
4. The total figure for aid to dependent territories (£91m. in 1961-2) is large in
relation to the amounts provided for independent Commonwealth and foreign
countries. In many cases British aid is an important part of a territory's financial
resources, and in some cases development depends entirely on British aid . The level
of aid may be worked out some years ahead. In particular, in administering the
Colonial Development and Welfare Acts allocations are made to territories to cover a
period of years in order that long-term development may take place. Until recently,
when the position had to be modified for balance of payments reasons, aid to the
dependencies differed from that directed to independent countries in being
completely "untied".

Publicity implications
5. Aid to the dependent territories has not been provided with a view to tactical
political advantage. It has formed part of our general colonial policy, designed
consciously to meet the aspirations of the colonial peoples for political advance and
material progress, and we have always linked political advance with social and
economic development. We must not look for short-term gratification at any
particular gift, but for the development of strong bonds of attachment between this
country and the recipients which will outlast the achievement of independence.
6. Care and tact are necessary in giving publicity to aid, particularly in recipient
countries. We have not consciously sought to win affection or goodwill for this country by deliberate publicity campaigns on the theme of aid, and there are two cogent
reasons why we should not do so. First, since our aid has generally been related
directly to local needs, and since total expenditure, particularly on the social services
and economic development, tends to fall short of local aspirations, the amount of
British aid is seldom at the level which the local government would have hoped and is
usually fixed after negotiation. Secondly, it is (rightly or wrongly) often felt in dependent territories that Britain, which imposed their dependent status on them, has a special duty to give them financial and technical aid, and that less credit attaches to aid
given in fulfilment of that duty than would attach to aid given out of pure altruism.
7. The Colonial Office believes, however, that there is recognition in most
territories of the contribution made by this country, and that we derive goodwill
from it. It would certainly jeopardise our position in the remaining dependent
territories if our ability to support their social and economic development were
thought to be impaired. We must be seen to be carrying out our declared promises.

The form of publicity for aid
8. The official Information services do not neglect the fact of British aid to the
dependent territories and have produced one or two special publications on this
theme. Publicity for C.D. & W. grants and other forms of aid is regularly included in
the information material sent to the territories and is generally well reflected in the
press and other media. While there is a need for certain basic publications, it may be
that the best results are to be obtained from use of the day-to-day channels of
publicity of which the press and radio are the principal. Through these media
publicity can be obtained for individual examples of British aid while giving less
occasion for criticism on the grounds mentioned in paragraph 6, and the concept of
British aid can be kept continually in the public eye.

w

British Government Aid to Certain Dependent Territories* (£ million)
Disbursements 1.4. 61-31.3.62

ANNEXA

Aden (Colony & Protectorate)
British Guiana
British Honduras
East African Common Services Orgn.
Gambia
Gibraltar
High Commission Territories
Jamaica
Kenya
Malta
Mauritius
Oceania
St. Helena
Seychelles
Sierra Leone
Tanganyika
Trinidad & Tobago
Uganda
West Indies (Barbados, Leeward
Islands, Windward Islands)
Zanzibar
Total
Central Africa
Federation of Rhodesia & Nyasaland
Northern Rhodesia
Nyasaland
Grand Total

Other
Grants & Loans
2.5

3.5

Development
Grants & Loans
0.5
1.2
0.4
0.4
0.4
0.3
1.8
1.4
2.3
1.7
0.8
1.7
0.1
0.2
2.8
3.1
0.1
1.6

2.5

0.3

17.5

1.8
0.1
22.3

17.2

4.9

12.3
0.9
4.1

1.1

0.2
0.6
1.3

1.1

0.6

90.9

18.6

24.4

18.3

17.6

Total
3.5
3.8
1.6
7.5
0.5
0.3
7.6
2.4
15.2
2.6
1.4
2.6
0.2
0.3
2.9
9.6
0.1
6.6
4.7
0.2
73.6

"Exchequer"
Loans
0.3
2.3

(.11

......

4.0
0.9
4.0

2.0

* Including all countries that were dependent for any part of the year in question.

Advances
to C.D.C.
0.2

Financial arrangements
relating to
expatriate staff
0.2
0.1

1.2
0.6
0.1
2.7

2.0
1.0

6.2
0.9
0.6
0.9
0.1
0.1

0.2
2.7

0

til

;:o
m
t"l

:»
m

~

0

0.1
0.7

3.8
1.5
0.1
0.1
11.7

12.1
0.3

......

12.0

(J1

......
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352 CAB 134/1805, EP 23(64)
27 May 1964
'Aid to developing countries': minutes of Cabinet Economic Policy
Committee meeting
The Committee had before them a note by the Chancellor of the Exchequer (E.P. (64)
71) covering a report by the Chairman of the Economic Steering (General)
Committee on the United Kingdom programme of aid to developing countries.
The Chancellor of the Exchequer 1 recalled that when Ministers had considered
United Kingdom aid policy in May 1963 (E.A. (63) 22nd Meeting), it had been
assumed that there would be a substantial and continuing rise in aid disbursements
from the then level of around £150 million a year to a range of between £180 million
and £220 million in 1963/64. These figures had been quoted in the White Paper on
Aid of September, 1963 (Cmnd.2147) . Ministers had accordingly agreed to modify the
policy then in force-that aid expenditure should be contained at a level not rising
much above £180 million a year-and had agreed that for the future, policy should
be expressed as one of restraining an inevitable increase. They had also expressed the
view that the proportion of the United Kingdom gross national product (G.N.P.)
devoted to aid should be broadly in line with that of the member nations of the
Development Assistance Committee (D.A.C.).
The outcome for the year 1963/64 showed however that the rise in disbursements
had been less than expected. Gross disbursements for that year would probably be
around £170 million, and the current estimate for 1964/65 was £180 million.
Moreover, since new loan commitments over the past four years had fluctuated
considerably without any identifiable upward trend, it could not be assumed that the
trend of disbursements would necessarily continue to be upwards. In addition, the
proportion of our G.N.P. devoted to aid appeared on the most recent information to
be some 20 per cent below the D.A.C. average, and, unless we could accelerate the
upward trend of disbursements, the proportion might well fall both in relation to the
D.A.C. average and to our own increasing G.N.P. It was in the light of these
circumstances that Ministers were invited to consider whether they wished active
steps to be taken to increase aid disbursements over the next few years. The
arguments for and against taking such steps, and the difficulties of achieving any
early increase in disbursements, were set out in the report attached to E.P. (64) 71. In
considering them it was important to bear in mind also the rising level of our
overseas defence expenditure, including defence aid. It was also relevant that we
faced a difficult balance of payments prospect for at least the next two years.
Although a planned increase in aid commitments would not be fully reflected in
disbursements during that period, it could not be assumed that our long-term
difficulties would have been surmounted by the time the rise in disbursements took
full effect. And although it was difficult to determine the ultimate effect on the
balance of payments of any particular type of aid expenditure, any general increase in
disbursements seemed likely to involve the danger of significantly increasing the
strain upon the balance of payments.
In the United Nations Conference on Trade and Development in Geneva the

1

Mr Maudling, in the chair.
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developed countries were under pressure to undertake large increased commitments
on behalf of the developing countries. We had already undertaken a substantial
potential commitment to support a scheme of compensatory finance for the
developing countries, if it were found generally acceptable. In addition, he had
agreed that the United Kingdom could support the adoption by the Conference of the
resolution now before it which called for an aid target from developed countries of 1
per cent of G.N.P. net of capital service but including private investment. This should
go some way towards strengthening our position at the Conference. But on the
general question of principle which Ministers were invited to consider he was
opposed, in view of our threatened balance of payments difficulties, to taking steps to
find additional ways of bringing about a deliberate increase in our aid expenditures
merely for presentational purposes. As regards the proposals recently put to him by
the Foreign Secretary for increasing the effectiveness of our contribution to the
economic work of the United Nations, it seemed likely that agreement could be
reached on these in discussion between Departments concerned.
In discussion there was general agreement that it would not be sound policy for
the United Kingdom to seek deliberately to increase its aid disbursements merely in
order to increase the apparent size of its aid effort. Although not to do so might lead
to criticism of the Government for failing to expand our aid effort as much as had
been forecast, there were good grounds on which such criticism could be rebutted. A
number of Ministers, however, expressed the view that the United Kingdom failed to
obtain as much political and financial advantage from its aid efforts or related
expenditures as some other countries, and that there was a need for a greater sense of
purpose in our aid policies. Proposals for aid should, of course, continue to be judged
on their merits, but the political and financial advantages to the United Kingdom of
particular projects and expenditures should be given greater weight in determining
priorities.
The following points were made in further discussion:(a) The unfavourable comparisons sometimes drawn between our aid efforts and
those of the other countries of the D.A.C. were based on a comparison of official aid
disbursements. A true comparison should, however, also take account of private
investment; of overseas expenditure on defence, which was of benefit to the whole
free world; and of the relative degree of access granted by developed countries to
imports from developing countries. If these factors were included our efforts would
compare favourably with those of most developed countries.
(b) The agreement between the Ministers primarily concerned that the United
Kingdom could support the adoption by the United Nations Conference of a target
for aid from developed countries, net of capital service but including private
investment, of 1 per cent of G.N.P. should help the United Kingdom to maintain the
goodwill among developing countries which it had already earned by its general
attitude prior to, and at, the Conference. The main change from previous targets lay
in netting out capital service. The service of past loans was a growing burden on
developing countries, and in practice we had to contemplate helping to meet this
burden by refinancing some old loans.
(c) Private capital investment abroad was properly included in calculations of the
size of overseas aid efforts. Such investment by the United Kingdom had fallen off
somewhat from the levels achieved in 1961 but was now showing signs of
improvement. Its volume was much influenced by the attitude of developing
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countries to investors, and developing countries should not complain if their own
actions reduced the flow of funds to them from this source.
(d) The political impact and publicity value of aid to developing countries
depended not so much on the volume of aid as on the manner of its public
presentation and the choice of project. The French Government seemed expert in
convincing its client countries that France was a generous and helpful donor
whereas the way in which our own aid was allocated often led to our getting less
credit than was properly due to us . Under our present policies we were liable to fail to
provide quite small sums of money for projects which could earn substantial political
dividends because of too nice a concern with economic values. For example, the
relatively small expenditure needed to establish a television broadcasting system in a
developing country might well earn substantial political and even financial
advantages because the new service would, for technical reasons, thereafter be
almost bound to take a good deal of its broadcasting material from the B.B.C. and its
equipment from the United Kingdom. Greater provision of consultancy services
could also bring substantial dividends at relatively small cost. The arrangements
whereby the Foreign Office had a measure of freedom in choosing subjects for aid
expenditure borne on their vote had mitigated the problem to some extent but
difficulties were still encountered particularly in relation to Commonwealth
countries.
(e) Expenditure on training officials, the exchange of students and similar
activities could also yield substantial political dividends for relatively minor
expenditure. We already did a good deal in these fields but often did not obtain the
maximum political advantage from our activities. For example, roughly the same
number of student exchanges took place between ourselves and Western Germany as
between France and Western Germany; but although the Franco-German exchanges
were well known and publicised, the Anglo-German exchanges were almost unknown
outside the circles involved.
(f) The terms of our aid were another cause of adverse publicity. We preferred, for
reasons of domestic financial policy, to make loans to developing countries at rates of
interest related to those at which the British Government could borrow, but we
reduced the incidence of these rates of interest, either by granting a waiver of
interest for a period of years or by associating a proportion of grants with our loans.
The presentational disadvantage of this policy was that the grants and waivers were
quickly forgotten, but the rate of interest was not and was quoted against us. Other
countries made loans at specially low rates of interest and were praised for so doing,
though in practice there was little difference between the final cost of their loans and
of ours to the borrower. The arguments against extending low interest rates to
developing countries should be re-examined.
(g) We were also sometimes criticised for tying a high proportion of our aid to
expenditure on United Kingdom goods and, indeed often on goods from particular
areas of the United Kingdom rather than giving aid which could be spent freely
anywhere. Our policy was, however, the inevitable result of our balance of payments
difficulties because we were compelled to do what we could to reduce the burden of
our aid on our balance of payments. Countries, like Germany, with substantial
balance of payments surpluses were best able to support untied aid and a mixture of
both types of aid from various donors should enable the needs of the developing
countries to be met.
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Summing up the discussion, the Chancellor of the Exchequer said that the
Committee were agreed that it would not be sound policy for the United Kingdom to
seek deliberately to increase its aid disbursements merely in order to increase the
apparent size of its aid effort. Comparisons of the level of effort by developed
countries could not, in any case, be judged apart from the level of outward private
investment to developing countries; the trade policies followed in regard to products
coming from the developing countries; and the level. of defence expenditure.
Individual proposals for new aid should continue to be judged on their merits.
The Committee had also expressed doubts as to whether the United Kingdom was
extracting the maximum political, financial and publicity advantage from its aid
programmes and related expenditures. Arrangements for scrutinising aid proposals
should be reviewed to see whether United Kingdom interests could be more
systematically included as relevant factors in any decisions taken. He would also
arrange for officials to reconsider the arguments for and against the use of low
interest rates for overseas development loans to see whether the presentational
advantages of such rates could be obtained without damaging our wider financial
interests.
The Committee were also concerned that opportunities for gaining political
goodwill, from the expenditure of relatively small sums of money on projects, such as
the establishment of television broadcasting facilities, should not be overlooked. A
good deal of thought was being given to matters of this kind in preparation for the
Commonwealth Prime Ministers' Conference and the Foreign Secretary had also
made certain specific proposals in relation to the economic work of the · United
Nations. It would be as well to wait and see what emerged from these discussions
before taking the matter further. In the meantime the Secretary for Technical Cooperation,2 who had made a number of points about publicity, might care to circulate
a paper setting out his ideas to the Committee. Finally, the Committee had endorsed
the agreement reached between the Ministers most closely concerned that the United
Kingdom should support a proposal at the United Nations Conference on Trade and
Development that aid targets, net of capital service but including private investment,
should be set at 1 per cent of G.N.P.
2

Mr R Carr.
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CO 852/2236, no 4
3-4 Sept 1964
[Aid policy: the cold war and independence]: CO minutes by
J S Bennett, D J Kirkness 1 and W B L Monson
Mr. MacKenzie's stimulating draft 2 is based on African experience far deeper and
more recent than any I can myself lay claim to-my last important contact with
African affairs was the independence of Ghana seven years ago, and British aid was
not then an issue because of the cocoa boom. My ·sympathies are with Mr.
MacKenzie's general thesis that aid does not buy friends; few people, after all, feel
1

CRO, 1957-1961, assistant secretary in CO from 1962.
KW S MacKenzie: draft CO letter to FO. MacKenzie was formerly financial secretary to government of
Kenya.

2
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comfortable being put under an obligation. But others are better qualified than I to
judge how far the thesis can be presented at this moment as the general fruit of
Colonial Office experience. I am therefore passing through Mr. Kirkness and also Mr.
Monson again because of his recent East African responsibilities.
2. The logical conclusion towards which this thesis points is that the only sort of
aid which works, in the sense of achieving the result intended, is aid given
disinterestedly without expectation of reward except the development of the recipient
country. 3 This, though it may be true, is not at present a fashionable view. A
generation ago, in the era of the West Indies Royal Commission and the early
Colonial Development and Welfare Acts, the climate of opinion was favourable to
disinterested aid. While today the volume of aid and the public attention given to it
have much increased, there seems a much greater tendency to think of aid in terms
of what the donor is going to get out of it-whether political dividends (as in this
correspondence), economic advantages (e.g. the increasing tendency to tie aid to
exports), or straight profits (vide certain Beeching tendencies 4 in the C.D.C. context).
If these self-regarding motives were proved illusory, might not the fountain of aid
tend to dry up altogether, except for inescapable deficiency grants such as were the
practice before the revolution in thinking in the 1930s? So long as the Colonial
Office remains a claimant on H.M.G.'s resources on behalf of the surviving dependent
territories, I wonder therefore how far (as a matter of cynical tactics) it might be wise
to commit ourselves on paper, in correspondence copied to the Treasury, to
arguments which might be quoted against us in other contexts? One alternative
might be to treat the substance of Mr. MacKenzie's draft as a brief to be drawn on
judiciously and orally in the proposed inter-departmental discussions.
3. One long-range shot of my own in conclusion. If the object of the exercise is to
keep the Chinese out of Africa, is it for consideration whether one way of doing so, in
suitable cases, might not be to give discreet encouragement to Russian involvement?
The Russians have as strong motives as anybody for combating Chinese competition
for influence among the developing countries, and they must by now have some
experience of tactics on their own long exposed Asiatic frontier. I remember a
despatch from the U.K. High Commissioner in Dares Salaam about the Tanganyika
Army mutiny at the beginning of this year recording that among those most visibly
relieved at the arrival of British troops was the Russian Ambassador. 5

J.S.B.
3.9.64
I agree that Mr MacKenzie's draft should not go; it is perhaps written from too
narrow a point of view.
2. The main thesis of Mr Fredericks 6 seems to have been that the West should do
more in Africa, & co-ordinate more among themselves. Ironically, he puts this
3

Kirkness minuted here in the margin: 'This is argued in the Jeauneney Report [to the French government]'.
Dr R Beeching, chairman of British Railways Board, who planned substantial contraction of the British
rail network.
5
Whereas Russian aid might sometimes seem positively beneficial from a western point of view, in as
much as it contributed to economic stability, Chinese aid seemed more directly, effectively and
subversively aimed at fomenting real hatred against the West, and indeed against 'the whites' as a whole.
6
J Wayne Fredericks, US deputy assistantS of S for Africa, who had a meeting with Sir G Harrison (FO) in
August.
4

[353)

SOCIAL ISSUES

157

forward just when the three major donors are all following, or toying with, the
reverse of this. The Americans, after the Clay Report, considered Africa was primarily
for the British & French. The French intend to shift the balance of their aid away
from l'Afrique d'expression fran<;aise, as the Jeauneney Report so magisterially
recommended. We ourselves, if the Future Planning Working Group's conclusions
were adopted, would seek gradually to diminish the proportion of our aid going to
Africa, on the ground that Africa just is not as important to us as other parts of the
world.
3. The questions we need to think about are:
(a) Should we use aid directly as a cold-war weapon, or judge it by economic
criteria & leave it to produce its cold-war benefit as a bonus by building up
economic strength & stability?
(b) Assuming (as I think we must in the preserit balance of payments position, in
relation to which the Chancellor7 has already started making noises about aid) that
we have got to ration aid, does Africa deserve priority over India, S.E. Asia, Latin
America & so on?
(c) Are we giving the right kind of aid?
4. The Colonial Office have a different set of terms of reference from other Depts,
because our responsibilities as an administering power, answerable both to
Parliament & to world opinion (especially at the U.N.) for the state of our dependent
territories, oblige us to give aid of a kind & scale which might not be thought
necessary for independent countries. We should not let this colour our approach to
the present question, especially since our interest in Africa will soon be limited to the
High Commission Territories. We should, however, point out that we have this
responsibility & that anything we say in the wider context is subject to this; this will
guard against Mr Bennett's [penultimate sentence in para 2].
5. Subject to that, my own view is that aid is not a successful cold-war weapon if
directed solely to that purpose; an aid-giving competition between East & West
merely breeds cynicism in the world. Nor do I think that it is their aid which causes
the Chinese to be welcome; it is other, political, factors . (Southern Rhodesia is the
albatross round our own necks.) As to aid to Africa, we & the French are already
doing a great deal, & any increase ought to come from other Western donors. It looks
as if Asia needs a bigger share of our aid, & as a higher priority than keeping the
Chinese out of Africa. But I think there is room for a fundamental review of the way
we give aid & the objects to which it should be directed. I think we could be more
selective, not so much in choosing where our aid goes as in adopting a project
approach, whether in relation to capital schemes or to technical assistance. But we
must always assist something the recipient wants, & not what we want him to want.
6. All this, however, suggests that we work to a policy, which we don't because
there is no one to formulate one. In fact we work to several conflicting policies,
simultaneously or in turn; & I doubt if official committees will make much difference
to that.
D.J.K.
4.9.64

7

Mr Maudling.
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I doubt if one's last hour in the Office is really the occasion to add to the collection of
great thoughts on both sides of this file, but someone will have to lick something
into shape to let Sir John Martin put our views on paper before other Departments.
2. Mr. Bennett suggests in his minute that my East Mrican experience may give
some guide to the views which we ought to express, but with great respect I think
our experience in East Mrica, up to the time of independence, will be of more
interest to the future historian rather than to the formulation of current policy as
regards aid to independent countries.
3. For what it is worth, my view is that in the pre-independence stage but short
of the independence settlement, one may get gratitude from individual politicians
whose position locally is strengthened because they have brought home adequate
supplies of lolly from negotiations in London. I do not think it cuts particularly
much ice with the general public in the Colony who are as conscious as Mr. Kirkness
that we have responsibilities as an administering power answerable both to
Parliament and to world opinion and should, therefore, consider aid as their due
rather than something for which they should feel gratitude.
4. As regards independence settlements my experience is that the happiest one
was in Kenya where we avoided making an independence settlement at all; that in the
other East Mrican territories expectations ran so high that our final figures only
brought sourness and not gratitude to us.
5. As regards what happens after independence, I cannot really speak with
authority but, again, I share Mr. Kirkness's view that there is a good deal of cynicism
on the part of the recipients. To the extent that our independence settlement may
have left sourness behind and we have direct interests strategically or commercially
in the territory concerned, it would be in our self-interest to be comparatively
generous after independence, but with the object of wiping out sourness towards
ourselves, not of gaining thanks or favour in return for what we have done.
6. I am very conscious that this is a long way from the years of disinterested aid a
generation ago.

W.B.L.M.
4.9.64
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CO 103112417, no 28
26 Sept 1958
[Tourism and racial discrimination in Bermuda]: letter from Mr
Lennox-Boyd to Mr J A Sparks 1

I am replying to your note of the 11th September enclosing a copy of a letter from
one of your constituents on the subject of racial discrimination in Bermuda.2
I should perhaps begin by explaining that the recent dinner in Bermuda to which I
was invited3 and which all but one of the coloured guests declined to attend was the
annual dinner of the Speaker of the House of Assembly. So far as I am aware this
1

MP (Lab) for Acton since 1945.
Sparks complained about 'monumental stupidity and insensitivity' shown by local officials, damaging to
British reputation. A similar protest was referred to Mr Profumo by Humphrey Atkins, MP. Tourism was
well-established all-the-year -round, particularly attracting Americans, and it was the main source of revenue.
3
Lennox-Boyd's visit was in April1958: see document no 228, n 1, in Part I.
2
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function has been held annually for some years now at hotels which normally
operate a colour bar and coloured guests have in the past attended. There is,
therefore, little justification for your constituent's criticisms concerning those whose
duty it was to make arrangements for the dinner. These arrangements were the
responsibility of the Speaker and not of officials. I know how deeply distressed he was
at the coloured Members' refusal but it just was not possible to find a hotel capable of
organising a dinner of that size which did not operate a similar bar.
Although my stay in Bermuda was only a short one, I was able to study quite a
number of problems at present facing the Colony, among them the question of racial
discrimination. As you probably know, Bermuda's economic prosperity is almost
entirely dependent upon tourists, most of whom come from the United States, and it
is this that has led to the existence of a colour bar, in certain hotels and restaurants.
The Bermuda Legislature, however, is well aware of the criticism this has aroused,
and a Select Committee of both Houses was therefore recently set up, under the
chairmanship of Mr. E.T. Richards, a coloured Member of the House of Assembly, to
look into the question of racial discrimination in hotels and the like. This, of course,
made it difficult for me to express my opinion publicly on the matter during my visit,
but I did have a most useful informal discussion on this as well as other topics with a
group of coloured Members of the Legislature.
The Governor and I are therefore looking forward with much interest to hearing
the results of the Select Committee's deliberations, and you may rest assured that I
shall do all that I can to ensure that a satisfactory solution is found to this
problem ....

355

CO 859/1229, no 6
7 Oct 1958
[Relationship of Colonial Labour Advisory Committee with affairs of
emergent territories]: draft statement to Committee by Sir H
Poynton. Minutes by J S Bennett, Sir H Poynton and H T Bourdillon
I should like to give the Committee some information arising from item 2 of the
minutes of the last meeting.
Members will recall that the question of the Commonwealth Relations Office being
represented on the Committee was discussed, on the initiative of Mr. Hyde-Ciarke, 1
and that the Chairman promised to give the matter further thought. Mr Profumo has
been into the matter personally in consultation with the Commonwealth Relations
Office and has asked me to say how sorry he is not to be able to be here to-day to tell
the Committee the outcome himself.
The C.R.O. are grateful to have been given the opportunity of considering this
suggestion of some form of association with this Committee.
After carefully examining the minutes of recent meetings of the Committee which
we gave them, the C.R.O. do not feel that the subjects of Commonwealth interest
discussed in the Committee are sufficiently numerous to justify their sending an
observer along to every meeting. Nevertheless, they would be grateful to receive the
agenda and minutes regularly, and they consider that it would be of particular value
1

EM Hyde-Clarke, member of CLAC (Colonial Labour Advisory Committee).
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to them to send a representative to any meeting of the Committee when labour
questions concerning Nigeria are to be discussed. As Nigerian independence
approaches, the C.R.O. naturally wish to learn as much as possible in advance about
Nigerian problems. At a later stage the C.R.O. would like a similar opportunity to
introduce themselves to West Indian problems.
On Mr. Profumo's direction we have told the C.R.O. that we welcome their
suggestion and agree to proceed on these lines, which I hope the Committee will
agree will meet in substance the points advanced at the last meeting.

Minutes on 355
At C.L.A.C. yesterday Mr. Hyde-Clarke did raise the question of the relationship of the
Committee with the affairs of emergent territories. At Mr. Profumo's request I
replied, taking the line in paragraph 2 (a) of the Chairman's notes attached, which
you will recall was touched on very briefly at the briefing meeting with Mr. Profumo
last week. Mr. Hyde-Clarke pressed his point and was supported by Sir F Seaford 2 and
Mr. Mellor3• Their line of argument seemed to be (a) labour relations in Ghana etc.
are important (b) these countries are still in the Commonwealth (c) it is important to
stop them going communist. Mr. Profumo undertook to look into the matter
personally before the next meeting, and told the Committee that he would like to
consider whether the objective would best be achieved by Mr. Hyde-Clarke's method
of having a representative of the C.R.O. present at the Committee (where his status,
Mr. Profumo thought, would have to be that of an observer) or by some other method
such as regularly sending the C.R.O. copies of C.L.A.C. minutes and papers.
2. Speaking to the department after the meeting, Mr. Profumo regretted that he
had not had the opportunity of considering the matter before, since at first sight he
thought there was something in Mr. Hyde-Clarke's point, and directed that it should
be gone into again. I mentioned your interest (the piece in the Chairman's notes was
of course based partly on what occurred when you lunched with Sir F Seaford and
Mr. Hyde-Clarke early this year) .
3. I confess that I find it difficult to advise otherwise than in the Chairman's
notes. As I tried to convey in my remarks at the Committee yesterday, there is a risk
of confusion unless we realise that the grant of independence to a colony affects the
British employers (and the British T.U.C.) differently from the way in which it affects
H.M.G. Mr. Melior's firm naturally wants to go on trading with Ghana and for that
reason is interested in the labour situation there and the labour policy of the Ghana
Government. There is no reason too why the T.U.C. should not maintain such
associations as they may have with the Ghana trade unions if the latter are willing.
From neither of these parties does independence mean a clean break. But it does
mean one for H.M.G. If the British employers or T.U.C. want to bring influence to
bear on the labour situation in Ghana and the labour policy of the Ghana
Government, the only place they can do it now is in Ghana and direct to the Ghana
Government. It is no longer any use their taking these matters up with H.M.G.
because H.M.G. can no longer do anything about it, save in the extreme and unlikely
2
3

Director of Booker McConnell, Commonwealth merchants and sugar producers.
J S P Melior, deputy chairman of Prudential Assurance Co Ltd.
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eventuality of some major threat to U.K. interests warranting diplomatic
intervention through the U.K. High Commissioner. Very likely the British employers
and British T.U.C. can go on having a beneficial influence in a quiet way on labour
affairs in these new countries after independence. Very likely it is in the interests of
H.M.G. that this influence should be exercised. But the condition of its being
exercised after independence is that it should be visibly detached from any suspicion
of U.K. Government direction or connivance. If the British employers or T.U.C. wish
to have confidential consultations behind the scenes with the C.R.O., that is no affair
of the Colonial Office. But they should do so direct. To try and handle this quite
different business in a Colonial Office Committee set up to handle territories which
are in various degrees still subordinate to London, would, in my opinion, lead only to
confusion, besides being calculated to set Ghanaian teeth on edge if it sooner or later
leaked out, as it could hardly fail to do.
4. There could be no objection to simply putting the C.R.O. on the distribution
list for C.L.A.C. minutes and papers, if they wished to be on, though it seems questionable if they would be interested. But, while Mr. Hyde-Clarke yesterday was quite
willing to have this considered as an alternative to his own suggestion, I very much
doubt whether, having got his foot in the door in that way, he would rest content. I
think we should soon find him asking the Colonial Office at C.L.A.C. meetings to find
out what action the C.R.O. were taking on such and such documents or to convey to
the C.R.O. such and such suggestions. Mr. Hyde-Clarke has ridden his hobby-horse in
conversation with me more than once, and I have the definite impression that, so far
as he has clarified his own ideas at all, what he wants is to use his contacts with the
Colonial Office as a channel for keeping a U.K. governmental finger in the Ghana pie
in the interests of policies which the Overseas Employers Federation favour. This, if I
may say so, seems to me something which the Colonial Office would be well advised
to stand well clear of. I suggest that the better response to Mr. Hyde-Clarke's suggestion would be to advise him to go and talk to the C.R.O. himself.
5. I think it has also to be borne in mind that to make an exception for Ghana
and Malaya in C.L.A.C. would be to admit a new principle which might well not stop
with those territories or with that Committee alone. If ex-Colonial Office territories
can be discussed, why not Ceylon; and if Ceylon, why not India and Pakistan? If the
C.R.O. were to join C.L.A.C., why not the Advisory Committees on education,
medicine, social development etc? I understand that some general consideration has
been given to the question how to make Colonial Office expert advice available to the
C.R.O. and to new Commonwealth countries in so far as either may desire that
advice, and I do not believe that a formal link of the type Mr. Hyde-Clarke wants is the
method which seems likely to commend itself.
J.S.B.
18.3.58

Mr Bourdillon
You have been closely in touch with the C.R.O. on such matters recently & I should
be glad of your advice. But I do agree with Mr Bennett that an Advisory Cmtee to UK
ministers (whether C.O. or C.R.O. really makes no difference) cannot properly
concern itself with the labour problems of an independent country.
A.H.P.
[20].3.58
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Sir H. Poynton
Thank you for giving me the opportunity to comment on this.
2. Mr Bennett may well be right in thinking that Mr. Hyde-Clarke, for reasons
with which we can all sympathise, would like to see the maintenance of some form of
U.K. governmental control over the labour policies of the Ghana Government. If that
is so, all I can say is that the means proposed would be likely to defeat themselves,
since nothing could be more calculated to make the Ghanaians veer right away from
the U.K. in labour matters than the suspicion that pressure was being exerted upon
them by means of a Colonial Office advisory committee. All we are entitled to
assume, however, is that Mr. Hyde-Clarke and his colleagues are anxious, from
motives connected solely with Ghana's own interests and with future
Commonwealth solidarity, that Ghana (and Malaya) should not lose as a result of
independence the advice and assistance in the labour field which the U.K. has
hitherto made available through the Colonial Office advisory system.
3. This general thesis, which is of course applicable over the whole field of our
advisory services and not merely in labour matters, deserves in my view all possible
sympathy and support. I am sure that we must do everything in our power to make it
easy for the newly independent members of the Commonwealth to maintain their contacts with the Secretary of State's technical and advisory services and with the related
organisations and committees. A good deal has in fact already been done in this direction. Thus the Geological and Topographical Survey organisations have both changed
their names so as to replace the word "Colonial" by the word "Overseas". Following
the example set some time ago by the Inter-University Council, the Advisory
Committee on Colonial Colleges of Arts, Science and Technology has become the
Council for Overseas Colleges of Arts, Science and Technology and has altered its constitution so that it is now (a) more autonomous than before and (b) responsible to the
Secretary of State for Commonwealth Relations as well as to our own Secretary of
State. These and other examples are of course well known to you, and I quote them in
order to show what has been done, by the removal of the purely "Colonial" label and
where appropriate by the broadening of constitutions, to make the use of our technical and advisory institutions more palatable to the new Commonwealth countries. The
process continues, and we are currently discussing with the C.R.O. the best means of
ensuring that the services of the Secretary of State's Advisers themselves shall be available, and shall be known to be available, to countries which have emerged from
Colonial status and have joined the Commonwealth family as full members. This
development is of course intended to apply to the Labour Advisers just as much as to
other members of the Secretary of State's advisory staff, though it must be added that
the newly independent countries of the Commonwealth cannot, of course, be constrained to use the services of any of the Advisers or advisory organisations against
their will. This is perhaps particularly relevant in the case of labour, many of the most
important aspects of which are so closely connected with politics.
4. Whilst, however, I have a great deal of sympathy with Mr. Hyde-Clarke's general
thesis, I am in agreement, as you are, with Mr. Bennett's view that it would be a mistake to attempt to achieve the objective in the field of labour by extending the membership or the scope of the Colonial Labour Advisory Committee. It is true that we have
already taken similar and indeed more radical action in the case of at least one of the
Secretary of State's advisory committees, namely the Advisory Committee on Colonial
Colleges of Arts, Science and Technology. There is, however, a fundamental difference

[356]

SOCIAL ISSUES

163

between the two bodies. Whilst ACCAST, until it became COCAST, operated under the
authority of the Secretary of State and was in a real sense responsible to him, it always
had an independent chairman from the academic world and its main function was
always to render direct services, in such fields as recruitment, equipment and academic planning, to the technical colleges in the various territories where they exist. There
is obviously every advantage in the continuation of these services for Kumasi College
after the independence of Ghana, given the goodwill (which is at present forthcoming)
of Ghana Ministers. CLAC, on the other hand, operates under the chairmanship of a
Colonial Office Minister and proffers its advice to the Secretary of State in virtue of his
responsibility for Colonial labour policy. It is true that the Committee, besides fulfilling this function, provides (as do the other advisory committees of the "traditional"
type) a panel of experts who can visit Colonial territories and advise Colonial
Governments direct on their labour problems. Such advice might indeed be made available with considerable advantage to newly independent countries such as Ghana, if they
will accept it, but I do not think that the attendance of a C.R.O. observer at the meetings of the Committee would be the right way of going about this rather delicate business. The better course, in my view, is to pursue unobtrusively our plans for making
the Advisers themselves available on demand to the Governments of the new
Commonwealth countries. If we are successful in this-and I must repeat that we are
entirely dependent on the goodwill of the Governments in question-then the Advisers
will be able to provide a link, far more effectively than any observer from the ordinary
administrative staff of the C.R.O. could do, between the Commonwealth Governments
and the individual experts who make up the membership of the advisory committees.
5. I am sorry to have minuted at such length, but this is an important matter to
which we have given a good deal of thought. We have always taken the view that it
would be a mistake to alter at the present time the functions or composition of the
"traditional" advisory committees of which CLAC is one. I still think this view is
right, but I should be very happy to take part in a discussion with Mr. Profumo if he
would like to explore the question further before finally making up his mind.
6. If it is agreed that Mr. Hyde-Clarke's idea is a non-starter, I think we must be
careful to give a very full explanation either at the next meeting of CLAC or by letter
in advance of that occasion. It is, I think, very important that we should not give Mr.
Hyde-Clarke or his colleagues the impression that we are lightly brushing aside a
proposal to which they evidently attach considerable importance.
H.T.B.
2.4.58

356 CO 859/965, no 1
3 Nov 1958
'Note on Mr Sayers' 1 suggestion for a Royal Commission on Education
in the Colonies': memorandum by Sir C Cox( CO) to Mr Lennox-Boyd
[Extract]
In suggesting a Royal Commission on Education in the Colonies (page 4, last
sentence of paragraph 4, and page 13, paragraph 10, where there is only mention of
1
Gerald Sayers, Conservative Party Research Dept (colonial specialist), 1944-1963, formerly secretary for
native affairs in Tanganyika.
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Africa) Mr. Sayers has resurrected a recommendation of the Conservative Party
policy statement of 1949. I have not so far been able to lay hands on the papers of
1949 to 1951 bearing on this, 2 but I remember that there were then many and
powerful arguments against that particular method of tackling educational problems
of Africa. Some of these, and most notably the resistance likely to be encountered at
the stage of self-government already then so widely reached to a Royal Commission
imposed ab extra would on the face of it be stronger now than 8 or 9 years ago. But I
have an open mind on the subject and welcome for examination any ideas for
improving the quality or accelerating the pace of our educational advance.
I note that Mr. Gorell Barnes has no objection, if I have not, to its being stated that
the time has come to look again at educational policy in Africa, though he is not sure
that a Royal Commission would be the right medium. The Conservative Party's
proposal for such a Royal Commission in 1949, though never seriously pressed at the
time, was one of several factors that influenced the decision taken in, I think, 1950 to
try to influence educational development in Africa by quite exceptional methods.
These were worked out after close study by a small group of officials (including Mr.
Cohen) and ACEC members (including Sir Philip Morris) 3 and ultimately a threestage method of approach was devised which was calculated to ensure the maximum
participation of people in the field in different parts of Africa and therefore the
maximum practical results on the spot in the form of changed ideas and new
programmes of action. We all felt that a Royal Commission, or any other type of
visiting Commission, even if reinforced by different local members in different parts
of Africa, would encounter resistance and that its recommendations might only too
likely remain dead letters. The method then worked out consisted [of visiting
professional working parties to Africa (each for several months) and a large
conference in Cambridge] . .. .
The upshot of this whole operation was the Oxford Press publication African
Education appearing in 1953. I am attaching a copy of this. I should say that the
whole exercise, which was costly in time and money, was very well worthwhile and
has had a profound though varying influence in different parts of Africa. I share the
view that its results, both in the field of thinking and of practice, have been beyond
all measure in excess of those that would have flowed at that time from a Royal
Commission.
But the Cambridge Conference was six years ago. By now there may well be need
for further external stimulus of some kind and in summarising the procedure we
then adopted I would not rule out a quite different procedure now and I would
certainly not advocate trying to repeat the major operation we had then, at any rate
on the same scale. But it should be the background to considering the resurrected
Royal Commission suggestion now.
The reservations that have so far occurred to me on this are these.
First, as regards the field covered by a Royal Commission. Although Mr. Sayers
(page 4) speaks of a Royal Commission on education in the Colonies generally, I
think we were right in 1950 in regarding that as altogether too comprehensive to be

2

See Hyam, ed, The Labour government and the end of empire, Part IV, document no 368.
Vice-chancellor of Bristol University since 1946 and regular member of CO Advisory Committee for
Education in the Colonies.

3
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useful or indeed practicable; and this is probably still so, despite the shrinkage of the
Colonial field . .. . I should be much surprised if Nigeria, with education at the school
level a wholly Regional subject and the Regions wholly self-governing, and itself on
the threshold of independence, would agree, any more than Ghana, to come within
the scope of a Royal Commission otherwise concerned with East and Central
Africa. . . . I cannot see the Southern Rhodesian Government playing on this and
obviously the Federal Government would have a great deal to say on the subject. So
much so, in fact, that it might be better if I limited myself in the rest of these notes to
considering the project as specifically for East Africa, though capable of extension to
Central Africa if the constitutional difficulties could be surmounted.
I have not yet been able to trace the papers of 1949 and the following years, but my
memory is that the prime purpose of this proposal for having a Royal Commission on
Education in Africa has changed. Then, I think the principal preoccupation was with
the quality of the education being offered-its alleged lack of practical relevance, its
bookishness, the lag in providing technical education, the need for rural bias, etc.
Now the emphasis is on quantitative acceleration. Both on page 4 and on page 13 of
Mr. Sayers' draft the problem is how to enable the vast illiterate majority of the
population in the multiracial societies of East and Central Africa to catch up more
quickly. This is an important difference ....
What then of the Royal Commission proposal considered primarily as a method of
grappling with the quantitative problems of stepping up the pace of educational
advance as set out by Mr. Sayers, in the East (and possibly Central) African context?
Here the crucial question is whether or not such an enquiry can be linked with the
prospect of underpinning the local territorial economies with recurrent subsidies for
education for a term of years ahead. Unless, in principle, such underpinning can be
contemplated as permissible and practicable if a Royal Commission's Report made
out the case for it, I should need much persuading that a Commission was a good
idea. What holds back African (and for that matter Asian) education in these regions
is not lack of good programmes or sound ideas for educational advance, nor is it the
existence of administrative bottle-necks, such as provision of teachers or of buildings
in a short time. Such administrative bottle-necks would of course become of the first
importance if there were the money to pay for programmes of accelerated advance;
then the administrative bottle-necks, and not money, would become the prime
obstacles to advance, as they did in analogous circumstances in the Gold Coast and
the Western Region of Nigeria when universal primary education was decided upon
as an immediate sequel to self-Government. But those administrative obstacles
would not need a Royal Commission to break through, though there might well be a
case for so much less ambitious temporary reinforcement of local professional
resources by experts from outside to help them devise emergency administrative
measures. The real crux is the money. Unless there is a prospect of this being
provided in a way in which it is not at present available, a Royal Commission's visit
would only cause disillusionment and be a waste of time. The East African territories,
Kenya above all but also Tanganyika and even to some extent Uganda, are in the
position of the farmer who, when asked whether he would not welcome more advice
in order to increase his production and income, replied that he was already twice as
well advised as he was farming, since he had not the resources to carry out the advice
he already had. Kenya are already cancelling indents for educational vacancies and
have found it impossible to carry out some of the main recommendations of the
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admirable Harper-Woodhead Report on Asian Education made this spring, in spite of
its excellence and acceptability and in spite of the deep political discontents of the
Asian community. Tanganyika's educational programme is retarded all along the line
by lack of resources. Uganda, relatively affluent, has had to slow down. All know, only
too well, what they want to do. They have not the resources to do it. If, therefore, but
only if, the appointment of a Royal Commission could be accompanied by the
understanding that its Report could lead to the underpinning of local economic
resources from recurrent subsidies from this country for a useful period, there is a
very great deal to be said for such a step. Otherwise I think it would probably be waste
of time and money, and breed ridicule or disillusionment or both. But it should be
borne in mind that in several cases African Ministerial Governments have on
attaining power, by their novel and vivid concentration of resources on accelerating
educational programmes, achieved 'educational break-throughs' of a kind thought to
be quite impracticable under the rule, however progressive, of British officials, even
though in one case (Eastern Nigeria) this led to financial crisis and had to be sharply
slowed down. There is no doubt that the appointment of a Royal Commission for the
purpose suggested by Mr. Sayers in East Africa, if (but only if) accompanied by the
understanding about subsequent expenditure referred to above, would have a
considerable impact on public opinion, though whether reactions among the
majority of Europeans of East and Central Africa would be favourable is another
matter....
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CO 859/966, nos 2 & 7
16-27 May 1959
[Relationship between colonial education and economic
development]: CO minutes by J Inman, J K Thompson, H Houghton,
B A Astley and WA Ward

1. Professor Lewis' 1 letter to the Economist was written in comment on the supplement "The African Revolution" (published with the issue of December 13th, 1958)
which he criticised for not recognising the importance of secondary education to economic development. In my opinion he has raised a point of very great importance
which has far reaching implications for both economic and educational planning. I am
sure his main thesis is fundamentally correct-indeed it is fairly obvious once one
considers it-but hitherto, though education and economic development have both
been regarded as desirable things, no one appears to have appreciated the direct, even _
arithmetical, connection between them. Actually it seems quite clear that lack of education, particularly above the primary level, can be a "bottleneck" preventing economic growth, just as inadequate economic development can mean lack of financial
resources for spending on education. The aim should be to get the two kinds of development growing in the right ratio to each other-otherwise they may tend to hold

1

Professor W A Lewis was from St Lucia, and was Stanley Jevons Professor of Political Economy,
University of Manchester, 1948-1958; he had been a temporary principal in the CO in 1944; he was a
consultant to the Gold Coast government; in 1962 he became vice-chancellor of the University of the West
Indies. A copy of his letter was submitted to the ACEC, together with a note about statistics (ACEC (59)21
& 22, 1 Oct 1959).
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each other up instead of contributing to mutual expansion. No doubt Professor Lewis'
experience in the field for Ghana has led to his appreciation of how this works out in
practice (the point is not made in his otherwise very comprehensive book The Theory
of Economic Growth, published in 1955). His arguments on not over-expanding
primary education seem also to deserve taking very seriously (though the very low
ratio of primary as compared with secondary enrolment in, for example, Gambia and
Sierra Leone has presumably a considerable bearing on the poor School Certificate
results reported from those territories).
2. It certainly seems to me that the whole subject is important enough to justify
some guidance on it being given from here- I think probably most administrations,
even if high officials had seen the letter, would be too preoccupied to make the
calculations affecting their own territory and to follow them up, particularly as two
major but very distinct branches of administration are involved. The question is in
what form Colonial Office views could be expressed. We would not want just to back
Professor Lewis uncritically, and in view of the differing circumstances of individual
territories I do not think his figure of 4 per cent enrolment can be taken as more
than a very rough indication of the adequacy of secondary education facilities; but I
think we could (a) commend his opinions-in view of his reputation and
experience-as being worth serious consideration (b) call attention to the table of
enrolment percentages worked out here (which I assume would be sent) and (c)
suggest that territories which are experiencing, or seem likely to experience, any
shortage of educated personnel should, as a matter of urgency, make their own
estimates of their requirements in this field and seek to develop their educational
structure so that it is adequate to meet those requirements. In practice, (c) means
that there should be some kind of manpower survey, and administratively I think this
is how the links between the educational system and economic and social growth
generally-which I am sure is lacking in most territories at present-can be
established. I understand that in Ghana (then the Gold Coast) a survey of this kind
was carried out about 1956 by a United Nations team, though I have not seen its
report and do not know if it has been published; but Professor Lewis may well have
used its findings in making his "back-of-the-envelope" calculations. We might
perhaps also say that the Colonial Office would give assistance in securing personnel
through the United Nations or otherwise for carrying out such investigations, as
probably most territories would find it difficult to spare their own staff for them.
3. From a financial point of view an approach on these lines would be very useful
because it would help to give a realistic basis on which to decide the proportion of
total expenditure which should be devoted to education, which is now generally the
largest individual item in Colonial budgets. Some attempt could also be made to
compare the savings from employing local instead of expatriate staff with the
additional outlay to be incurred in expanding the educational system. Politically and
economically, the existence of enough educated and trained people is presumably
one of the most important requirements for an independent country to make a
success of its independence, and now that-in Africa particularly-the chariot of
nationalism is travelling so fast that it is difficult to moderate its speed by applying
brakes, an alternative may be to try (in what time is left) to provide it with wheels
large enough to support it when it runs away.. ..
J.I.
16.3.59
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When I first read Professor Lewis' letter in The Economist, I very much liked his
concept of holding primary education at 50% until secondary education reached 4%
and then proceeding to 100% primary and 10% secondary.2 Then Mr. Inman's
interesting table gave further food for thought. The two combined should, in my
view, be available to all of us who are concerned with the administration of education
in the Colonies: they will also be of interest to administrators with wider concerns.
2. I am not at all sure that the Secretary of State ought to address Colonial
governments on this subject. It is most salutary that a distinguished West Indian
working in Ghana should publicly announce thoughts which ought to interest
primarily African Ministers of Education: the intervention of the Secretary of State in
the chain of communication might give an unfortunate impression.
3. On balance I am disposed to confine our attention to the question how we
make the best use of Mr. Inman's most interesting table as a supplement to Prof.
Lewis' letter which so many people will have read. I would have thought that ACEC
members would appreciate having a copy of the letter and of the table: if this is
agreed, do we ask them to do anything about it? I would like to hear a discussion in
ACEC but I would like advice on whether we should invite the Committee to consider
whether the Secretary of State ought to commend the letter, the table 3 and some
reflections on them to Colonial governments.

J.K.T.
19.3.59
I think Professor Lewis's letter is so interesting and its implications so important
that I would myself be more than willing to have the Secretary of State address
Colonial Governments on the topic. So long as the Secretary of State retains ultimate
responsibility for the wellbeing of a number of overseas territories, I would be
prepared to chance any "unfortunate impressions" which might be caused by his
intervention, in view of what I believe would be much greater benefits to educational
development as a whole in many territories if Professor Lewis's thoughts were
brought to official attention.
ACEC again I should have thought would be interested, and although it may seem
to be making a large issue of this, I see no reason why we should not circulate copies
of the letter to the members and put on the agenda for the next meeting
consideration of Professor Lewis's letter, with Mr. Inman's table and the comments
which ACEC might wish to make.
One point which I think should be emphasised in any consideration of Professor
Lewis's letter is that he, as a West Indian, can "get away" with doctrines which would
probably seem quite unpalatable if they were voiced by an expatriate official overseas

2

Noting that in most African territories, 20 per cent or less of children were in school, Lewis argued that
they should aim to raise primary education to 50 per cent, and secondary education to 4 per cent (a
theoretically self-sufficient level) within five years, and then move to 100 per cent and 10 per cent in the
next ten years.
3
Based on figures for 1957, this table showed that the highest African levels of primary and secondary
education were in Nigeria (Western Region, 91% and 2.6%; Eastern Region, 78% and 1.4%) and Kenya
(4.3% and 0.65%), while the lowest were Somaliland (2% and 0.15%), Gambia (12% and 2.25%) and
Sierra Leone (15% and 0.25%); but in all three East African territories, 100% of Asians received primary
education.
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or by a member of this Office addressing an oversea government. At the same time I
am not convinced myself that the Professor could hope to maintain his essentially
reasonable and sound argument, for so I regard his view, against the pressure of
political demands in the emergent countries, where the spectacular items in
development often outweigh those which are fundamentally sounder.
H.H.
24.3.59
I have doubts about the advisability of a discussion in ACEC based on Prof. Lewis'
letter, and more still about [a circular from the S of S], but perhaps the statistics ...
and a copy of the letter could be sent for information to members of ACEC as ACEC
papers ....
It is of course extremely difficult to prepare a development plan for education, but
it is much more difficult to follow the plan which may be altered almost out of
recognition by inflation, or a 'recession', or by unexpected political developments or
popular demands.

B.A.A.
31.3.59
1. To have an educational system which will turn out somewhere about the right
number of people-neither too many nor too few-to run an emerging country
administratively, commercially, professionally, and technically-is surely such an
important objective that an opportunity of bringing about a consideration of
educational policy from this point of view (which I do not think has been a usual one)
should not be missed. The adoption of an adequate educational policy might easily
make the whole difference between "getting through" and falling into a state of near
chaos when there is an efflux of expatriate personnel in the first years of
independence. I am therefore entirely in sympathy with the first paragraph of Mr.
Houghton's minute, though I would add "and economic development" in his last
sentence, where he speaks of the benefits to educational development of bringing
Professor Lewis' thoughts to official attention. I think this is a key point; the issues
raised are both economic and educational, and if the ideas put out by Professor Lewis
are to have any practical effect it is necessary for them to reach both branches of
administration and to lead to a joint policy. It would not be enough for them only to
reach educationists, just as the original idea to circulate the letter and tables with
"Economic Notes" to Financial and Economic Secretaries would not really have been
adequate either; from the point of view of a Colonial Government it is a matter of
overall policy that I think would have to be taken up at the highest level.
Consequently while I do not know much about ACEC it does not seem to me that it
would be sufficient for a body of educationists only to have a decisive say in any
action to be taken on Professor Lewis' letter....
3. With regard to the last paragraph of Mr. Astley's minute, while no doubt
financial and other developments may have all sorts of consequences on the carrying
out of an educational plan, surely the point which we are concerned with here is
whether estimates of the needs of the territory for trained personnel have played any
part in its formulation at the outset.

J.l.
8.4.59
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My first thought on looking at these papers was that it was astonishing that the idea
put forward by Professor Lewis should be regarded as a new one which would not
have been taken account of in the Colonial territories. I suppose the explanation is
probably that Education Departments in the Colonies have gone on organising
education on traditional lines without close reference to the Departments concerned
with other aspects of economic development.
A further thought that occurred to me is that this may be an exercise which is all
right in theory but does not work out well in practice. Is there in fact such a direct,
even arithmetical, connection between education and economic development? It has
already been pointed out on the file that the term "secondary education" means different things in different places. There is the further point that the type of education
given in secondary schools may not be best suited to provide people for the posts which
must be filled to keep pace with economic development plans. Apart from the purely
quantitative assessment of educational output in relation to economic needs there
must surely also be a qualitative assessment. The secondary schools may not be the
only places where the people are acquiring the necessary qualifications. An article in
the Economist of the 23rd May headed "Northern Nigeria's Holy War" described how
the Institute of Administration at Zaria was engaged in training a number of people
who had in fact failed the normal run of academic examinations. A further point is, I
should have thought, that there is a necessary time Jag between carrying out a manpower survey and changing the educational system to suit whatever may emerge from
the survey. By the time the new system has produced the people required the overall
manpower situation may have changed considerably.
There was indeed a U.N. manpower survey in the Gold Coast carried out I think at
the end of 1956 by a Canadian, Mr. Ault, but we have no copy of his report in the
Office. I believe I.L.O. are going to carry out a manpower survey in Trinidad and I
understand that Nuffield are sponsoring an enquiry in Nigeria.
However all this may be, I entirely agree that the idea of relating the educational
system to the demands of economic development is an extremely important one, and
if we have reason to think that it is not fully appreciated in the Colonies then we
ought to say something to them about it, although the final decisions must of course
be made locally. I should have thought there might have been some advantage in
collecting the views of the ACEC on the subject but I think the communication to
Colonial Governments must in the end come from the Secretary of State.

W.A.W.
27.5.59
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CO 859/1111, nos 20 & 21
23 Dec 1959
[Colonial trade unionism]: CO circular despatch (from W L Gorell
Barnes) to governors of East and Central Mrica. Enclosure: draft
memorandum, 'Colonial Labour Advisory Committee: trade union
legislation'
[J S Bennett, head of the CO Social Service Dept in charge of labour relations

(1958-1962), took the initiative for a review of the 'assumptions behind the rather
paternal trade union laws of the past decade' in the light of 'changing circumstances and
the pace of constitutional advance'. There was a serious sense of shock that the traditions
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of British trade unionism in which the Gold Coast had been reared counted for so little
that, shortly after independence, the Ghanaian government instituted such tight control
over trade unions that they were in effect 'nationalised'; and Singapore seemed likely to
follow the same route. The British government had since the war aimed to encourage the
growth of a strong, independent and responsible trade union movement in each territory,
as an essential concomitant to economic and political progress, yet it was dear that
labour organisation and relations had often lagged behind political and constitutional
development. Thus it seemed desirable to try to minimise the risk of future abuses of
power, by loosening up the old paternalist regulations which independent governments
might turn to their own ends if they inherited them. There were, however, some fears in
the CO that the Advisory Committee might press too hard, or governors resist their
recommendations. Gorell Barnes and Carstairs therefore suggested that the best
procedure would be to ascertain first whether governors felt there would be any conflict
between security requirements and the relaxation of controls. At all events it did not seem
possible simply to ignore the question; the TUC was prodding for change. The enquiry
was limited to East and Central Africa, West Africa and Singapore being, as Bennett put it,
'beyond recall' (minutes, 22 Oct to 14 Dec 1959).]

It is getting on for ten years since the last general review of colonial trade union
policy, which culminated in Mr. Griffiths' confidential despatch of the 26th July
19511 enclosing a Report by the Colonial Labour Advisory Committee, a circular
which itself came ten years after Lord Moyne's confidential circular despatch of the
12th July 1941 had originally circulated the Model Trade Unions and Trade Disputes
Ordinance. It seems to us timely to have a fresh look at some of the general
principles which have hitherto held the field, in the light of experience of the
considerable growth of colonial trade unionism (particularly in Africa) during the
past decade. Such a fresh look ought, we think, to take account not only of the
industrial field itself but of the general trend of political development, bearing in
mind that since Ghana (and Guinea too) became independent the trade union
movements there have been brought under close control by the Government and the
dominant political party. We recognise of course that nowadays there can be no
uniform policy equally applicable at all points to territories at different stages of
development. But colonial trade unionism is a field of policy well in the public eye
and one in which past Secretaries of State have taken the lead by commending
certain general principles to Colonial Governments, and it is important that those
principles should be kept up to date.
2. I enclose the draft of a memorandum which illustrates the preliminary
thinking on the subject that has taken place here. The memorandum has not yet
been approved by Ministers and should not at this stage be taken as in any way firm
Colonial Office policy, but simply as a convenient summary of the case which, it is
suggested, deserves consideration. As you will see, the memorandum poses the
question whether some of the more paternal features of existing colonial trade union
laws may have outlived their usefulness.
3. The memorandum is cast in the form of a draft paper to be circulated for
discussion in the Colonial Labour Advisory Committee. In the normal course the
Secretary of State would consult the Committee, as was done in 1951, before
addressing Colonial Governments on a matter of this kind. Whatever circular was
sent after that would of course give Colonial Governments full opportunity to
comment on the applicability of any new general principles to their own particular
circumstances. But fresh general principles framed as advice to the Secretary of State
1

See Hyam, ed, Labour government and the end of empire, part IV, document no 369.
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from this Committee, on which as you know the Trades Union Council and the
Overseas Employers Federation are strongly represented, would have acquired a
certain head of steam that would have to be taken into account. We have accordingly
decided that, before we proceed further it would be wise to ask you whether, against
that background, there are any controls of the type considered in the enclosed
memorandum which you think are so important to you at the present stage, either
industrially or politically, that it would seriously embarrass you if the question of
parting with them were opened up to discussion here with the Advisory Committee. I
am not asking you to do a full-scale examination of the enclosed memorandum in
terms of your territory; the time for that would come when, if ever, a fresh circular
despatch was approved and issued. What we would like is a quick prima facie reaction
on the limited point whether you would be embarrassed if the Secretary of State took
the initiative on this subject or on any particular aspects of it. You will realise that
even if the Secretary of State took no initiative the subject might well be raised with
him by others; the T.U.C. are known to be becoming concerned about it, and the
O.E.F. have not ignored the warning of events in Ghana. ...

Enclosure to 358
In 1951 the Colonial Labour Advisory Committee carried out a review of trade union
legislation in the Colonial territories in the light of experience gained in the previous
decade-a period which had seen a rapid growth of trade unionism in many
territories. This review revealed wide variations in the direction and tempo of trade
union development, but despite these differences there were weaknesses in structure
and organisation which could commonly be attributed to the prevalence of low
standards of trade union leadership and to an uninformed and frequently illiterate
membership. Symptoms of this immaturity were chronic mismanagement;
fluctuating membership; financial instability; a weak bargaining position; and a
tendency, in the absence of a well-defined industrial function, for the leadership to
turn prematurely to political activity.
2. It was against this background that the Committee looked to positive
measures to improve organisation and structure. They saw a continuing need for
unions to receive direct help and guidance from Labour Departments and they
emphasised the importance of developing joint industrial machinery; but as a
complementary step to these policies they proposed that trade union legislation
should be strengthened in a number of respects and in particular that there should
be a closer statutory control over union management and financial affairs than is the
case in the United Kingdom. These principles pave been given effect in the laws of a
number of Colonies, partly by methods recommended by the Committee themselves
and partly by other methods devised to meet local circumstances. A summary of the
more important existing controls is contained in the Annex to this paper.2
3. Nearly ten years have passed since that review took place and in this period
over the territories as a whole the growth of trade unionism has at least equalled that
of the previous decade. Moreover whereas in 1951 the pattern of trade union

2
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development was still very uneven-some territories for example in East and Central
Mrica and in the Far East were still virtually without trade unions-trade unionism
is now a familiar concept and has made at least some impact in practically every
territory. The majority of the proposals made in 1951 were designed for use in
territories where trade unionism had not developed to any appreciable extent, and
there was presumably an expectation then that the need for statutory intervention in
the affairs of trade unions would diminish as trade union movements became firmly
and more soundly rooted. It is perhaps timely therefore to look afresh at some of
these controls and consider whether the policy they embody is still appropriate to the
stage into which events are now moving.
4. It is of course extremely difficult to estimate, or to generalise about, the
impact of these controls on industrial relations. But in territories where the 1951
proposals have been embodied in the trade union law it appears that the weaknesses
analysed in 1951 have not been eradicated but are still distressingly familiar. This
suggests that there is a limit to what can be achieved by statutory means even at a
formative stage of trade union development. It is arguable that the quality of Colonial
trade union movements has been shown to depend primarily on their internal health
and vigour and that these factors can only marginally be influenced by statutory
control or administrative intervention. It is for consideration therefore whether,
from the point of view of industrial relations, the policy of control may be said to
have done as much as it usefully can and to be due now for some relaxation.
5. Although considerations of industrial relations naturally come first, wider
considerations of public policy are bound also to be taken into account in
determining the state of the laws about so large and powerful (or potentially
powerful) an element in the life of a country as the trade unions. This is probably
true of any country, self-governing or not. Certainly in the rapidly-changing and
sometimes fragile conditions found in the colonies, it must be recognised that the
retention of certain powers of supervision may be regarded by Governments as
necessary in the interests of public order and security. On the other hand the growth
of political consciousness may also make such powers less readily acceptable. There
appears to be evidence, particularly in East Mrica, of a growing reluctance on the
part of trade union officials to seek or accept the advice of Labour Officers on day-today problems and a tendency to draw away from the kind of informal contact with
Labour Departments on which past policy has been built. This attitude appears to
stem from a rejection of any relationship which can be characterised as paternal, and
to the extent that statutory restrictions on trade union activity can be so interpreted,
these provisions have in certain areas become the object of criticism both from local
trade union organisations and from the I.C.F.T.U.-though the I.C.F.T.U. 1958
Mission to East and Central Mrica added the rider that "most of these laws have been
introduced with some justification and they do not in the Mission's view act as
restraints at the present stage" (their underlining). A situation in which Labour
Officers are no longer always accepted as friendly and impartial counsellors to whom
union officials would naturally turn for help, and in which statutory provisions
designed to assist in sound and orderly trade union development may be attacked as
instruments of repression, calls for careful handling. It is for consideration whether
powers of this sort, which worked well enough when taken for granted, may not yield
diminishing returns when their existence becomes controversial and tends to make
trade unions keep the Government at arms' length. (It is also worth considering
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whether the efforts of Labour Departments to promote joint industrial machinery
ought perhaps to be intensified to compensate as far as possible for the more direct
guidance now no longer so acceptable to the unions).
6. Another aspect of the changing political situation, perhaps more important in
the long run than any present transitional difficulties vis-a-vis the trade unions, is the
possible effect of constitutional progress on the administration of trade union law.
Powers designed for a benevolently paternal Crown Colony Government, answerable
in the last resort to the Secretary of State and to Parliament at Westminster, may take
on a rather different look when in the hands of local Ministers responsible to an
increasing degree to a majority party in an elected legislature. The possibility of local
political considerations influencing decisions about (for example) the grant of registration to a union or the appointment of union officials cannot be excluded. At the
best, even if powers are scrupulously exercised, it may become more difficult for justice manifestly to be seen to be done; and at the worst, there is a risk of facilitating an
attempt to manipulate the trade union movement for political ends. It may be thought
that these risks are guarded against to the extent that discretionary powers are vested
by law not in the Governor-in-Council (or Council of Ministers) nor in a Minister, but
in an official, the Registrar of Trade Unions. But though in theory the Registrar's functions may be quasi-judicial it is difficult to see how in practice, in a colony on the road
to self-government, such an official (especially if a locally-recruited civil servant)
could aspire to anything like the immunity of the judiciary from political influence.
Similarly a right of appeal to the Courts, where this exists, may provide some check
on the abuse of power, but is of limited value where the issues involved are matters of
opinion and not of fact or law. If the controls in question are by their nature transitional, it is for consideration therefore whether the time to withdraw them does not
come when executive power in labour matters is effectively transferred to local hands.
On the other hand, by that stage the law on a matter like this can only be changed with
local consent, and if local politicians find these powers attractive it may not be easy to
convince them that they should deny themselves powers exercised by their predecessors. If serious risks of abuse seem likely to arise it may be therefore that the only effective safeguard would be to repeal the powers before responsible Ministerial
government is introduced; and this must be weighed against the possible difficulty of
parting with the powers at that stage.
7. Of course no action in this sphere can be binding on a sovereign legislature
after a colony attains full independence. But it is one thing to inherit ready-made
powers, and another thing to introduce fresh legislation in circumstances where an
unrestricted and independent-minded trade union movement has become well
established and accepted by public opinion. It might also have some bearing were
such fresh legislation to entail conflict with internationally accepted standards and
obligations. There may be a further point for consideration here in so far as the
existence of powers like these in the Annex remains an obstacle to the full application
in certain territories of the more advanced International Labour Conventions about
freedom of association.
8. This paper is deliberately framed in general terms, though the circumstances
of Africa naturally nowadays come most prominently to mind. It is on the general
aims of policy that the advice of the Committee is sought. The subsequent
application of any change of emphasis that might seem desirable would of course be
a matter for consultation with the Governments concerned.
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CO 859/1479, no 2
9 Mar 1960
[Current problems of colonial trade union development]: conclusions
of a report by G Foggon 1• Minutes by G Foggon and C G Gibbs
[Extract]
. . . 24. (i) There are still many serious inherent weaknesses in the trade union
movements of our territories in Mrica; weaknesses in organisation, leadership,
finance and methods of operation.
(ii) Experience has shown that these weaknesses cannot be overcome by
legislative means in advance of self-government; and that legislative control of the
paternal kind exercised by officials can be transformed after the attainment of selfgovernment into more severe restrictions exercised by Ministers.
(iii) This suggests an examination of current trade union legislation particularly
in East and Central Mrica with a view to discarding provisions which experience
has shown have failed to be any effective guide or control on the form of trade
union development or practice. (Action on this has already begun in relation to
certain powers held by Registrars of trade unions) .
(iv) In the absence of legislative restraints other influences will perhaps be
recognised at their proper level of importance. Among these influences that of the
employers must be accepted as of particular and even dominant importance.
(v) Evidence seems to point to a need for employers to organise in advance of
trade union development firstly because such organisation usually results in the
larger and more responsible employers tempering the less progressive policies of
other employers; and secondly because of the opportunity given to guide and
influence the forms of trade union organisations and methods of operation.
(vi) If the foregoing is accepted then the Overseas Employers Federation needs to
be convinced of its correctness and means explored by which such an approach to
the problem can be made effective. In assessing the contribution which the various
organisations can make at the present time it is an important distinction that the
Overseas Employers Federation represents affiliated employer organisations in our
territories whereas the British T.U.C. has no such representative role.
(vii) Strong independent trade unions are one method of 'spreading the power' in
society and represent an important safeguard of democratic processes in newly
emergent countries. Where such unions have obtained recognition and are parties
to negotiated agreements the resultant measure of stability in the industrial and
commercial sector is an important contribution to general stability.
(viii)Where such arrangements have not been developed there is a strong tendency
for governments new to independence to seek to fill the gap by legislative means, a
tendency which may be accelerated if the colonial power has also relied on
legislation to mould the form of members' organisations. (See also (ii) above) .
(ix) In the building up of independent unions on an industrial basis, the
international trade secretariats promise to be of considerable help, but their work
could well be supplemented by the activities of individual trade unions from this
country.

1

For Colonial Labour Advisory Committee.
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(x) The direct influence of the British T.U.C. is waning but it could still be
important in the policy making echelons of the ICFTU; similarly British unions
are important in relation to the trade secretariats. But some stimulus will be
needed.
(xi) The Mrican Labour College, Kampala, represents, in the eyes of many of its
important affiliates, one of the unlikely to be abandoned therefore or the scheme
modified in more than unimportant respects. The balance of our advantage is in
using our influence so far as possible to ensure that the teaching given there is
sound and in particular that the teaching staff contains at least one well qualified
British tutor.

Minutes on 359
It is paradoxical that the need for a further review of trade union policies should
become urgent at a time when our opportunities and capacity for effective action are
rapidly diminishing. The last comprehensive review took place in 1950/51 and there
are indications that the policies then formulated have been carried over into a period
when certain of the premises on which those policies were based have disappeared or
have been modified by subsequent events. Among these latter are the declining
influence of the T.U.C. in British Mrica; the growth of I.C.F.T.U. influence; the
comparative failure of legislation to exercise the expected formative influence on the
trade unions; the gulf which has developed in certain territories between the unions
and the Labour Departments in the field of trade union education; the mounting
influence of Mrican nationalism.
I have endeavoured in the memorandum opposite to describe the problem as I see
it at the present time. The paper is intended as a basis for Office discussion and
action thereafter will depend upon the extent to which the major premises are
accepted. I do not think however that on this occasion we can advance matters very
far by turning to the Colonial Labour Advisory Committee. The Committee has
reviewed essential services legislation recently, and we have under consideration a
re-appraisal of certain powers held by registrars of trade unions. I doubt whether the
Committee can help us much further except perhaps in relation to the narrow issue
of a review of the relative advantages of the "check-off' system for collection of trade
union dues.
The development of our trade union policy has passed through three distinct
phases so far. In 1930 it was thought that little more need be done than enact simple,
permissive legislation with compulsory registration supplying a sufficient restraint
on ill-disposed persons. By the middle war years it was apparent that more positive
measures than these were necessary and a number of experienced officers were
recruited from the trade union movement of this country and posted to various
overseas territories to give direct guidance and assistance to the emerging trade
unions. There is no doubt about the timeliness and value of this step. By introducing
into the often newly created Departments of Labour, officers with practical
experience of trade union problems a good deal of constructive work was done, not
least in the education of both government officers and employers in the elements of
industrial relations.
Nevertheless difficulties persisted and when in 1951 the Colonial Labour Advisory
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Committee carried out a review of trade union legislation there were revealed a
number of serious weaknesses-among them poor organisation and administration;
financial instability; low quality leadership; and fragmented and ineffective unions, in
almost every territory. A number of recommendations were made for remedying the
situation and these were mainly directed towards a tightening up of statutory
controls over trade union management and organisation. Almost ten years later
these difficulties persist with the added danger now that some territories will move
into self-government with ineffective and often irresponsible trade union
organisations. Clearly there is a limit to what can be achieved by controls. Countries
new to independence have tended to show little patience with trade union (or other)
organisations which have interfered with or not supported sufficiently strongly plans
for economic and social development as witness the strong measures in the Sudan,
Pakistan, Senegal, Ivory Coast, Ghana (and Singapore). If in the time remaining
something can be done to improve the standing and effectiveness of the unions there
is a greater possibility of their surviving in the often chilly waters of independence.
There is obviously no single clear cut solution but as the memorandum opposite
suggests the main burden of action must now rest on the shoulders of the overseas
employers. Their problems and responsibilities continue after independence and this
continuing responsibility seems to justify them being called upon to make a much
greater effort than has been apparent in the past to create the conditions for
industrial harmony.
As a corollary the main weight of the effort of the Departments of Labour should
be in the development of industrial negotiating and consultative machinery rather
than assistance to trade union development. Experience suggests that in most cases
the development of enlightened and helpful policies by employers in relation to
worker organisations has a strong influence on the initial development of such
organisations and their subsequent character and stability.
Instead of seeking to make the trade unions grow in often unfavourable
conditions, is there not a case for directing our main effort at improving the
conditions, in the hope that the plant may thereafter show a reasonably sturdy and
independent growth?

G.F.
9.3.60
Official policy towards trade unionism in the Colonial territories in the post-war
period has been based to some extent on an expectation, never fulfilled, of wider
and more sustained T.U.C. activity. Until the late 1950s there always appeared to be
good reasons for thinking that the T.U.C. jntended to carry out its promises. In
1956 the staff of the Colonial Section of the T.U.C. (as the Commonwealth Section
was then called) was increased from two to four, and a fairly detailed exposition of
the T.U.C.'s plans for extending their overseas activities was given to the Oxford
Labour Administration Conference by Sir Vincent Tewson. This was pursued by the
Colonial Office at a meeting between Sir Hilton Poynton and Sir Vincent in
December of that year. Thereafter it slowly became apparent for reasons touched on
in paragraph 16 of Mr. Foggon's note that the T.U.C. were contracting rather than
expanding their overseas activities, particularly in Africa. Under the impact of
African nationalism any reversal of this trend is now quite out of the question. This
aspect of Mr. Foggon's note is being currently considered on another file where Mr.
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Amery has indicated that he would like a discussion with the Department. I have
mentioned it here because I think that it provides a suitable starting point for any
new thinking.
2. I am at one with the Advisers in seeing an urgent need to persuade employers
to take a larger initiative than they have done hitherto in developing joint industrial
machinery. There is already a fair accumulation of experience which suggests that
the "check-off system", the voluntary collection of union dues by employers, may be
the key to improved trade union leadership, management and organisation. There
are however practical difficulties and dangers . ... Mr Foggon agrees with me that
this is a suitable subject on which to get the views of the Colonial Labour Advisory
Committee.
3. If a policy of giving positive encouragement to the "check-off" system should
be agreed upon, it would be important to convert private employers, but at the
same time Governments would have a part to play in their traditional role of giving
a lead by ensuring that as employers their own houses were in order and by showing a willingness to try out the "check-off' system. The question would arise
whether there was any scope for the Colonial Office to bring some influence to bear
centrally through the Overseas Employers' Federation apart from any action it
might take vis-a-vis Overseas Governments. I am inclined to think that there would
be. For example the O.E.F. might be encouraged to organise a seminar for their
members on the lines of the very successful management and labour relations conferences organised by the Comptroller for Development and Welfare, West Indies, in
Barbados in 1955 and 1956. If such a seminar were held in this country there
would no doubt be opportunity for the Labour Advisers, and indeed perhaps some
members of the Labour Advisory Committee to participate. There might be something to be said for a centrally organised conference in the first place, followed perhaps by territorial or regional conferences after an interval of a year or two to
review progress and discuss practical problems. But before any approach on these
lines could be made to the O.E.F., our own attitude to the "check-off' must be
determined.
4. As regards the tendency, noted by Mr. Foggon, of newly independent countries
to harness, if not shackle, their trade union movements for political ends, it would
appear from the conclusions of a recent trade union seminar held in Lagos (as a
curtain-raiser to the Second African Regional Conference of the I.C.F.T.U.) that the
workers themselves are unlikely to show any great resistance to the encroachment of
statutory controls and may in fact welcome them as an aid to improved organisation.
According to the Assistant Director of the Inter-African Labour Institute, who
attended the seminar as an observer from the C.C.T.A. the members were unanimous
in seeing a need to revise completely the structure of the African trade union
movement, and to this end they want the I.C.F.T.U. in conjunction with the I.L.O. to
take the necessary steps to bring about a revision of trade union legislation in the
various territories to inhibit a multiplicity of small ineffectual unions and enable
large trade union organisations to be established ....
C.G.G.
10.3.60
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CO 847/75, nos 15 & 21
30 May 1960
[African game policy and animal conservation ]: CO record of a
meeting between Mr Macleod and a delegation from the Fauna
Preservation Society.1 Minutes by B E Rolfe (CO briefing), Sir H
Poynton, C Swabey and R S Marshall

At the invitation of the Secretary of State, Lord Willingdon opened the discussion by
referring to the 1948 circular which had been sent to African territories by the then
Secretary of State and expressing the view that the directive contained in it had not
in all cases been carried out. He drew attention to the need for close liaison between
the Fauna Preservation Society and the Colonial Office. The present meeting had
taken a long time to arrange and feeling was growing among people with whom he
had contact in these matters that some definite action on the Secretary of State's part
was necessary. In his view the most important immediate step to be taken was to find
additional money for more game scouts to prevent poaching. Otherwise he supported
the views expressed in the memorandum which had already been sent to the
Secretary of State.
2. The Secretary of State said that he would be glad to do anything he could to
bring game preservation matters to public attention and would be happy to arrange a
debate-possibly in the House of Lords where on the whole there was more
knowledge of these matters.
3. Lord Hurcomb referred to the arrangements whereby Dr. Worthington acted
as liaison officer between the Secretary of State and Nature Conservancy and said
that it was important for him to be kept fully in touch. He supported the
memorandum but felt that more stress should be laid on the cultural arguments for
game preservation. He felt there was an important human and moral interest in the
preservation of wild life and that it should be part of H.M. Government's policy that
the great African fauna should be preserved-in his view there was a major
permanent argument on cultural grounds for doing this. Lord Hurcombe then
referred to the forthcoming meeting of the International Union for the Conservation
of Nature and said that the President of the Union had written to F.A.O. suggesting
that there should be a meeting in Africa to consider the future of wild life
conservation. It was proposed as a first step to set up a small mission mainly
consisting of Africans and led by a Mr. Watterson. The main purpose of this mission
would be to interest Africans themselves in the cultural and economic values of wild
life. It would be necessary to start with leaders first. He hoped that it would be
possible to ask the African Governments to assist the mission in its work. In
particular, if they could meet the expenses of the mission in their territories, e.g.
travel and other local expenses it would help considerably.
4. The Secretary of State then spoke on the general question of H.M.
Government's attitude and reaffirmed its interest in wild life conservation matters.
1
The meeting was attended by Lord Perth, B E Rolfe, and Dr E B Worthington (fauna and flora adviser to
the S of S, deputy director-general (scientific), Nature Conservancy, formerly secretary-general to
Scientific Council for Africa South of the Sahara) ; and, for the Fauna Preservation Society, Lord
Willingdon (2nd marquess, pres ident of Securicor, Ltd); Lord Hurcomb, president of Society for
Promotion of Nature Reserves and of Royal Society for the Protection of Birds; Dr Fraser Darling, vicepresident and director of research, Conservation Foundation; and Lt-Col Boy le.
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He said that if the delegation thought it would help he would willingly arrange for a
Question to be asked in the House of Commons on the 2nd June to which he would
make an agreed reply. The meeting supported this proposal and it was agreed that Mr.
David James, Member of Parliament for Kemp Town Brighton should be asked to put
down the Question. (This has subsequently been done) .
5. Dr. Fraser Darling then said that while he entirely supported Lord Hurcomb's
plea on cultural grounds, the fact had to be faced that this approach had not got
anywhere. In his view conservation must have some mundane quality and should be
related to problems of existence and subsistence. Vast areas of land in Africa would
not stand up to European methods of agriculture and although attempts were now
being made to grow food by introduced methods, in his view these efforts will in the
long run not persist. They were completely divorced from the natural process of
development of soil and vegetation. If wild life resources were properly controlled
and developed they could make a very important economic contribution and results
so far achieved with the one or two game management schemes which had been
started were very promising. The problem was how to co-operate with nature rather
than to fight it.
6. Dr. Worthington agreed that there had been too great an emphasis on
agricultural methods and not enough on the development of "wild" resources in
recent times in Africa. He agreed that certain work which had been undertaken in
recent years had produced revealing results and in some cases higher crops had been
forthcoming under wild life management.
8. [sic] There was general agreement that there was a danger that when
Government passed into African hands many of the measures now in being for wild
life preservation and conservation would not be maintained with grave
consequences. It was important to get Africans involved and any activities of I.U.C.N.
and other international organisations which would open up a way to the influencing
of African opinion should be warmly supported. It was important to achieve, if
possible, a declaration of principle through a meeting of African leaders which would
carry political weight throughout the Continent.
9. On the question of finance, Dr. Fraser Darling said that it was doubtful if any
big money for wild life schemes would be forthcoming from Foundations and other
similar organisations. They were, on the whole, more interested in social and
agricultural schemes and wild life matters had not caught on with them. He felt that
the best way of securing funds for conservation was to convince Governments that
wild life had an important economic contribution to make both as a source of food
and as the basis of the tourist industry. The Secretary of State pointed out that
Colonial Development and Welfare Funds could be used for conservation measures,
but H.M. Government could not give directions as to the use to which territorial
allocations of funds could be put. Governments were expected to work out their own
priorities and it had to be recognised that there were many matters which, in their
view, came before game conservation.
10. In closing the discussion the Secretary of State said that he had it in mind to
address Governments on the matters raised by the delegation in conveying to them
Dr. Worthington's report on his recent visit to Africa. Dr. Worthington said that he
hoped to have this ready by mid-July. It was agreed that if necessary a further
meeting should be held when Dr. Worthington's report had been received and
considered.
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Briefings and minutes on 360
The Fauna Preservation Society has submitted a memorandum, which is to be the
basis for discussion, which suggests that natural resources of indigenous animals in
East and Central Africa are being destroyed because there is no central co-ordinated
policy nor any firm directive towards game conservation and correct land use.
Moreover, it is alleged that technical management is at a low level. It is further
suggested that in certain (unspecified) areas conservation of wild life can be made to
yield as much if not more protein than is provided from domestic animals; and that
the value of wild animals as a tourist attraction is an important factor and could be
even greater in the economy in East Africa.
2. The thought and interest behind the Society's suggestions is very fully
appreciated but it must be said that they rather beg the important issues (e.g. social
and political) which arise in Africa today in the conflict between the interests of game
and man. It is recognised by H.M. Government, the territorial Governments and by
all responsible people that it is essential to adhere to a game policy which has among
its objectives the maintenance of a proper balance between these two interests and
the preservation of certain types of wild animal and certain areas of special interest.
But this must be kept in proper perspective. For example it is doubtful if it is possible
to have a "central co-ordinated policy" in territories so diverse in economic and
political circumstances.
3. In Kenya, Tanganyika and Uganda there are some 55,000 square miles of
National Parks and Reserves and this represents nearly 10% of the total land area in
East Africa. The preservation of all wild animals (including those outside the
reserves) is neither possible nor in some circumstances desirable. For instance game
can do great damage to standing crops and it is sometimes necessary to destroy
animals in the interest of crop and cattle protection and tsetse eradication and,
where some species become too numerous, in the interests of the species themselves.
4. It is suggested that the natural fauna and flora of a large part of Africa
represents the highest economic resource which the land can support and that
interference by man in the form of agriculture, grazing, commercial forestry, etc.,
will reduce productivity or destroy the land-or both. While this may be true of
certain limited areas, it seems doubtful if the assertion is valid to the extent
suggested. Wild animals have always provided a source of food for Africans and there
is nothing new in that. But without denying the usefulness of this source of protein,
it does not seem possible that it could be developed into an economic asset
comparable with the development of agriculture. It must be recognised that the
economy of East Africa is largely dependent on its agricultural production for the
growth of a cash economy and the expansion of its overseas trade and this will
continue to be so. Great importance will attach to the possibilities of increased
agricultural production for export. On the other hand there is no doubt that tourism
based on the attractions of wild life in Africa is making and can continue to make an
important if limited contribution to the economies of the territories.
5. The Society suggests that certain steps should be taken immediately.
(a) '~public statement should be made that the preservation of wild life is part of
the Government's policy for East and Central Africa and that the Government
regards this as a matter ofgreat importance."
H.M. Government's policy (which conforms to the provisions of the International
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Convention on Flora & Fauna, 1933/57) in this respect should be well known to the
Governments of the territories and it is open to question whether a public statement
at a time when so many of them are in financial difficulties will achieve any useful
purpose. It is suggested that the Secretary of State might undertake to consider this
question further in consultation with the Governments and in the light of progress
made with international action referred to under (c) below.
(b)"That Colonial Governors should be instructed to carry out this policy."
This suggestion is out of keeping with the degree of constitutional advance in East
and Central Africa. In 1948 the then Secretary of State issued a despatch on the
policy to be followed in the preservation of wild life (copy attached, which the Fauna
Preservation Society have seen), 2 but a similar directive would be inappropriate
today. Colonial Governments could however be made aware not only of the interest
of international organisations but that of the Secretary of State himself and asked to
give their policies on wild life matters the most careful consideration. But many of
them are already fully aware of the problem and are doing all they can, having regard
to the financial difficulties, to pursue helpful and reasonable policies.
(c)"That steps should be taken to educate Africans in the importance of the
preservation of wild life for their own benefit."
The problem of influencing African opinion to appreciate the importance of wild life
to themselves and to their future generations is particularly acute at the present
time. In the belief that leaders of opinion are more likely to be influenced by
international than European national organisations, moves are afoot through the
agency of the International Union for the Conservation of Nature and the Food and
Agricultural Organisation. These moves may precede some kind of conference on the
subject in which C.C.T.A. may play a prominent part. Through such means the
sponsors of these moves hope that a climate of opinion can be created which would
be favourable to a broad educational drive on conservation.
It is suggested that the Secretary of State may wish to welcome these moves and
indicate that they have his support.
It should be mentioned that something is being done already by Governments by
way of exhibitions at district shows, lectures and film shows to chiefs, courses for
newly appointed officers and leaders of the community, the establishment of local
game committees, etc. But it must be admitted that these activities have so far failed
to make any great impact on African opinion.
(d)"That money should be provided to effect these policies. "
This is the crux of the problem but the difficulty is to find the money. None of the
East African Governments has financial resources to spare and there are many
competing demands, some of which they would be bound to give a higher priority
than game conservation.
6. The question of money for conservation purposes and the development of wild
life resources is always prominent. The agencies directly concerned, namely the
National Park Organisation and Game Departments are undoubtedly having to
operate on budgets which are generally inadequate. For instance, these Departments
are anxious to increase their staff of technically qualified officers or to appoint
qualified men if they have none, but the extra cost generally prevents this. Often they
2
Not printed. It was not available in the PRO at the time The Labour government and the end of empire,
1945- 1951 was published.
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have had to seek assistance from outside, e.g. Fulbright Fellows or financial
assistance from the Nuffield Foundation.
7. C.D. & W. funds have been granted for game or quasi-game projects (notably
£182,000 for the Ngorongoro Conservation Unit in Tanganyika and £8,425 for the
Kenya Fauna Research Unit) but whereas C.D. & W. funds are primarily intended to
assist in capital expenditure projects for fixed terms, the game conservation problem
requires mainly recurrent expenditure for an indefinite period. There are at present
no centrally administered funds from which grants could be made and the many
other competing demands on territorial C.D. & W. allocations severely limits the
funds available for game conservation schemes from this source.
B.E.R.
[Apr 1960]
Thank you [Mr Webber] for the attached brief about Dr. Fraser Darling. He duly came
to see me with Sir Godfrey Nicholson, M.P. 3 this morning. Dr. Darling spoke for
about half an hour without stopping and I am afraid he presupposed that I had a
great deal more scientific knowledge than I possess. Indeed, quite frankly a lot of it
went straight over my head. At times he became almost mystical. Fortunately
however Sir Godfrey Nicholson himself brought him to the point of asking him to
tell me what it was he wanted the Colonial Office to do.
Dr. Darling then said there were three immediate things that needed doing:
1. A much tougher line by Colonial Governments in enforcing the law against
"poaching".
2. A much tougher line by Colonial Governments in enforcing the law against fire.
3. The early appointment of a Commission of Enquiry to study the whole problem
of wild life conservation in "British Africa".

I told him that so far as the first two were concerned these were not an issue of
principle but a question of plain practicability with the funds and staff available. So
far as the third was concerned I was quite willing to consider the matter but I
wondered whether a single commission could or, indeed, need cover all the
territories for which the United Kingdom is responsible in Africa. It seemed in fact
that this is mainly a problem for Kenya, Uganda, Tanganyika and Northern Rhodesia.
So far as the West coast is concerned I reminded Dr. Darling that Ghana is already
independent and that Nigeria is to become independent this year. I questioned
whether Sierra Leone and the Gambia were really worth bothering about. I asked
whether a better approach might not be to stage an international conference,
possibly under the auspices of C.C.T.A. at which all countries concerned, not only
British ones, could pool their experience and try and evolve a practical policy on the
right lines. They would, of course, need to have expert advisers (no doubt Dr. Darling
himself among others) present at the meeting. Dr. Darling, though evidently
preferring his idea of a Commission seemed to be quite in favour of the idea of a
conference and indeed handed me the attached confidential report which he wrote in
October last year, which is aimed directly to the possibility of a conference of this
kind.

3

MP for Farnham, Surrey since 1937; he was a distiller.
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In the last paragraph of your brief you mentioned that Lord Perth has already been
involved in this and I, therefore, mentioned the matter to him. He himself would like
to do something positive, such as a conference, if it can be kept within the
limitations of practicability. I should be grateful if this matter could be gone into
more fully and I should like to see the office files on the subject. I shall, in due
course, have to let Dr. Darling know our conclusions on this matter.
A.H.P.
12.4.60
I have perused these documents with interest: there is a major theme running
through them-that the natural fauna and flora of a large part of Africa represents
the highest economic resource which the land can support, and that interference by
man (agriculture, grazing, commercial forestry) will reduce productivity or destroy
the land-or both.
While this may well be true of certain limited areas, I do not believe that it is valid
to the extent suggested: my own experience in growing tree crops suggests that in
many semi-arid areas of East and Central Africa artificial "tree-cropping", for
example, can increase the natural yield 10-fold. I suspect that this also is likely to be
true with agriculture and domestic grazing.
While I have the greatest sympathy with the objectives of the Fauna Preservation
Society, I cannot help thinking that their economic arguments are going to be
difficult to sustain: I should have thought that a more powerful approach would be
that of national prestige: the irreplaceable African fauna is a unique national
heritage, and any country which had any claims to call itself civilised would stand
arraigned before the bar of world opinion . . . . .. and so on.
I know it sounds pretty corny, but I venture to think that in the education of
African opinion (obviously by far the most important problem), it is an approach
which should not be neglected.

c.s.
10.5.60
I certainly agree that it is not possible or desirable to preserve all wild animals and
certainly not those outside reserves. Game animals have certainly been responsible
for tsetse advance in several areas and game destruction under these circumstances
is a necessary part of a combined operation to stop the advance and, indeed, push the
fly back when many thousands of domestic cattle are at risk. Is the preservation of
game per se always correct land use?
The cost of curative and prophylactic treatment (of Trypanosomiasis) is at present
prohibitive. Rinderpest now is of less importance, but this disease and Foot-andMouth come into the picture from time to time. On land otherwise marginal for agriculture, and therefore certainly on less marginal land, the off-take of game in terms
of pounds of meat per acre per annum can never compete with the off-take from
domestic cattle. Figures vary from place to place, but a very conservative estimate
would be 5 lbs. of game meat per acre per annum compared with 100-150 lbs. from
cattle. Well managed extensive ranchers expect 250 lbs, more intensively 400 lbs.
I agree with Mr. Swabey that it is only in certain limited areas that game can
compete commercially with domestic animals as a source of utilizable protein for
human beings.
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The only hope for the former is the selected Parks, and even there I agree with Dr.
Worthington that cropping is essential from time to time. I would not describe,
however, the experiment of culling and marketing of hoppos 4 as 'highly successful'.
Marketing 'of game meat other than biltong', 5 in a state fit for human consumption,
is often a difficult and expensive exercise owing to distance and transport costs and
wastage is very high. Processing on the spot for meat and bone meal production was
impossible in some cases.
I favour the relatively small 'Nature Reserves' which can be properly managed and
controlled, from the scientific point of view, but I support the observation that each
territory has its own problems and that now-a-days the game policy to be adopted
must be related to these problems-land, population, disease, economic, and not coordinated.
R.S.M. 6
12.5.60
4

Presumably a typing error for 'hippos'.

5

An Mrikaans word meaning 'tongue-like strips of lean meat dried in the sun'.

6

R S Marshall, CO adviser on animal health.
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CO 822/2063, no 14
9 Mar 1961
'Tanganyika: political control of trade unions': CO brief (by JS
Bennett)l for visit by W B L Monson and Mr Macleod. Minutes by
W B L Monson, C Y Carstairs and Sir W Gorell Barnes
The latest Political Intelligence Report (enclosure to Deputy Governor's secret and
personal letter of 11th February) records that, after friction between T.A.N.U. and the
T.F.L., 2 a "Relationships Committee" met in January and agreed inter alia that the
Minister should have the power to refuse or cancel the registration of trade unions.
This agreement is said to have been influenced by a speech delivered by Mr. Tettegah
(Secretary-General of the Ghana T.U.C.) to the T.F.L. Executive during his visit in
January, in the course of which he paraded the advantages of the present set-up in
Ghana "whereby the T.U.C. is in effect a part of Government"; no union outside the
small number comprised in the T.U.C. is allowed to function, and Mr. Tettegah added
that he "would advise Ministers of the Tanganyika Government to be equally severe
upon unions not affiliated to the T.F.L., and indeed upon any opposition, political or
otherwise, from any quarter".
2. We have been aware for some time of these developments in Ghana itself, of
the risk of them being attractive in comparable circumstances elsewhere, and also of
Ghanaian attempts to propagate their methods and influence through an All-African
Trade Union Federation dominated by themselves and Guinea. Colonial Office
thinking on the subject is summarised in the following extract from a paper
approved by Mr. Fraser in December 1960 and circulated to the Colonial Labour
Advisory Committee.
1
In a covering note Bennett commented: 'I think it's plain sailing and a practical example of current
general policy?'
2
Tanganyika Federation of Labour.
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"Emphasis so far has been placed on the role of trade unions as bargaining agents. But
they are capable of playing a second and no less important role. The free societies of
Europe and America have been characterised by a variety of strong and broadly-based
institutions independent of the State and in a position to contribute to the synthesis of
public opinion and the process of checks and balances which make up the democratic
way of life. Among such institutions the trade unions have been prominent during the
last half century. It has been natural to look forward to them playing a similar role in
the emerging societies of Africa and elsewhere. But it would be foolish to ignore a
tendehcy already evident in several newly independent countries to take statutory
powers to harness their trade union movements to the State machine. The scope for
governmental influence may be withering away during the final stages of colonial
administration, but may correspondingly become all too great when control of the State
machine finally changes hands. The will and ability of a movement to resist political
encroachment must depend in the last analysis on the strength of its organisation and
the integrity of its leaders ... . The retention of certain legal controls (for example, the
power of the Registrar to refuse to register a trade union if in his opinion there is a
sufficiently representative union already in existence in the same field) over trade
unions on the Statute Book, if they have outlived their original purpose, might seem
calculated to lend support afte r independence to political influence and intervention in
the management and conduct of trade unions . The Colonial Office already has this
question under confidential review with a number of Governors. No immediate
wholesale dismantling of controls is contemplated; some controls, particularly those
requiring strict financial accountability, have justified their worth; nevertheless it is
hoped to bring about a gradual and selective relaxation .. .. "

11

'I

3. The point was in fact drawn to the attention of Sir Richard Turnbull, among
others, in secret and personal correspondence last summer before the constitutional
changes. At that time he himself was in favour of the general policy described in the
above extract and thought that his future Ministers would be too. It now appears that
taking over power may already be sapping their previous natural predilection for
trade union freedom.
4. Making all allowances for the need to go forward into independence with a
strong Government capable of holding the country together, some "separation of
powers" between Government and the trade union movement seems a desirable
safeguard on political grounds as well as being fairer and more efficient for proper
industrial purposes. The opportunity of the impending visit might be taken to draw
this again to the Governor's attention and discuss whether there is any way in which
he could influence his Ministers against the attractions of a monolithic structure on
Ghana lines. It may even be that a word from the S. of S. himself, as an ex U.K.
Minister of Labour, might be timely and helpful.
5. The first African Regional Conference of the I.L.O., which met in Lagos in
December 1960, somewhat surprisingly adopted unanimously a strong resolution in
favour of keeping the trade unions free when political independence is secured, and
called on all African countries and colonies to apply the International Labour
Conventions (Nos. 87 and 98) about Freedom of Association. The resolution was
sponsored by Africans mainly from the new French-speaking states, and it is
significant that even Ghana felt the need to pay lip service to it. Tanganyika was
represented at the Conference by its own tripartite delegation, led by Mr. Bryceson.
The Tanganyika Government have recently accepted one of the Conventions (No. 98)
and at our suggestion had already, before the Conference, begun to consider applying
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the other one; correspondence is still in progress. This recent international
reaffirmation of the principles at stake might provide a good opening in raising the
matter with Tanganyika Ministers.

Minutes on 361
I should be grateful for some guidance as to the "priority" which I should attach to
the question set out in Mr. Bennett's aide-memoire opposite, during the Secretary of
State and my own visit to Dar-es-Salaam. As you may be aware I shall be in Dar-esSalaam about a week ahead of the Secretary of State.
2. My difficulty arises from the fact that I do not, for reasons which you will
appreciate, think that I have the slightest chance of making any progress on the lines
suggested by Mr. Bennett in discussion with the Governor and his officials. Unless
there has been a most remarkable change in the next five days in the attitude of Sir
Richard Turnbull and the Deputy Governor I am willing to bet all Lombard Street to
the proverbial China orange that they will simply continue to take what has become
their normal "apres moi le deluge" attitude. I don't expect either that we will be able
to make much impression on the Minister of Labour who, being a European in an
African Cabinet, is likely to be more anti-colonialist than his anti-colonial colleagues.
I also expect that in other matters on the agenda we shall have to be arguing with
Tanganyika Ministers that they must consider the attitude which they would take as
an independent government. This applies particularly to questions of compensation
for the expatriate Civil Service on which so far the unpopular decisions have been left
to us to take: i.e. if we argue that it is incompatible with their increasing degree of
independence for them to put the onus in this on us, they will argue it is equally
incompatible for us to lecture them on Trades Union law.
3. What this adds up to in fact is Mr. Bennett's own conclusion that the best
progress is likely to be made by the Secretary of State himself speaking as a U.K. exMinister of Labour, but the Secretary of State will only be four working days in Dares-Salaam and will probably have a good deal of private talking to do with Mr.
Nyerere on political matters such as the date for independence and (subject to what
happens today in Lancaster House) on Tanganyika's future relationship to the
Commonwealth. He may therefore not be able to spare as much time for this
particular question as it, I have no doubt, intrinsically deserves on its own merits.
W.B.L.M.
13.3.61
The origin of this is the report of the TANU/T.F.L. (Tanganyika Federation of Labour)
Agreement on pages 4 and 5 of the Political Intelligence Report in (12) , and in
particular (c) therein, that the Minister should have power to refuse or cancel the
registration of trade unions. This decision is stated to have been influenced by advice
from Mr. Tettegah of Ghana the summary of a speech by whom to the T.F.L. Executive
is appended to the Report. This speech, naturally, advocates the Ghanaian
Government/Trade Union relationship, which seems to have attracted the T.F.L.
people.
The importance of this is that the action proposed would lead Tanganyika down
the Ghana totalitarian road; and that road leads away from collaboration with the
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U.K. (which is what we are seeking to substitute for control), and toward closer
relations with our enemies. On this ground anything we can do to frustrate this
move would not only be in the interests of Tanganyika itself, but also in those of
H.M.G. Mr. Bennett's brief attached opposite suggests that the opportunity of the
forthcoming talks in Dar-es-Salaam be taken to discuss ways and means with the
Governor.
Mr. Monson asks what "priority" should be attached to this question in the Dar-esSalaam talks, and suggests that the Governor and Deputy Governor may be entirely
faineant. I cannot judge what "priority" this subject should have among the many
which will have to be dealt with, and I hope that Mr. Monson's assessment of the
Governor's attitude may turn out to be pessimistic. In view of the definite long term
interest of H.M.G. in a democratic as distinct from a totalitarian policy in these
matters, I can only hope that the topic will not be rejected as an impossible one, and
that the brief will be included in the dossier for use as opportunity may offer.
It is relevant I think that it is now common form to consider the inclusion in new
constitutions of provisions for the protection of basic human rights and liberties. I
am doubtful whether general declarations are likely to have much long term political
value; there is I think more lasting power in adherence to specifically laudable
practices such as keeping trade unions free of political domination-as advocated at
Lagos by the new French-speaking Mrican States.
C.Y.C.
13.3.61
... I think this could be more important for the shape of things to come than much
of the constitution. I hope that the S. of S. will be able to find time to have a word
about it with the Chief Minister3 and that Mr Monson will be able to prepare the way
a bit, at any rate by finding out what the latest form is. When the file can be freed I
should like it to return to Mr Bennett for consideration of the question [whether]
there is not some action which we could suggest that the T.U.C. might take to
counteract the effect of Mr Tettegah's visit.
W.L.G.B.
13.3.61
3

Macleod agreed to raise the subject 'if a convenient opportunity arises'.
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CAB 128/32/1, CC 27(58)3
27 Mar 1958
[Commercial policy and negotiations on the Free Trade Area]: Cabinet
conclusions
The Cabinet had before them memoranda by the Paymaster-General (C. (58) 65 and
67) about the course of the negotiations for the establishment of a Free Trade Area.
The Paymaster-Genera/1 said that the attitude of the French Government
remained one of the greatest obstacles to progress. They had produced alternative
proposals which, if approved by the Six Powers in April, would be formally put
forward for discussion by the Committee which was co-ordinating the negotiations
on the Free Trade Area. These proposals would probably be designed to enable the Six
Powers to share the preferences which we ourselves enjoyed in Commonwealth
markets. Hitherto we had countered suggestions of this kind by emphasising that the
Commonwealth constituted a balanced system of duties as well as rights which did
not benefit the United Kingdom alone. But we must recognise that the French
proposals might have attractions for some members of the Commonwealth,
particularly Australia and New Zealand, who were increasingly concerned at the
prospect of losing their Continental markets as a result of the Treaty of Rome and
might be tempted to seek to secure an enlargement of those markets by reaching
agreement with the Six Powers on preference margins at our expense. Although we
had repeatedly emphasised to the Six Powers that, if they sought to compel us to
choose between Europe and the Commonwealth, they would destroy all hope of
establishing the closer relations between the United Kingdom and Europe embodied
in the concept of the Free Trade Area, we must nevertheless remain on our guard
against the risk of being gradually subjected to a combination of pressure from the
Six and from certain members of the Commonwealth.
In discussion it was emphasised that the extension of the area of discriminatory
preferences which appeared to be the French objective would be contrary to the
principles of the General Agreement on Tariffs and Trade. It would also constitute a
concession which no other member of the Commonwealth should feel able to make
without our consent. We should, therefore, take steps to ensure that the other
members of the Commonwealth realised that a modification of the preferences which
they granted to the United Kingdom was not a concession which they could make
unilaterally. It might also become necessary to consider whether we should warn
them that we might be compelled to reconsider both the system of duty-free entry of
1

Mr Maudling.
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Commonwealth goods into this country and the scale on which we could afford to
invest in Commonwealth territories. On the other hand, it was unlikely that the Six
Powers would ever be able to offer a market for Commonwealth products comparable
· with that which they commanded in this country; and there were some indications
that the other members of the Commonwealth, although interested in the French
proposals, were adopting a cautious attitude towards them. For these reasons it
would perhaps be premature to reject the French proposals publicly at this stage and
thus to jeopardise the possibility of achieving the Free Trade Area. We could not
prevent the Six Powers and the other members of the Commonwealth from
conducting discussions between themselves; and for the time being we should be
content to keep developments under close review. But we should seek to prevent the
French Government from achieving a negotiating position in which they could
divide the United Kingdom from the rest of the Commonwealth by persuading
certain Commonwealth members to seek our consent to a reduction of our
preferences in Commonwealth markets as the price of securing the establishment of
the Free Trade Area; and we should avoid allowing ourselves to be manoeuvred into a
position in which we might forfeit both our preferences in Commonwealth markets
and the possibility of creating the Free Trade Area. It might be necessary to reach a
decision on these issues at very short notice in the near future. It might also be
advisable to consider the policy which we should adopt if it seemed likely that the
Free Trade Area project would fail.
The Cabinet:(1) Took note of C. (58) 65 and 67.
(2) Invited the Paymaster-General to be guided, in the forthcoming negotiations
on the establishment of a European Free Trade Area, by the considerations which
had emerged in their discussion.
(3) Invited the Paymaster-General to circulate a further report on the progress of
those negotiations in the near future.

363

CAB 128/34, CC 41(60)
13 July 1960
[Decision on whether or not to join the European Economic
Community]: Cabinet conclusions
The Cabinet had before them a note by the Secretary of the Cabinet (C. (60) 107)
covering a report by officials on the future of the European Economic Community
(E.E.C.) and the broad political and economic considerations which should
determine whether or not the United Kingdom should seek to join the Community.
The Chancellor of the Exchequer 1 recalled that the Prime Minister had previously
said that the Government would eventually have to choose between (i) initiating a
dramatic change of direction in our domestic, commercial and international policies
and (ii) maintaining our traditional policy of remaining aloof from Europe politically,
while doing all we could to mitigate the economic dangers of a divided Europe. The
report now before the Cabinet clarified the issues which would arise in making that
choice. A decision to join the Community would be essentially a political act with
1

Mr Heathcoat Amory (until 26 July) .

[363]

EUROPEAN ECONOMIC COMMUNITY

191

economic consequences, rather than an economic act with political consequences.
The arguments for joining the Community were strong. If we remained outside it,
our political influence in Europe and in the rest of the world was likely to decline. By
joining it we should not only avoid tariff discrimination by its members against our
exports, but should also be able to participate in a large and rapidly expanding
market. However, the arguments against United Kingdom membership were also
very strong. We should be surrendering independent control of our commercial
policies to a European bloc, when our trading interests were world-wide. We should
have to abandon our special economic relationship with the Commonwealth,
including free entry for Commonwealth goods and the preferential system, and
should instead be obliged to discriminate actively against the Commonwealth. We
should have to devise for agriculture and horticulture new policies under which the
burden of support for the farmers would be largely transferred from the Exchequer
to the consumer, thus increasing the cost of living. Finally, we should sacrifice our
loyalties and obligations to the members of the European Free Trade Association
(E.F.T.A.), some of which would find it impossible to join the E.E.C. as full members.
There were four possible courses for the United Kingdom. The first would be to
seek full membership of the Community on the terms of the Treaty of Rome. This
was wholly unacceptable, if only because it involved discriminating against the
fundamental trading interests of the Commonwealth and in favour of Europe.
Secondly, we could seek to negotiate membership of the Community on special
terms. Though we should have to accept in general the common tariff of the
Community, we could seek to preserve some free entry for Commonwealth
foodstuffs. But, it we were to pursue this course, we should have to accept the fact
that our preferential position in the Commonwealth (which affected 20 per cent. of
our total exports and was considered by industry to be still of substantial value)
would be progressively eroded. Thirdly, we might seek some form of association with
the Community falling short of full membership. This course might be easier for the
other members of E.F.T.A. but it would not enable us to exert as much influence in
the Community as if we were members of it. Finally, we could stay outside the E.E.C.
and consolidate the E.F.T.A. In the end we might have to accept this last course, but
we had never visualised it as more than a second-best to a wider European system.
The Chancellor said that his personal conclusion was that we should be ready to
join the Community if we could do so without substantially impairing our relations
with the Commonwealth. We might seek to persuade the other Commonwealth
countries to relinquish some of their special advantages in the United Kingdom
market in order to enable us either to accept membership of the Community on
special terms or to enter into some form of association with it. But we should not
press that persuasion to the point where it threatened the Commonwealth
relationship. In spite of the pressures for an early decision it would be wrong to be
rushed into hasty action. We should try to carry our partners in the E.F.T.A. with us.
We should also consult the principal members of the Commonwealth: the
forthcoming meeting of Commonwealth Finance Ministers would provide a suitable
opportunity for testing their reactions. We should also try to find out what attitude
the French were likely to take towards any proposal for membership on special terms
or association. Finally, if it were ultimately decided to move in this direction, careful
action would need to be taken to prepare public opinion in this country for such a
move.
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The President of the Board of Trade 2 said that the Community was based
fundamentally on the principle of common policies, determined in common and
carried out by a common institution. We should find it difficult to renounce our
national control of policy, especially in respect of agricultural and commercial
policies and our special relationship with the Commonwealth. On the other hand,
the development of the Community was a serious economic threat to the United
Kingdom, as regards both our trade to Europe and our competitive position in the
world. As our economic influence declined in comparison with that of the
Community, we should find that the United States and other countries would
increasingly attach more weight to the views and interest of the Community.
In any negotiation with the Community we should have to seek an agreement
which preserved the fundamental trading interests of the Commonwealth. It would,
however, be disastrous to enter into negotiations until there was a political will in the
countries of the Community to reach an accommodation with us. France and the
United States held the key at the moment. Although the French were not now so
much concerned at the prospect of industrial competition from the United Kingdom,
they feared that our membership of the Community would threaten their leadership.
The present United States Administration favoured the development of the
Community, regardless of the difficulties which this would cause for the United
Kingdom.
The Government should not allow themselves to be pushed into hasty decisions by
the campaign in some parts of the Press. There was need of an authoritative
statement in which the Government would make it clear that this was not a suitable
moment for negotiations with the Community and, while expressing readiness to
work towards a single trading system in Europe, would emphasise the fundamental
objections to United Kingdom membership of the Community.
The Commonwealth Secretary said that from the point of view of our future
political influence in the Atlantic Community there were strong arguments for
joining the E.E.C. We might hope eventually to achieve leadership of it and we could
use our influence in it to keep West Germany independent of the Soviet bloc. On the
other hand our wider interests and influence throughout the world depended to a
considerable extent on our links with the Commonwealth; and if, by joining the
E.E.C., we did fatal damage to these we should lose our power to exert our influence
on a world scale. An association short of membership would not secure for us enough
influence in the Community to make the price worth paying. We should therefore
consider full membership, but seek special terms to meet our fundamental interests
and those of the Commonwealth. We should associate the other Commonwealth
countries with our negotiations at all stages. As a first step, we should take advantage
of the presence of Commonwealth Finance Ministers in this country in September to
see how far they would be prepared to give up their special position in the United
Kingdom in the interests of a wider European settlement.
Discussion showed that the Cabinet fully agreed that the United Kingdom could
not accept membership of the Community on the terms of the Treaty of Rome. There
was also general agreement that, while it was not possible at this stage to distinguish
completely between membership on special terms and some looser form of
association, the latter course would be likely to entail most of the disadvantages of
2

Mr Maudling.

[363)

EUROPEAN ECONOMIC COMMUNITY

193

JOmmg the Community while denying us the main political and economic
advantages of membership.
On the question whether the United Kingdom should seek membership of the
Community on special terms, rather than remain outside it, it was argued that there
was no ground for alarm that membership would commit us to close political
integration. As a member, the United Kingdom would be able to influence the
political development of the Community and strengthen the forces in it which
already preferred a loose confederal arrangement. Although the time was not yet ripe
for negotiations with the Community, we should prepare the ground for later
negotiations by discussion with the other Commonwealth countries and by
strengthening the E.F.T.A.
On the other hand, it was argued that the considerations which were decisive
against full membership of the Community on the terms of the Treaty of Rome
weighed almost as heavily against seeking membership on special terms. Even if a
solution to the problem of free entry for food could be found, any such settlement
would be bound to inflict damage on the Commonwealth and upset United Kingdom
agricultural policies. Moreover, it was far from clear that a satisfactory settlement
could be reached. There would be the greatest difficulty in reconciling the interests
of the Commonwealth, United Kingdom farmers, the E.E.C. and other foreign
countries including the United States. The Minister of Agriculture3 pointed out that
the negotiations concerning wheat alone would present formidable difficulties, and
would entail a system of import levies, the reorganisation of our trade agreements
with the United States and Commonwealth producers, the establishment of a United
Kingdom cereals marketing board and the control of production by United Kingdom
farmers. There was little possibility of producing a settlement which would at the
same time be fair to the other Commonwealth countries and acceptable to farmers in
the United Kingdom.
In further discussion it was suggested that the advantages of joining the
Community and the dangers of staying outside had been exaggerated. Many other
parts of the world besides Europe were expanding rapidly; and as a country wi!h
world-wide trading connexions we were in a good position to exploit these wider
opportunities. To become a member of the E. E. C. could be positively harmful to our
position in the world, since some of the political and economic policies of the E.E.C.
countries did not inspire respect. France and Belgium had colonial difficulties,
Germany was following an ungenerous credit policy, and the E.E.C. countries
generally were seeking to expand their production of primary commodities at the
expense of the less-developed countries. In trying to negotiate a settlement with the
Community we might run grave risks of impairing the unity of the Commonwealth
and undermining the confidence of its other members in the United Kingdom, with
serious financial and economic consequences to ourselves.
On the other hand, over a period of years our relationship with the
Commonwealth would in any case change, as would other factors in this problem,
including the agricultural difficulties. It would therefore be necessary to adapt our
policies to new situations. It would be desirable in any case to bring about a greater
awareness of the problem and of the choice which would eventually have to be made,
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by consultation with the Commonwealth, by discussions with the agricultural and
horticultural industries, and by informing public opinion generally.
The Foreign Secretary agreed that the future development of the Community
might not necessarily entail any close political integration. It could not be
ascertained for some time whether the Community would accept the United
Kingdom as a partner on terms which would enable us to satisfy our existing
obligations, particularly towards the Commonwealth and E.F.T.A. It would certainly
be unwise to try to secure satisfactory terms in protracted bilateral negotiations with
France. Our aims should therefore be to strengthen E.F.T.A., to work for the
reduction of tariff discrimination through the General Agreement on Tariffs and
Trade, to seek the full co-operation of the Commonwealth countries in finding the
best solution of the whole problem, and to improve political relations with European
countries, especially France, so as to create a favourable climate of opinion for an
eventual accommodation between E.E.C. and E.F.T.A.
The Prime Minister said that it was important that the Cabinet as a whole should
be kept closely in touch with the development of policy on this question. The
forthcoming debate in the House of Commons, probably on 25th July, would provide
a useful opportunity for a further authoritative statement of the Government's
attitude. This statement should explain that there were insuperable difficulties in the
way of our accepting membership of the Community under the existing provisions of
the Treaty of Rome, especially in relation to our responsibilities to the
Commonwealth; but that we fully accepted the establishment of the Community and,
with our partners in E. F.T.A., would continue to seek for a mutually satisfactory
arrangement between the E.E.C. and the E.F.T.A. The President of the Board of Trade
should prepare a draft statement on these lines, in consultation with the other
Ministers mainly concerned, and should circulate it for consideration by the Cabinet.
The Cabinet:Invited the President of the Board of Trade, in consultation with the other
Ministers concerned, to draft a statement of the Government's attitude to the
problem of political and economic relations with Europe, and to circulate it for
consideration by the Cabinet.

364

CAB 128/35/1, CC 24(61)3
26 Apr 1961
[Political and economic relations with Europe; possibility of asking
President Kennedy to talk to President de Gaulle]: Cabinet conclusions
The Cabinet had before them the records (C.(61) 54 and 55) of the Prime Minister's
meetings with President Kennedy 1 in Washington and with Canadian Ministers in
Ottawa during his recent visit to North America. They resumed their discussion of
the political and economic relations between the United Kingdom and Europe.
The Prime Minister said that the time had not yet come to take a final decision on
the question whether the United Kingdom should accede to the Treaty of Rome.
Many important aspects of this problem would have to be further considered in
detail, and full consultations would have to be held with our partners in the
1
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Commonwealth and in the European Free Trade Association (E.F.T.A.). The question
to which the Cabinet should address themselves at this stage was whether it was to
our advantage to work towards a solution by which the United Kingdom (preferably
with some of her partners in E.F.T.A.) would join with the countries of the Common
Market in forming a wider political and economic association in Europe. The
question for discussion now was whether, on a balance of advantage, it was in our
interests to try to bring this about.
The following is .a summary of the main points made in the Cabinet's discussion:
(a) The countries of the Common Market, if left to develop alone under French leadership, would grow into a separate political force in Europe. Initially this would tend
to have a disruptive effect within the Western Alliance. Eventually it might mean that
the Six would come to exercise greater influence than the United Kingdom, both with
the United States and possibly with some of the independent countries of the
Commonwealth. This development was therefore a threat to the political position of
the United Kingdom as a world Power. It would be consistent with our traditional policy to seek to prevent the concentration of undue strength in a single political unit on
the continent of Europe. Politically, our interests would be better served by working
for a wider European association in which we could play a prominent part.
(b) The Common Market also represented a serious economic threat to the United
Kingdom. The countries of the Six, with a population of 160 millions, would together
constitute a market comparable in size to the United States; and, under modern
conditions of industrial production, this must lead to a great increase in the
efficiency and productivity of industries within the area. The larger industrial units
which were already being formed in the countries of the Six would be in a stronger
position-by reason, not only of their size, but of the degree of standardisation
which could be developed within the area-to compete successfully with British
industry in the export markets of the world; and this would be even more damaging
to our interests than our exclusion from the European market itself. Moreover, as the
economic strength of the Common Market grew, other European countries would be
attracted to it and, against its attractions, we should find it difficult to hold E.F.T.A.
together. If, therefore, we stood aloof from the Six, we should find ourselves in a
position of growing economic weakness.
(c) Hitherto we had been thinking in terms of an economic settlement between
the Six and the Seven. It was now apparent that this alone would be neither
practicable nor sufficient. A solution was needed which would prevent political, as
well as economic, division in Europe. Moreover, the United States Government
would not lend their support to a purely economic settlement: their main concern
was to prevent the Six from developing as a separate political force in Europe. In
these circumstances a political initiative was required. Our economic objectives
could not be attained unless we could find a means by which we, together with some
of our E.F.T.A. partners, could join the political institutions of the Treaty of Rome.
(d) Public opinion in this country had in the past been preoccupied with the
difficulties and dangers of a closer association with Europe. Recently its advantages
had been more clearly seen. Many of the leaders of British industry were in favour of
our joining the Six: indeed, there was now some risk that the difficulties would be
under-estimated. In political circles also informed opinion was moving in the same
direction. On the other hand it must be remembered that a great weight of sentiment
could easily be aroused against any policy which could be represented as a threat to
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the Commonwealth and to British agriculture. In the Conservative Party, in
particular, this could evoke strong emotional reactions comparable to those which
had recently arisen over Colonial policy.
(e) In respect of our relations with other Commonwealth countries a number of difficult questions would need to be considered. Thus, if we acceded to the Treaty of
Rome, could we secure acceptable derogations in respect of Commonwealth preference and free entry? Would it be possible to assess, before entering into detailed negotiations, the nature of the derogations which we were likely to secure on these and
other matters? Should we have to forgo our right to make trade agreements with other
Commonwealth countries? Would they have to forgo their right of free access to the
London money market? If we joined the Six, would European interests come eventually to weigh more with us than Commonwealth interests in formulating our general
political and economic policies? Finally, we were under obligation to consult fully with
other Commonwealth Governments on this question, and the timing and the method
of such consultation would need careful thought.
(f) The Home Secretary 2 recalled that, at their meeting on 13th July, 1960, the
Cabinet had agreed that there were insuperable difficulties in the way of our accepting membership of the Six under the existing provisions of the Treaty of Rome. The
Cabinet had then particularly in mind the difficulties in respect of the Commonwealth.
But there were other difficulties too. In the Cabinet's last discussion on 20th April reference had been made to the surrender of national sovereignty which would be
involved; and this point would certainly require careful thought in the light of reports
by officials which were coming forward for consideration by Ministers. The Cabinet
must also weigh the likely reactions of British farmers. The National Farmers' Unions
had now published a pamphlet which came out strongly against association with the
Six; and the Government had themselves undertaken that they would not alter the
existing system of support for agriculture during the present Parliament. In the discussion on 20th April the Minister of Agriculture had indicated the general lines on
which the existing system might be adapted: and it was possible that a new policy on
those lines might, at the cost of some increase in the cost of living, protect the interest of arable farmers . So far, however, nothing had been suggested which would provide similar safeguards for horticulture or for the producers of pigs or eggs. Much
further thought would need to be given to the agricultural aspects of this problem.
The Government would be in very grave political difficulties if they could be represented as having broken their pledges to the farmers.
(g) The Minister ofAgriculture3 said that the pamphlet published by the National
Farmers' Unions was concerned with the results which would follow if the United
Kingdom joined the Six without any derogations in respect of agriculture. The
Government were not contemplating such a course; and he fully agreed that they
must avoid putting forward any new policy proposals which would expose them to
the charge of having broken their pledges to the farmers. In general, the alternative
policy which he had outlined would have the effect of transferring from the
Exchequer to the consumer some of the financial burden of supporting British
agriculture. This would not in itself be a betrayal of the farmers . It was true, however,
that difficult problems would arise on particular commodities and these were now
under examination. A wider common market in Europe must inevitably mean some
2
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changes in the pattern of agriculture, both here and in other countries; but it need
not necessarily mean any reduction in the net income of British farmers.
(h) The Minister of Education 4 asked whether the countries of the Six would be
content with changes in our agricultural policy which, while varying the pattern of
our production, left the net income of British farmers unchanged. Would they not
expect that in return for taking more manufactured goods from the United Kingdom,
they would have opportunities for increased exports of foodstuffs to this country?
The Minister of Agriculture said that our existing system of agricultural support,
because it reduced the price of food to the consumer, resulted in a lower level of
wages. It was primarily for that reason that the countries of the Six would expect us
to adopt a different system. It did not follow, however, that the net income of British
farmers need be substantially reduced.
(i) The Minister of Labour5 said that he agreed with the view, expressed by the
Minister of Agriculture in the discussion on 20th April, that in the long run British
agriculture was likely to suffer more severely if we stood outside the Common
Market than if we joined it. He also agreed that the balance of logical argument lay
on the side of joining the Six, with suitable safeguards for agriculture. But the
political difficulties of this course should not be underestimated. British farmers
were content with the present system of support, which insulated them from the
effect of world prices; and they would be reluctant to consider an alternative system
which lacked that obvious attraction. Moreover, though it should be possible to
devise safeguards for most commodities, there would be some for which it would not
be possible to provide protection. Horticulture, in particular, was bound to suffer
serious damage. The political pressures from areas specialising in these commodities
would be very severe.
U) The Lord Privy Sea/6 said that the French Government had indicated that they
were willing to discuss with us how we could join the Common market, or enter into
a special association with it, so long as we were ready to make some concessions on
Commonwealth trade and on British agriculture. They had made it plain that, while
it was open to us to consider either course, they would greatly prefer membership to
association. Hitherto, we had not been able to tell the French how far we were
prepared to go, either on Commonwealth trade or on agriculture. If we could
disclose to the French the sort of conditions which the Cabinet were now
considering it was possible that further progress could be made in negotiation. Even
so, it was doubtful whether it would be expedient for us to declare at the outset that
we were prepared to accede to the Treaty of Rome before we had negotiated the
necessary derogations. Such a declaration would involve us in political difficulties in
this country: it would also leave us less room for manoeuvre in negotiation. It would
be preferable to make further progress with the detailed negotiation of the necessary
derogations before taking any final decision. The obligations which we had
undertaken to consult with our partners in the Commonwealth and in E.F.T.A. were a
further reason for preferring that course. It was evident that we could not accede to
the Treaty of Rome without some economic damage, at least in the short term, both
to this country and to other countries of the Commonwealth; and, before a final
decision was taken, the Cabinet should have before them a statement showing the
balance of advantage and disadvantage in the course ultimately proposed.
4
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The Prime Minister, summing up the discussion, said that this question must be
viewed in the wider context of the East-West struggle. In this the Communist bloc
were gaining ground and the Western countries were in some disarray. It was an
article of Communist faith that capitalism would in the end destroy itself; and, given
competing currencies and conflicting trade interests, there was a real risk of a
growing economic weakness in the Western world unless its countries could find
means of drawing more closely together. For some time after the war, in her years of
political and economic weakness, Europe had been dependent on American aid and
content to accept Anglo-Saxon leadership. Europe had now regained her strength,
and a new situation had arisen. Different means must now be found for binding
Europe within the wider Atlantic Community. The United Kingdom, as the bridge
between Europe and North America, had the opportunity to take an initiative in this.
We could of course decline that responsibility. It would be easy for us to put forward,
as excuses, the need for preserving our special relations with other Commonwealth
countries and protecting the interests of British agriculture. But, if we decided to
stand aloof from inner Europe at this time, might we not find that the eventual
damage to our interests would be even greater in terms of the secular struggle
between East and West? We should not forget that in this struggle half of our
Commonwealth partners and half of our partners in E.F.T.A. were neutral. Moreover,
as the economic strength of the Six increased, other members of E.F.T.A. would
certainly be under strong temptation to join it; and, to the extent that this happened,
the economic position of the United Kingdom would be progressively undermined.
The older members of the Commonwealth, though they would stand with us now,
might then be obliged to turn increasingly towards the United States; and new world
groupings would arise, as a result of which the United Kingdom would lose much of
her influence in world affairs. These considerations suggested that, on a balance of
advantage, it was in our interest to join the political and economic association of the
Six if we could gain admission on terms which would be tolerable to us. A political
initiative would be necessary, and France was certainly the key to the situation.
Hitherto, General de Gaulle 7 had not wished us to join the Six-presumably because
he wanted France to retain the leadership of inner Europe. But his attitude might be
changed if he could be brought to see that the West as a whole could not prevail
against the Communists unless its leading countries worked together towards a
wider unity in the free world as a whole.
The Prime Minister said that at the present time France was, in more respects than
one, a main obstacle in the way of creating a closer unity in the West. This had been a
main theme in his recent discussions in Washington. He believed that he had persuaded President Kennedy that, if the free world was to present a united front to the
Communists, General de Gaulle must be brought to see that France must co-operate
more fully and effectively with her Western partners. First, she must take her full share
of responsibility within the North Atlantic Alliance and accept its principle of interdependence. Secondly, if she was determined to continue with her nuclear programme,
she must aim, not so much to create an independent national force, as to make a contribution to the strength of the Western deterrent as a whole, which should increasingly be regarded as held in trust on behalf of the free world as a whole. Thirdly, she
must make it possible for the United Kingdom and some of the other members of
7

Charles de Gaulle (1890-1970), first president of French 5th Republic, 1958- 1969.
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E.F.T.A. to join with the Six in creating a wider political and economic association in
Europe. If, in all these matters, she were willing to work for Western unity, she could
take her rightful place with the United States and the United Kingdom as one of the
pillars of the Western Alliance and thus earn the right to participate in the system of
tripartite consultation which General de Gaulle demanded.
The Prime Minister said that he hoped that President Kennedy would speak to
General de Gaulle along these general lines in the course of his forthcoming visit to
Paris. If so, we should be able to judge, in the light of the General's response, whether
there was a basis for seeking wider political and economic association in Europe. If
General de Gaulle was willing to consider this problem in the wider framework of the
world situation, it should be possible to find a solution of the special economic
difficulties which the United Kingdom Government would find in acceding to the
Treaty of Rome as it now stood.
The conclusion reached by the Cabinet, in the light of this discussion and the
earlier discussion on 20th April, was that the right policy for the Government to
follow at this stage was to work for a solution by which the United Kingdom
(preferably with some of her partners in E.F.T.A.) would join with the countries of the
Six in forming a wider political and economic association in Europe. It would be
necessary, in negotiations with those countries, to secure special arrangements to
preserve the main trading interests of the Commonwealth; a satisfactory relation
with other members of E.F.T.A.; and special provisions for British agriculture to
enable it to be brought into harmony with the general agricultural policy of the Six
on a basis adequate to support the interests dependent on it. If, however, these points
could be covered satisfactorily, either in a protocol to the Treaty or otherwise, there
seemed to be no reason of principle why the United Kingdom should not accede to
the Treaty of Rome, including its political institutions.
The Cabinet:(1) Took note that, in the course of his visit to Paris, President Kennedy might be
able to ascertain whether the French Government were willing to co-operate more
fully with their Western Allies on the general lines indicated by the Prime Minister
in summing up the Cabinet's discussion.
(2) Agreed that, if President Kennedy's approach elicited a favourable response
from General de Gaulle, the United Kingdom should be ready to enter into further
negotiations with a view to finding means by which the United Kingdom, together
with some of her partners in E.F.T.A., could join with the countries of the Common
Market in forming a wider political and economic association in Europe.
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CO 852/1935, no 27A
18 June 1961
'Europe and the Commonwealth': minutes of an ad hoc ministerial
meeting held at Chequers 1
The Prime Minister said that the Meeting should first examine the reports prepared
by officials on the implications of signing the Treaty of Rome, in order to identify the
1

The meeting was attended by Mr Butler (HO) , Mr Sandys (CRO), Mr Thorneycroft (Aviation), Mr Heath
(Lord Privy Seal), Mr S Lloyd (Exchequer), Mr Macleod, Mr Maudling (BoT), Mr Soames (Agriculture),
together with senior civil servants.
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main problems which would arise if the United Kingdom applied to accede; they
should then consider, in the light of their discussion of the reports by officials, the
line to be taken in the forthcoming discussions with Commonwealth Governments,
and what other action was now necessary.

Commonwealth free entry
The Meeting had before them a note by the Secretaries (E.Q. (61) 18) covering a
report by officials on the implications, for Commonwealth free entry, of signing the
Treaty of Rome. The broad conclusions of the report were that, while satisfactory
arrangements might be negotiable with the European Economic Community
(E.E.C.) for raw materials, tropical products, and perhaps manufactured goods from
the under-developed countries of the Commonwealth, we would have to apply the
common tariff to manufactured goods from Canada, Australia and New Zealand; and,
since complete and permanent free entry for Commonwealth temperate foodstuffs
would be inconsistent with the common agricultural policy of the E.E.C., we would
have to seek special arrangements which would serve to mitigate the damage which
some Commonwealth countries, notably Canada, Australia and New Zealand, were
bound to suffer.
The Commonwealth Secretary said that the United Kingdom must carry out in
full its specific short-term commitments to Commonwealth countries. There seemed
to be a reasonable prospect of ensuring this by special arrangements during the
transitional period. The difficulties of preserving the Commonwealth's traditional
rights in the United Kingdom market in the longer term would be considerably
greater. He doubted whether we could secure from the Six much more after the
transitional period than the review proposed by officials, which would be based on a
written provision recognising the value of the Commonwealth to the free world, and
the dependence of other Commonwealth countries on trade with the United
Kingdom. But the principles on which the review would be carried out would be of
great importance and would have to be carefully drafted. There would have to be a
clear obligation on the Community to see that the interests of the Commonwealth
were safeguarded in the future. It would be difficult for the Commonwealth to accept
such a review in place of their present rights in the United Kingdom market, but they
might be brought to do so at the end of a long negotiation in which they had seen
that we had done our utmost to secure the best possible terms for them. When the
Meeting came to consider the line to be taken in the forthcoming discussions with
Commonwealth Governments, he would suggest how the possibilities might be put
to them at the present stage.
Discussion showed general agreement that provisions which safeguarded
Commonwealth interests during the transitional period only would not be acceptable to Commonwealth countries or to public opinion in the United Kingdom. It
would be necessary to secure permanent provision for at least some Commonwealth
imports into the United Kingdom at broadly the present level of trade. There were
many arguments we could adduce in support of this. Some Commonwealth countries, e.g. New Zealand, were largely dependent on the United Kingdom market. It
would not be in the political or the economic interests of the free world to deprive
New Zealand of that market and allow them to collapse. The Six themselves had
recognised that their common agricultural policy must take account of the
Community's external trade interests, and it would be in the interests of the indus-
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trialists of the Six that the earnings of their overseas customers were not unnecessarily depressed.
We could, moreover, take our initial stand on the provisions of the Treaty of Rome
relating to the Associated Overseas Territories (A.O.Ts.) under which countries which
had "a special relationship" with the Six enjoyed free entry into the Community. On
this basis we could claim that it was for the Six to show cause why Commonwealth
free entry should not be maintained in full, and not for us to apply for derogations.
On the other hand, it had to be admitted that the A.O.T. provisions were not intended
for independent countries with developed economies.
The crucial question would be the arrangements made for the Common Market
period. What Commonwealth countries would secure as a result of the proposed
review could not be left completely open. Our objective should be to secure
transitional arrangements which maintained substantially the Commonwealth's
present position, and an understanding that those arrangements would continue
except to the extent that it could be shown that changes were essential if the
common agricultural and other policies of the Community were not to be frustrated.
Even so, any changes would have to be of a kind that did not cause serious damage to
the essential interests of Commonwealth countries.
Discussion then turned to the range of products for which we should seek to
continue free entry into the United Kingdom. Although we would no doubt wish to
start a negotiation on the basis of free entry in full on all commodities, we could not
hope to secure this and would have to decide in the course of the negotiations which
were the essential interests for which we were prepared to make a stand. In the case
of manufactured goods for Canada, Australia and New Zealand, there seemed no
chance of continuing unrestricted free entry. We should, however, try to safeguard
the position of the under-developed Commonwealth in the United Kingdom market,
and to obtain the best access we could for their exports to the rest of the Common
Market. In the case of foodstuffs, our acceptance of the common agricultural policy
would necessarily mean the end of unrestricted duty free entry for the
Commonwealth. We would have to try to secure that Commonwealth countries had
opportunities for exports (either to the United Kingdom market or to the Common
Market as a whole) broadly comparable with those they enjoyed at present. The
method would be changed, but the aim would be to see that producers' incomes in
Commonwealth countries did not diminish.
Even this aim, however, which would be difficult enough to negotiate with the Six,
would not meet the aspirations of some Commonwealth countries, e.g. New Zealand,
who saw in the present free entry arrangements the opportunity for a steady
expansion of their exports. But it should be pointed out to them that their access to
the United Kingdom market had already suffered as a result of the United Kingdom
Government's support policies and that, even if there were no question of our
accession to the Common Market, the problems created by unrestricted imports of
Commonwealth wheat and lamb might well necessitate some modification in our
existing policies.
In the course of further discussion the following additional points were made:(a) To the extent that we departed from unrestricted duty free entry for
Commonwealth goods, e.g. by the imposition of a levy on Australian wheat or the
creation of reverse preferences against Canadian manufactured goods, we should be
going back on our undertakings under the Ottawa agreements. The counterpart to
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these were the preferences we enjoyed in Commonwealth markets and we must
expect to see them reduced or removed altogether.
(b) One way of safeguarding the Commonwealth position in the United Kingdom
market would be to enter into bulk contracts, e.g. for Australian wheat. Although
this would involve a return to State trading and in some cases the end of free
markets, bulk purchase agreements with Commonwealth countries might not be
unattractive politically.
(c) Third countries (e.g. the United States and Iron Curtain countries) would
suffer most from a change in our traditional policy of free entry for foodstuffs. Where
our trade was on a bilateral basis, United Kingdom exports would suffer. And there
would be strong opposition from the United States to any attempt on our part to
secure a preferential position for Commonwealth foodstuffs in the Common Market.
The Meeting:(1) Agreed that, in any negotiation to accede to the Treaty of Rome, the United
Kingdom should seek arrangements which:(i) in the transitional period, would permit exports to the United Kingdom of
Commonwealth goods of major significance (with the possible exception of
manufactured goods from the developed countries of the Commonwealth) to be
maintained at substantially the same level as at present;
(ii) in the Common Market period, would continue unchanged except to the
extent that it could be shown that changes (a) were necessary in order not to
frustrate the purposes of the Community, and (b) would not damage the
essential interests of Commonwealth countries.

Food and agriculture
The Meeting had before them a note (E.Q. (61) 16) by the Acting Chairman of the
Economic Steering (Europe) Committee covering a report by officials commenting
on a paper (E.Q. (61) 14) by the Ministry of Agriculture on the implications, for food
and agriculture, of signing the Treaty of Rome.
The Minister ofAgriculture said that a switch in the method of support for United
Kingdom farmers from Exchequer subsidy to managed markets should not present
insuperable difficulties, though a long transitional period would be needed because
of differences in the standard of living of farmers in the United Kingdom and in the
Community. While it should not be difficult to maintain guaranteed prices
throughout the transitional period, in the course of switching from one system to
another, nevertheless it would be possible to argue that the net income of farmers
could be smaller under the new system, possibly by as much as £100 millions a year.
For this reason we must retain for ourselves the right to decide the time at which we
would move from the transitional to the Common Market period and in doing so
cease altogether to make Exchequer subventions to United Kingdom farmers. He
thought that it might be possible to negotiate a right for us to continue Exchequer
subventions in order to maintain the incomes of particular classes of farmers, for as
long as might be necessary, subject to certain qualifications, for example, that we
undertook not to export the resulting surplus production to the Community.
Discussion showed general agreement with the view that, in order to prevent
farming opinion from becoming implacably hostile to our joining the Common
Market, it would be essential for the United Kingdom Government to retain the right
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to decide the rate at which we moved away from Exchequer support, and therefore in
effect the time at which we moved fully into the Common Market period. The pace of
our advance could not be a matter to be decided by majority vote. At the same time, it
was recognised that it would be extremely difficult to persuade the E.E.C. to accept
such a provision. In particular, the French would object to it because it might well
lead to demands from Germany for similar safeguards. It would therefore be
necessary to limit the right in some way, perhaps both qualitatively (for example, by
relating the subvention to farm incomes and by giving an assurance that it would not
be applied in ways which would enable us to export additional quantities of food to
the Community) and quantitatively (by imposing a ceiling on the amount which
might be paid to United Kingdom farmers) . Such a provision might be easier to
negotiate if grants could be paid to marginal farmers and not to all producers of a
particular product, though it was recognised that there might be administrative
difficulties about this.
A provision on these lines would not help the horticultural industry which was at
present protected by tariffs. But we could properly argue that we ought not to be
obliged to remove our existing tariff protection for horticulture except to the extent
that we could replace it by the sort of devices, e.g. minimum price arrangements,
with which the members of the E.E.C. protected their horticultural industries.
Acceptance of the common· agricultural policy would probably lead to an
expansion of some types of production in the United Kingdom, e.g. of wheat and
lamb. This would be difficult to justify to Commonwealth countries at a time when
we would be imposing new restrictions on them. In fact, in accepting the common
agriculture policy there would have to be a delicate balance struck between the
interests of Commonwealth farmers and United Kingdom farmers. There were of
course great difficulties already. Whether or not we joined the Common Market we
could not continue the existing wheat agreement with Australia, and New Zealand
exports of lamb were creating a serious problem.
The Meeting:(2) Agreed that, in any negotiation to accede to the Treaty of Rome, the United
Kingdom should seek to retain the right to continue to give some Exchequer
support to farmers for so long as the United Kingdom Government considered it
necessary.

Line to be taken in discussions with the Commonwealth
The Meeting had before them a note by the Secretaries (E.Q. (61) 19) covering a draft
of the line which might be taken by United Kingdom Ministers in their forthcoming
discussions with Commonwealth Governments.
The Commonwealth Secretary said that the draft prepared by officials went
further than he proposed to go in discussions with Commonwealth Governments. It
would be fatal to try to get the agreement of Commonwealth Governments now as to
what they would be prepared to accept if we acceded to the Treaty of Rome. After
presenting to them the political case for accession, we should seek to get their views
on what were the essential interests to be protected. We should not ask them to
define the limits to any concessions or arrangements which might be made. This
could only emerge in the course of negotiations. We should, in effect, ask them not
to object to our exploring the possibilities by means of negotiation.
Discussion showed general agreement with this view. If we were to expose now
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what we thought we might reasonably secure in the negotiations, we should run the
risk of seriously weakening our bargaining position. Moreover, if we tried to get the
Commonwealth to agree to accept what we not thought might eventually be
negotiated, we should risk doing serious damage to Commonwealth relations while
there was still no assurance that we might negotiate satisfactory arrangements with
the Six.
At the same time, it was important not to set the hopes of Commonwealth
countries too high. They should be warned of the very serious difficulties in the way
of continuing free entry for manufactured goods. In the case of foodstuffs it should
be explained to them that it would probably be impossible to reconcile their existing
unrestricted free entry with our acceptance of a common agricultural policy, but that
we should aim to safeguard their position in the United Kingdom market by other
means. Against this background, Commonwealth Governments would be asked to
state what were their essential interests and how they considered they might be
preserved.
In putting this to Commonwealth Governments, Ministers would have to say that
the United Kingdom Government had not been able to make an assessment of what
might be secured from the E.E.C. They had now formed the view that this could not
be done without entering into negotiations. They wished to secure the agreement of
Commonwealth countries to our doing so as the only way of finding out what
arrangements we could get, and on the basis that no Government would be asked to
commit itself until the outline of a possible agreement had emerged. Whether the
negotiations with the E.E.C. succeeded or not, it now seemed essential to enter into
them. It would not be politically possible to announce, without negotiating, that in
our judgment we could not get suitable terms. It was therefore now our intention to
apply to accede to the Treaty of Rome. But we intended to carry through the
negotiations only with the fullest regard for Commonwealth interests. We therefore
wanted to know what their essential interests were, and would continue to keep in
the closest touch with them throughout.
Summing up, the Prime Minister said that the first task was to bring
Commonwealth Governments to accept the broad political and economic case for
our joining the E.E.C. United Kingdom Ministers should tell them that it was now
our intention to apply to accede to the Treaty of Rome in order to discover in the only
practical way, by negotiation, what safeguards we could secure for Commonwealth
trade. We wanted their agreement to our entering into negotiations and wanted
them to tell us what were their essential interests which had to be safeguarded. It
would be our intention to have the closest possible consultation with them
throughout the negotiations.
Before United Kingdom Ministers went on their Commonwealth visits he would
put before the Cabinet a summary of the line to be taken in discussions with
Commonwealth Governments. He would also give some thought to the form of a
statement to be made in Parliament after the return of these Ministers from the
Commonwealth.
The Meeting:(3) Took note that the Prime Minister would circulate to the Cabinet a summary
of the line to be taken in discussions with Commonwealth Governments.
(4) Took note that the Prime Minister would consider the terms of a statement to
be made in Parliament after the return of Ministers from the Commonwealth.
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CAB 128/35/1, CC 35(61)4
22 June 1961
[Draft directive to ministers visiting Commonwealth countries for
consultations about future relationship of the UK to the EEC]:
Cabinet conclusions
The Cabinet had before them a note by the Prime Minister (C. (61) 84) covering a draft
directive for the three Ministers (the Commonwealth Secretary, the Minister of Aviation
and the Minister of Labour) who were to visit Commonwealth countries to discuss the
future relationship of the United Kingdom with the European Economic Community.
The Prime Minister said that discussions which had taken place at Chequers during
the previous week-end between the Ministers mainly concerned had led to the conclusion that the approach to the Commonwealth should be on the basis that it was undesirable to leave in suspense for much longer a decision on the question whether the United
Kingdom should apply to accede to the Treaty of Rome. It did not seem possible to obtain
any clear indication of the conditions we might secure to meet our own requirements and
those of the Commonwealth by taking any further the various informal discussions which
we had held with representatives of the member Governments of the Community. The
three Ministers should therefore inform Commonwealth Governments that we were
inclined to think that the right course would be for us to make a formal application to
accede to the Treaty of Rome in order to find out whether we could secure acceptable
terms and conditions which would safeguard the essential interests of other
Commonwealth countries, and also meet our own requirements and those of the other
members of the European Free Trade Association (E.F.T.A.).
In discussion it was pointed out that hitherto the Government's attitude had been
that we should not apply to accede to the Treaty of Rome unless we had formed the
view that there was a reasonable chance that our own requirements, and those of our
partners in the Commonwealth and of the other members of E.F.T.A., could be
secured. It was not clear why this attitude should now be radically changed.
Moreover, if the approach to the Commonwealth were to be on the different basis
now proposed, this would be taken to mean and it would be publicly asserted that we
had definitely decided to make an application to accede to the Treaty. It might
therefore be desirable for some prior announcement to be made to Parliament,
giving some indication of this change of view.
It was suggested that, if Commonwealth Governments were approached on this
basis, they might well seek to enter into detailed negotiations with us in order to
settle the terms on which the accession of the United Kingdom to the Community
would be acceptable to them, in advance of our making an application to accede. It
should be possible to persuade Commonwealth countries that this procedure would
be open to great objection, since there was a clear danger that it would reveal our
negotiating position to the Community. It was, however, very likely that
Commonwealth Governments would present the visiting Ministers with lists of their
full requirements, which they would expect us to secure in any settlement.
It was pointed out that the directive envisaged our subscribing, in an otherwise
satisfactory settlement, to the basic principles and objectives of the Treaty of Rome as
set out in Articles 2 and 3. It was suggested that we could not do this, consistently
with trying to secure the maintenance as far as possible of the principle of
Commonwealth free entry. If we were to accept the basic principles and objectives of
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the Treaty of Rome we could not at the same time expect to continue our bilateral
commercial relationships with Commonwealth countries. On the other hand it was
argued that we would not take a final decision to join the Community unless we had
secured satisfactory arrangements for the Commonwealth; and if we had succeeded
in meeting the needs of the Commonwealth we could then safely subscribe to the
basic principles and objectives of the Treaty of Rome. Moreover, the informal
discussions gave reason to believe that, unless we were prepared to subscribe to these
basic principles and objectives, there would be virtually no chance of securing in
negotiation satisfactory arrangements to meet our requirements and those of the
Commonwealth and E.F.T.A.
The President of the Board of Trade 1 said that it would be inadvisable for him to
adopt a guarded attitude at the meeting of the Ministerial Council of E.F.T.A. in
London on 27th and 28th June, at which he was to preside. He proposed at that
meeting to describe our inclination to apply to accede to the Treaty of Rome in order
to ascertain whether satisfactory conditions could be obtained to meet our
requirements and those of our partners in the Commonwealth and E.F.T.A., on the
same lines as would be taken by the three Ministers in their discussions with
Commonwealth Governments. This proposal was generally approved.
In further discussion of the terms of the draft directive the following points were
made:(a) Since we had previously undertaken to provide Commonwealth Governments
with an assessment of what special arrangements we might reasonably expect to
obtain, it would be advisable to admit that our informal talks with representatives of
the members of the Community had enabled us to make only limited progress in this
respect.
(b) Commonwealth Governments should be warned that, even if we did not join
the Community, it was likely that our existing policies, which gave unlimited access
to Commonwealth products, would need to be modified.
(c) Commonwealth countries should be assured that it would be our intention, in
any negotiations with the Community, to preserve their market in the United
Kingdom to the greatest extent possible. We should seek arrangements which in the
transitional period would permit exports to the United Kingdom of Commonwealth
goods of major significance (with the possible exception of manufactured goods from
the developed countries of the Commonwealth) to be maintained at substantially the
same level as at present; and in the Common Market period would continue
unchanged except to the extent that it could be shown that changes were necessary
in order to avoid frustrating the purposes of the Community, and that they would not
damage the essential interests of Commonwealth countries.
(d) It would be premature to expect the Commonwealth Governments to accept
the broad political and economic arguments for our joining the Community. It
would be preferable to express our aim as being to bring the Commonwealth
Governments to understand that these arguments justified our making an attempt to
find out whether we could obtain terms which would meet our requirements and
those of our partners in the Commonwealth and E.F.T.A. The visiting Ministers
should accordingly aim to bring Commonwealth Governments to accept that we
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might decide to apply to accede to the Treaty of Rome in order to find out whether
satisfactory terms could be obtained.
The Cabinet:Took note that the Prime Minister would arrange for the draft directive in the
Annex to C. (60) 84 to be revised in the light of their discussion.

367 CAB 129/106, C(61)103
18 July 1961
'European economic question: colonial reactions': Cabinet
memorandum by Mr Macleod. Annex: summary of the reactions of
individual territories
The Minister of State for Colonial Affairs visited the West Indies from 8th to 14th July
and held consultations with Ministers from the Federal and Unit Governments. His
report is at Annex B.I He had already held useful meetings during the latter part of
June with the East African representatives in London for the pre-independence
Tanganyika discussions, and with the Mauritius representatives here for
constitutional talks. In addition, all the dependent territories have been consulted by
circular despatch, though some of the more remote dependencies have not yet
replied.
2. Despite the very careful and very full explanations they were given of the
reasons why we considered it was desirable to enter into negotiations with the Six, no
colonial territory was enthusiastic about the idea. Many probably would prefer us not
to, though they did not feel it was for them to say so; British Guiana, British
Honduras and Hong Kong have said openly that they would prefer the United
Kingdom not to join the Six. None of this is surprising because for political reasons
they are bound to think each of their own individual interest, knowing that the
United Kingdom will make up its own mind. In this way they would hope to get the
best possible deal if the United Kingdom does in fact join Europe.
3. It is clear that all territories value highly their preferential trading position in
the United Kingdom market and would want those arrangements preserved, or some
form of compensation. All of them agree that the status of an Associated Oversea
Territory (A.O.T.) would be a valuable way of providing compensation, though some
have questions and fears about the implications of such status. British Guiana was
not pressed to say whether she wanted A.O.T. status or not, and Hong Kong was
specifically warned that such status is probably not negotiable in her case. Hong
Kong gave a serious warning of the economic and political implications if her
present access to the United Kingdom market is not maintained.
4. A brief summary of the reactions of the individual territories is in Annex A.

Conclusion
5. To sum up, the reaction of Colonial Governments to the possibility of the
United Kingdom joining the Six has varied from acute alarm, on the part of Hong
Kong, through varying stages of concern to a feeling on the part of some of the
· smaller territories that they would not be much affected either way, and finally to
1

Not printed. Annex A follows on the next page, however.

208

[367]

INTERNATIONAL RELATIONS POLICIES

hesitant approval of the United Kingdom's contemplated action (always providing
that the territory's essential interests are safeguarded) . Among territories which
enjoy preferences in independent Commonwealth countries other than the United
Kingdom, there is a widespread fear that these preferences would disappear, with
consequential damage to their trading interests, in the general revision and
reappraisal of the Commonwealth preferential system which would follow from a
settlement in Europe. But, on the assumption that the United Kingdom decides to
join, all territories expressing a view on the desirability of A.O.T. status being applied
to them have come down in favour of an attempt being made to negotiate such
status. Some territories, however, have made reservations which we should bear in
mind in any negotiation. Tanganyika, in particular; will wish to ensure that the
acceptance of A.O.T. status would be on the basis of equality and free of any
"imperialist taint"; on her decision will depend whether Kenya and probably Uganda
will confirm their present wish to seek A.O.T. status. Singapore and the Borneo
territories will look at A.O.T. status in the light of its compatibility with a future
greater Malaysia. Also, most territories will need to ensure that their freedom to
impose sufficient import duties to safeguard their revenue and infant industries is
maintained. However, within these qualifications, I consider that Her Majesty's
Government have received a very strong pronouncement that the dependent
territories would wish a suitable form of A.O.T. status to be sought to protect their
interests in the event of a settlement being reached with the Six. In spite of the
Indian doubts noted by the Minister of Aviation, 2 it seems to me essential that we
should seek a suitable form of A.O.T. status at any rate for those of our dependent
territories which want it; indeed assurances have been given, by the Minister of
Labour3 to the Government of the Federation of Rhodesia and Nyasaland and by the
Minister of State to the West Indies, that we shall do so. The upshot of the recent
discussions between Euro-African parliamentarians suggests that it should be
possible to agree on a form of A.O.T. status which under-developed countries could
regard as compatible with genuine independence.
6. So far as the dependent territories are concerned I am sure that it would be
advantageous if the present state of uncertainty could be brought to an end as
quickly as possible-i.e., if we could start without further delay negotiations with a
view to finding out what terms we can get.

Annex to 367

The West Indies . The Minister of State for Colonial Affairs had discussions with the
Cabinets of the Federal Government, the Trinidad Government and the Jamaica
Government. He also participated in a two-day Conference with representatives of
the Federal Government and all the unit Governments in the West Indies (except
Dominica). His report is at Annex B.
2. The main concern of the West Indies Governments was that their United
Kingdom markets and their special privileges therein should not be affected, or if
affected, that they should receive compensation. They believed that the best way to
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Mr Thorneycroft.
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Mr Hare.
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achieve this would be for them to obtain A.O.T. status, though they even wanted
additional provisos and safeguards which we certainly could not obtain for them in
full. They naturally accepted that the British Government had the right to take their
own decisions in this matter, and they did, after some argument, agree to go publicly
on record that they would understand if the British Government should decide to
open negotiations with the European Economic Community "provided that the
interests of the West Indies were fully protected". They insisted on this proviso
because they were afraid that if they did not, they would be held to have admitted
that the United Kingdom could not expect to join without some change in their
present trading arrangements, and that this would reduce their right to
compensation.
3. The West Indies Governments were most concerned to ensure that they would
be fully consulted at all stages. Both the Federal Government and the unit
Governments expect to be represented on any body which may be set up to consult
with the Commonwealth collectively.
4. British Guiana. The Minister of State spent two hours with Dr. Jagan, Minister
of Trade and Industry in British Guiana, and with his Financial Secretary. Paragraph
5 of Annex B gives his report of that discussion. Dr. Jagan believed that for the United
Kingdom to join the Six would be a mistake both for the United Kingdom itself and
for the Commonwealth. It was strange to hear Dr. Jagan in the role of a champion of
Commonwealth interests. He was not pressed to say whether he would like A.O.T.
status for British Guiana since Dutch Guiana (Surinam) does not have that status.
He was given the usual undertaking that his Government would be closely consulted
if we enter into negotiations.
5. British Honduras. The Government of British Honduras were invited to send
representatives to meet the Minister of State in Trinidad or Jamaica but were unable
to do so. In a written statement of their views, they consider that their interests
would best be served by the United Kingdom not joining the European Community
but that, if this does come about, they would wish to obtain A.O.T. status.
6. Singapore . The Minister of Aviation had talks with the Singapore Government
during his Asian journey, and is reporting separately.
7. East Africa. The Minister of State took the opportunity of the presence in
London of Ministers from Kenya, Uganda and Tanganyika to have talks with them
here. They felt it necessary, however, to reserve their judgment until they had been
able to discuss the matter more fully between themselves.
8. Each of the three territories has an important export trade with the United
Kingdom, but it is Kenya's interests, and to a lesser extent Tanganyika's, which are
perhaps most heavily at risk due to the growing reliance of farmers on the United
Kingdom market to dispose of their temperate agricultural produce. Having made
this point of particular importance, the Kenya Government take the view that A.O.T.
status should be sought on their behalf, provided that the Uganda and Tanganyika
Governments are of the same mind on their own behalf. Uganda does in fact take this
view, considering that she would gain more by securing access to the Common
Market on equal terms with the present A.O.Ts. of the Six than she would lose by the
disappearance of her preferences in the United Kingdom against the A.O.Ts. and the
Six themselves.
9. Tanganyika, which becomes independent in December, is however unwilling
to give a final reply on the question of A.O.T. status until Mr. Nyerere, the Prime
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Minister, returns to the country from America and can be consulted. He is passing
through London on 20th July and we will talk to him then. During the discussions
which the Minister of State had in London there were indications that Tanganyika
Ministers were not without some of the suspicions concerning the possible political
implications of A.O.T. status with which the Minister of Labour met in West Africa.
10. Zanzibar, which has close geographical and economic links with East Africa,
is in a somewhat different position as her most important single customer is India.
The preferences which Zanzibar enjoys in India for her exports of cloves and copra
under the Anglo-Indian Trade Agreement of 1939 are important to her, and if these
should lapse as a result of a termination of that Agreement, and not be replaced by
bilateral arrangements, the effects could be serious. Whether or not Zanzibar became
an A.O.T. comes second in importance to the preservation of these preferences.
11. Hong Kong. Hong Kong undoubtedly poses the most difficult problem
among the dependent territories. There seems little real possibility that Hong Kong
would obtain any benefit from a settlement between the United Kingdom and the Six.
On the other hand, there is clearly a very great danger that she would lose, notably as
a result of the imposition of reverse preferences against her and in favour of the Six
in the United Kingdom market, and by the loss of preferences elsewhere in the
Commonwealth as a result of a general revision of the preferential system. The
Governor therefore states categorically that Hong Kong's interests would best be
served by the United Kingdom remaining outside the Common Market. If this does
not happen, he would recommend that an attempt should be made either to secure
A.O.T. status for Hong Kong or, failing that, preservation of Hong Kong's present
freedom of access to the United Kingdom market.
12. Other territories. The remaining territories can conveniently be considered
in the following broad groups.
13. First, there are the main sugar-producing dependencies outside the West
Indies, namely Mauritius and Fiji. The Minister of State had discussions with
Ministers from Mauritius in London. Provided that in any settlement between the
United Kingdom and the Six arrangements were made which gave Mauritius' exports
of sugar to the United Kingdom broadly equivalent treatment to that which is at
present enjoyed their most important interest here would be safeguarded, but there
would remain a danger to their preferential markets elsewhere in the
Commonwealth. Mauritius takes the view that A.O.T. status would be best for them
both generally and as an additional safeguard for their sugar exports to the United
Kingdom. Fiji, which has similar interests, holds the same view.
14. Secondly, there are the South-East Asian territories of Sarawak, North
Borneo and Brunei. These territories conduct a good deal of their trade in the Far
East, and with India and Australia, but the first two at least have important markets
for their produce in the United Kingdom and the Six. If we decide to seek
membership of the European Community, then economic considerations would lead
these territories to desire A.O.T. status. However, the Borneo territories are, with
Singapore and the Federation of Malaya, involved in the longer term concept of a
greater Malaysia and, like Singapore, would not wish to get out of step with these
other territories. They would therefore wish to ensure that any special arrangements
which may be made for them in relation to the European markets takes account of
their common interest in their own regional grouping.
15. Next, nearer home, there are the Mediterranean territories of Malta and
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Gibraltar. Being within the Treaty of Rome's category of "European territories for
whose external relations a Member State is responsible", these territories might have
an additional option of becoming full members of the Community. From the
information so far available this may be too rigorous a commitment for them, and
that A.O.T. or some other associated status would be preferred.
16. In addition to the territories whose views are indicated above, there are some
whom it has not been possible to consult in the time available. But the conclusions
to be drawn from the views already received are not likely to be invalidated by the
outstanding replies from the remaining territories.

368

CAB 128/35/2, CC 42(61)
21 July 1961
[Europe: reports of results of Commonwealth consultation]: Cabinet
conclusions 1
The Cabinet had before them memoranda by the Commonwealth Secretary, the
Colonial Secretary, 2 the Minister of Aviation, the Minister of Labour and the Lord
Privy Seal (C. (61) 111, 103, 104, 96 and 108), reporting the results of consultations
with Governments of the other independent members of the Commonwealth and
with Colonial territories about relations between the United Kingdom and the
European Economic Community (E.E.C.).
The Commonwealth Secretary said that in the three countries he had visitedAustralia, New Zealand and Canada-there were serious anxieties about the possible
consequences of the United Kingdom's joining the E.E.C. They were concerned about
the changes which this would involve in their trading relationships with the United
Kingdom; but they were even more concerned about its political implications. They
feared that an economic union between the United Kingdom and the other countries
of Western Europe would lead in one way or another to a political union which must
weaken the Commonwealth relationship. Canada also feared that this would draw
her increasingly into the economic and political orbit of the United States. He had
tried to reassure all three Governments that these fears were unjustified and had
pointed out that, if a wider political association became necessary, the United
Kingdom would be more likely to favour the larger concept of an Atlantic union than
any purely Continental system. On the economic side, the position of New Zealand
was the most precarious and for her at least it would be vital to secure special
concessions from the Community. Despite their fears, the other Commonwealth
Governments had recognised that the decision to enter into negotiations with the
Community was solely for the United Kingdom Government, for whom it was much
more important than for themselves. They now expected us to open negotiations,
without further consultation, and would be surprised if we did not do so.
There was no disguising the fact that if we did join the Community this would be
an initial shock to the whole Commonwealth system. But he believed that the
damage would not be irreparable and that the Commonwealth could in the long run

1
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Previous meeting: see document no 366. For note on ministers attending, see document no 365, n 1.
See previous document.

212

INTERNATIONAL RELATIONS POLICIES

[368]

become stronger from our increased ability to provide capital for development and to
buy more Commonwealth products. If, on the other hand, we did not join the
Community, the decline in our economic and political strength would eventually
lead to a permanent weakening of the whole Commonwealth.
The Minister of Aviation said that the conclusion he had drawn from his visits to
Commonwealth countries in Asia was similar to those of the Commonwealth
Secretary: that, so far as the Asian countries were concerned, their recognition that
the final decision was for the United Kingdom left us free to enter into negotiations
with the Community and that they expected us to do so. In Asia, too, there were
both economic and political anxieties about the prospect of United Kingdom membership of the Community. But since the only exports which were causing concern
were tea, cotton textiles, jute manufactures, and cocoanut[sic]products, all of which
we might hope to be able to safeguard, it ought to be possible to satisfy them. In
India there had been special emphasis on the political aspects but also some fear
lest the emergence of a powerful economic and political union in Europe might
retard the industrial advance of the under-developed countries. It had been suggested that whatever special arrangements were made should not be such as would
divide the Commonwealth into those countries which could, and those which could
not, accept Associated Oversea Territory (A.O.T.) status but should rather be based
on particular commodities. This was, of course, a matter for negotiation. All the
countries he had visited recognised that a final judgment of the economic and
political consequences of our joining the Community could not be made until
negotiations had taken place. But it was important that we should not only consult
the other Commonwealth Governments at every stage but give every appearance of
doing so.
The Minister of Labour said that in Ghana, Nigeria and Sierra Leone there was
criticism of the allegedly neo-colonial character of the E.E.C. and suspicion of the
A.O.T. relationship in its present form. This sprang from antagonism to the former
colonial policies of the French and to the controlling influence which France was
thought to be able to exercise over her former African dependencies through the
close financial and commercial ties which persisted. The A.O.T. relationship was,
however, due to be reviewed in the following year and was likely to become more
liberal. In any event, it offered decided economic advantages and would for that
reason be welcome to the Federation of Rhodesia and Nyasaland, where the political
objection to it was not felt. In the African countries, as elsewhere in the
Commonwealth, there was the same understanding of our position and the same
desire for close consultation at all stages.
The Minister of Agriculture said that he had had discussions with the President of
the National Farmers' Union (N.F.U.) and with other representatives of farmers in the
United Kingdom. The N.F.U. were taking the extreme line that the interests of United
Kingdom farmers could be safeguarded only by continuation of the existing system
of support, although it was becoming increasingly recognised in Parliament and
elsewhere that the Government could not maintain it indefinitely whether or not the
United Kingdom joined the E.E.C. Considerable opposition to our applying for
membership must therefore be expected from the N.F.U., who would no doubt win
much support from the farmers.
The Prime Minister said that some public statement must be made before the
summer recess. The effective choice lay between (i) a statement that the Government
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were now prepared to apply for membership in order to set in motion negotiations
which would show whether we could secure satisfactory safeguards for the
Commonwealth for our partners in the European Free Trade Association (E.F.T.A.),
and for United Kingdom agriculture; or (ii) a statement that the Government were
considering the important issues raised by their consultations with other
Commonwealth Governments and that a decision would not be announced until
after the recess.
Discussion showed that there was general agreement in the Cabinet that the right
course was to enter into negotiations with the E.E.C. and to announce at once that
we intended to do so. This was now expected by the rest of the Commonwealth, by
our partners in E.F.T.A., and by the member Governments of the Community itself
and there was, indeed, no other way of finding out whether the interests of the
Commonwealth and the Community could be reconciled. If they could not be
reconciled, the Government would be in a stronger position, both generally and in
relation to the Commonwealth, if this were clearly demonstrated as a result of
genuine negotiations which they were obliged to break off than if they were to
announce that informal soundings had led them to the conclusion that negotiations
could not succeed.
Delay in announcing the intention to negotiate might mean that the opportunity
might not recur, and the case for a statement before the recess was strengthened
both by considerations of domestic politics and by the likelihood that adverse
pressures would otherwise build up at the meeting of Commonwealth Finance
Ministers in September.
The Cabinet went on to discuss the best way of presenting a decision to enter into
negotiations. From the practical point of view it should be presented as a necessary
step in order to discover whether or not we could obtain satisfactory terms. The
statement should therefore be as specific as possible on the interests we should seek
to safeguard and should make it clear that no commitment would be entered into
until the other Commonwealth Governments and the Parliament at Westminster had
had opportunities to discuss the results of the negotiations. But it was equally
important to create the right impression in Europe: we must embark on the
negotiations in good faith, with the intention of making them succeed. If the
decision were represented as purposive one and not as an unwilling surrender to
circumstances, it might be expected to bring powerful forces in Europe into play in
our favour. At the same time, the wider political and even moral aspects of the
problem should not be neglected. The prospect of our membership of the
Community might be held out as a step towards the larger concept of a union of the
Free World. From inside the Community, indeed, we might hope to transform it into
an outward-looking group of nations, mindful of its responsibilities to the world as a
whole.
Summing up the discussion the Prime Minister said that it was evidently the view
of the Cabinet that we should enter into negotiations with the E.E.C. in order to find
out on what terms they would agree to our joining the Community. A decision to
negotiate was a very different matter from the latter and much more critical decision
to join the Community but, since a formal application to accede to the Treaty of
Rome was a prerequisite of any negotiations on terms, the distinction might not be
easy to make apparent to public opinion in this country and in the Commonwealth. A
decision to negotiate might be more acceptable to our own public opinion if the
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emphasis were not all placed on the practical economic advantages of joining the
Community (and the inevitable disadvantages of not doing so) but if some appeal
were also made to the idealistic elements in British thinking. In announcing the
decision it would be necessary to achieve a delicate balance between, on the one
hand, creating the impression in the United Kingdom, the Commonwealth and
E.F.T.A. that we had already decided to join the Community on whatever terms we
could obtain and, on the other hand, suggesting to the members of the Community
that we had no real will to join them. With this in mind he would draft his statement
and a motion for the purposes of a debate before the summer recess and would
circulate them to the Cabinet as soon as possible.
The Cabinet:Agreed to resume their discussion at a meeting in the following week.

369

CAB 128/35/2, CC 44(61)1
27 July 1961
[Draft statement about formal application to join the Treaty of Rome] :
Cabinet conclusions
The Cabinet resumed their consideration of relations between the United Kingdom
and the European Economic Community (E.E.C.).l
They confirmed the view, with which there had been general agreement at their
previous discussion, that a formal application for accession to the Treaty of Rome
should be made without delay in order that negotiations might be opened with the
Community with a view to ascertaining whether satisfactory arrangements could be
made to meet our requirements, particularly in respect of British agriculture and of
the needs of the other Commonwealth countries and the other members of the
European Free Trade Association (E.F.T.A.).
They then considered the draft of a statement to this effect, which would be made
by the Prime Minister in the House of Commons on 31st July, together with the draft
of a Government motion which would be the subject of debate in the House of
Commons on 2nd and 3rd August.
Discussion first centred on the terms in which it should be explained that a formal
application to join the Treaty of Rome was necessary as a means of entering into
negotiations with the E.E.C. There was general agreement that this might best be
put in the following terms:"We have reached the stage where we cannot make further progress without entering
into formal negotiations. I believe that the great majority in the House and in the
country will feel that they cannot fairly judge whether it is possible for the United
Kingdom to join the European Economic Community until there is a clearer picture
before them of the arrangements designed to meet our special needs. Only negotiations
can reveal this. In order to enter into negotiations it is necessary under the Treaty of
Rome to make formal application to join the European Economic Community,
although the ultimate decision whether to join or not must depend on the result of the
negotiations".

1
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It was suggested that it should also be brought out that Article 237 of the Treaty of
Rome envisaged that the conditions of admission for a new member should be the
subject of an agreement between the members and the applicant State. It was
suggested that, after this explanation, the Government's decision might be
announced in the following terms:"Her Majesty's Government have come to the conclusion that it would be right for
Britain to make such an application to join the European Economic Community
preparatory to entering into negotiations with a view to securing satisfactory
arrangements to meet the special needs of the United Kingdom, of the Commonwealth
and of the European Free Trade Association".

Alternatively the decision might be expressed as follows:"Her Majesty's Government have come to the conclusion that it would be right for
Britain to make such an application under Article 237 of the Treaty of Rome for
negotiations with a view to joining the European Economic Community if satisfactory
arrangements can be made to meet the special needs of the United Kingdom, of the
Commonwealth and of the European Free Trade Association".

There was general agreement that the Prime Minister should be asked to consider
which of these forms of words would be preferable. The terms of the Government
motion would have to be consistent with whichever of these alternatives was chosen.
The Cabinet were informed that a motion had been tabled on the previous day,
and had now been signed by more than 30 Government supporters, expressing
opposition to any material derogation of British sovereignty, resulting from the
entry of the United Kingdom into the E.E.C., and urging that an agreement with
the E.E.C. should not endanger the future expansion of trade with the
Commonwealth and E.F.T.A., or the prosperity of British agriculture. It was pointed
out that the act of joining the E.E.C. would inevitably entail some derogation of
sovereignty and that, while this might not be harmful, it might well be represented
as material. Nevertheless, the statement to be made by the Prime Minister would
make it clear that the Government would not conclude any agreement to enter the
E.E.C. without seeking the prior approval of Parliament, and there was accordingly
no reason why the signatories of this motion should not also support the proposed
Government motion. At the same time, it would be helpful if the Government
motion could include a specific undertaking to consult Parliament about any agreement which affected the special interests of the United Kingdom, in particular agriculture, and of the Commonwealth and E.F.T.A., or involved British sovereignty.
There was general agreement that the draft motion should be amended to this
effect.
The Cabinet:(1) Agreed that a formal application to join the Treaty of Rome should now be
made for the purpose of enabling negotiations to take place with a view to
ascertaining whether the special needs of the United Kingdom, the other
Commonwealth countries and the other members of the European Free Trade
Association could be met.
(2) Invited the Home Secretary to arrange for the drafts of the statement to
Parliament and the Government motion to be revised in the light of the Cabinet's
discussion and to be submitted to the Prime Minister for his consideration.
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CAB 128/36/1, CC 31(62)
3 May 1962
[Mr Macmillan's report on talks in Canada and the USA: Common
Market negotiations] : Cabinet conclusions
[Extract]
The Prime Minister gave the Cabinet an account of the impressions he had formed
during his recent discussions in Canada and the United States. 1
In Canada the Government were facing both economic and political difficulties.
During the boom industrialists had tended to over-invest at the top of the market,
and this had increased their present difficulties. The devaluation of the Canadian
dollar, which had been announced that day, was not unexpected. Canadian Ministers
were inclined to be resentful of Britain's application for entry to the Common
Market; they seemed unwilling to consider it dispassionately; and it might become an
issue in the forthcoming election. Suggestions were likely to be heard, during the
campaign, that the interests of other Commonwealth countries were being sacrificed
to the European policies of the United Kingdom Government. Canadian Ministers
seemed to be particularly suspicious of the encouragement given by the United
States Administration to Britain's application: they saw this as nothing more than a
manifestation of America's desire to terminate Commonwealth preferences. But in
business circles in Canada there was a greater readiness to consider this question on
its merits and to see the value, both to other Commonwealth countries and to underdeveloped countries generally, of the influence which the United Kingdom would be
able to exercise in a prosperous European community ... .
The Prime Minister said that in his discussion with President Kennedy on defence
matters it had become evident that the President shared his own disappointment that
it had proved impossible to avert a further Western series of nuclear tests .. . .
The Prime Minister said that this renewal of his personal contact with President
Kennedy had been valuable. He had, however, formed the impression that it would
not be profitable at this stage to move towards a Summit meeting. It would be
prudent to defer until towards the end of the year any further initiative for this
purpose, whether on Berlin or other themes. In the meantime the Government
should concentrate on securing entry to the Common Market on acceptable terms.
There was no sign that the close relations established with the United States
Administration would be prejudiced by British membership of the Common Market
and there were good grounds for hoping that the friction which at present persisted
on a number of commercial matters, such as shipping policy and protective tariffs on
carpets and glass, could be reduced. Protectionism in the United States was, however,
a strong force and its influence was spreading to the southern States. He had
undertaken to send to the President a full statement of our case against the
administration's discriminatory policy on shipping.
In the Cabinet's discussion the following points were raised:(a) The reports of the Prime Minister's speeches and discussions in the United
States and Canada had been well received in this country and in other parts of the
Commonwealth. Many people were, however, uneasy about the attitude of the United
States Government to United Kingdom membership of the Common Market. The
1
For the American perspective on these talks, 27- 29 Apr 1962, see Foreign relations of the United States,
1961-1963, vol XIII, Western Europe and Canada (Washington, 1994), pp 1064- 1072.
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fact that they supported it on political grounds, despite its economic disadvantage to
them, was increasing the suspicion with which the latest proposals for political unity
in Europe were viewed by public opinion in this country and by our partners in the
European Free Trade Area. This made it the more important that the implications of
these proposals for political co-operation in Europe should be carefully examined by
the Cabinet and fully explained in the country.
(b) The attitude of the United States Administration towards the Common Market
negotiations was coloured by the fear that Britain's efforts to protect the interests of
other Commonwealth countries might have the effect of worsening the position of
third countries, including especially the countries of South and Central America,
where anything which increased the risk of Communist penetration would be
particularly unwelcome to the United States. It was to be expected also that the
arrangements which might have to be made to protect Commonwealth producers of
temperate foodstuffs-e.g., Australian wheat-would be regarded as introducing
new forms of protection. But the general tenor of the Prime Minister's discussions
suggested that the administration would be ready to consider such cases individually
on their merits.
(c) There was a noticeable gap between the formulation of policy by the United
States Administration and its effective implementation on the ground. This had been
evident in Laos and South Vietnam and in United Nations discussions on colonialism
as well as in relation to the Common Market. On colonialism it was satisfactory that
President Kennedy should have asked for more advance information of British
policies and intentions, and indicated that he intended to improve the machinery for
co-ordination between the various United States agencies concerned, both in
Washington and at the United Nations.
The Cabinet:Took note of the Prime Minister's statement and of the points made in discussion.
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CAB 128/36/1, CC 42(62)3
26 June 1962
[UK application to join the European Economic Community]: Cabinet
conclusions
The Lord Privy Seal 1 informed the Cabinet that the next round of Ministerial
discussions on the United Kingdom's application to join the European Economic
Community would start in Brussels on 27th June. This would concentrate on four
main subjects, temperate foodstuffs, the problems of the Asian Commonwealth
countries, the association of under-developed or dependent Commonwealth
territories with the Common Market, and domestic agriculture.
On temperate foodstuffs from the developed countries of the Commonwealth,
which was perhaps the most critical problem, little real progress had as yet been
made, although the pattern of a possible solution was beginning to emerge. It would
be unrealistic to expect that Ministers could reach at this next meeting any
substantial measure of agreement; it would be their object to take agreement on
principles to the stage at which further constructive work could be undertaken by
the Committee of Deputies.
1
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On India, Pakistan and Ceylon it might now be possible to reach agreement on the
steps by which the common external tariff of the Community would be extended to
textiles, with special arrangements for review in the event of serious disruption of
trade. It was hoped to negotiate a nil tariff for tea, which would be an important gain.
For manufactured goods the arrangements envisaged a gradual reduction of preferences over an agreed period. These provisions did not apply to Hong Kong, for which
special arrangements would have to be made. Although it was unlikely that any
arrangements which might finally be concluded for textiles would meet Indian anxieties in full, further delay would probably make the situation worse; for British textile
manufacturers were already urging on their continental colleagues the importance of
imposing the full external tariff of the Community on imports from Asian countries
as soon as we joined it, and pressure from this source would increase.
On the association of dependent and under-developed Commonwealth countries
little formal progress had been made. The six existing members of the Community
had, however, now reached agreement among themselves on the trade and financial
arrangements to be offered to the existing associated territories after the expiry of the
present Convention at the end of 1962, although they were still considering
institutional arrangements. It might be possible at the Ministerial session to reach a
broad understanding about the way in which association would be extended to
Commonwealth countries. It was a hopeful sign that the Six had agreed that existing
associated countries of the Community should not have the right to veto any
arrangements proposed for the association of other territories. It was indeed possible
that more difficulty would be caused by the attitude of some of the British territories
themselves, particularly Ghana, than by the existing members of the Community and
their own associated territories.
On domestic agriculture progress had been slow. The Six had now accepted the
idea of an annual review and work on this would now be accelerated. While they
would be unlikely to accept a unilateral right on our part to supplement farmers '
incomes in the event of their relative decline, they would probably agree to some
more general form of "residual insurance". The problems of individual commodities
still remained to be dealt with, as did the length of the transitional period and the use
of direct grants.
On present indications the negotiations were likely to continue into August.
The Minister ofAgriculture said that in respect of agriculture there were four main
difficulties to be faced. The first was the length of the transitional period. We had
hoped for a period of from 10 to 15 years, but the Six were unwilling to concede more
than 7Yz years which might in practice amount to no more than 6Yz years. Moreover,
even in the transitional period it was not clear that we should have a free hand to make
whatever special arrangements might be necessary. Secondly, although the principle
of an annual review had been accepted, it was not yet clear that the results of the
annual review would be used as the basis of executive action. In our view the annual
review should be used as a guide to levels of prices and production, as well as for the
control of exports. The Community already dealt with cereals and sugar on this basis,
but had not accepted it for other important commodities. Thirdly, the question of
direct grants would give rise to considerable difficulty. These now amounted to about
£100 million of the total bill for agricultural subsidies of some £350 million. Fourthly,
as the Six had not yet settled their own policy for some important products, e.g., milk,
it would be impossible for us to enter into negotiation with them on these matters for
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the time being. Negotiations on milk would have to be held over at least until
November and possibly until later. This meant that the proposals to be put to the
Meeting of Commonwealth Prime Ministers in September would be incomplete.
In general the Minister of Agriculture said that he believed that arrangements could
be negotiated which would include reasonable assurances for the British farmer. It
was, however, unlikely that the farming community would see them in this light.
The Commonwealth Secretary said that negotiation on the problems of the Asian
countries would reach a critical stage in the next few days. The fact that the
prosperity of these countries depended on so narrow a range of exports, particularly
textiles, made them understandably sensitive about the current negotiations. It
would be important to ensure that the arrangements for reviewing the effect of the
application of the common external tariff and for taking remedial action were
effective and could be put into operation quickly. It would also be helpful to link any
final announcement about the arrangements for textiles with the announcement
that a nil tariff had been negotiated for tea.
The Colonial Secretary said that, if the problem of Hong Kong could be solved and
if satisfactory arrangements for sugar could be made, the prospects for the remaining
British Colonial territories were encouraging. He was, however, concerned lest in the
longer term Commonwealth countries would be aligned with all other countries outside the Community, with the result that the arrangements for trade with the developed countries of the Commonwealth or with British territories which had not achieved
associated status within the Community would be no different from those applying to
the United States or Japan. This seemed to him to have important political implications.
The Lord Privy Seal said that it was true that the Six were already taking the line
that after 1970 the developed countries of the Commonwealth, i.e., those without
associate status, should be treated on the same basis as any other third country. It
was difficult to contest this in the form in which it had been presented. But he hoped
that in the event the Community might recognise three categories of country; those
in the Community, whether as full members or associates, those with whom the
countries of the Community had special relations, and third countries. If such a
classification were accepted it might be possible, even in the longer term, to continue
some special arrangements for the Commonwealth. Algeria might be helpful to us in
this context, since the French would certainly want to negotiate special
arrangements within the Community for an independent Algeria.
The Cabinet:Took note of this statement by the Lord Privy Seal and of the points made in the
discussion.
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CAB 128/36/2, CC 56(62)3
13 Sept 1962
[Discussion at Commonwealth Prime Ministers' Meeting about UK's
joining the Common Market]: Cabinet conclusions
The First Secretary of State 1 made a report to the Cabinet on the course of the
discussions at the Meeting of Commonwealth Prime Ministers on the question of the
United Kingdom's joining the European Economic Community.
1

Mr Butler.
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The general attitude of other Commonwealth Governments had, so far, been more
critical than had been expected. It was natural that they should be preoccupied with
the economic effects on their own countries of the United Kingdom's membership of
the Community, and that they should be more concerned with the consequences in
the short term than with the advantages which they might ultimately derive from the
resulting increase in the economic strength of the United Kingdom. What was more
surprising was their failure to recognise the political disadvantages which were likely
to follow, both for ourselves and for the rest of the Commonwealth, if we remained
outside the Community. There was also a widespread apprehension that, if we joined
the Community, our links with the Commonwealth would be seriously weakened. It
was feared that the Community would develop into a close political federation; and
the Prime Minister of Australia, in an analysis of the history of earlier federations,
had argued that, if federations were not to disintegrate, their central authority was
bound to grow. The Prime Minister of India had also suggested that the emergence of
a strong European Community might increase tension between East and West. The
needs of developing countries had been another recurring theme in the discussion:
strong emphasis had been laid on the importance of finding outlets for the products
of the manufacturing industries which were being established in those countries. It
was mainly on this ground that the Nigerian Government had declined to
contemplate association with an enlarged European Community: they realised that
the Asian countries of the Commonwealth had not been offered association partly
because they were already exporters of manufactured goods, and they feared that, if
Nigeria accepted the status of an associated territory, she would lose it as soon as her
industrial capacity began to be developed. Ghana, and some of the other Mrican
countries, were unwilling for political reasons to accept the status of an associated
territory: they were not prepared to enter into any kind of political association with
the countries of Europe.
Each of the Commonwealth Governments had stated their views in a general
debate. More detailed consideration was now being given to particular aspects of the
subject in separate groups of the countries specially concerned with each aspect. In
the discussion on association it was difficult to see what progress could be made,
though some of the smaller Commonwealth countries recognised the advantages of
this status and were prepared to accept it. The Asian countries might perhaps be
brought to accept the arrangements worked out in the Brussels negotiations,
especially if an assurance could be obtained that trade agreements between the
Community and those countries would be concluded at an early date. On temperate
foodstuffs, nothing could be done for Canada, who had in reality very little to fear. It
would be some comfort to Australia if an assurance could be obtained that an early
attempt would be made to conclude a world agreement (or, failing that, a limited
agreement) on wheat. For New Zealand, it was clear, some special arrangements
would have to be made covering, at least, butter and cheese.
The prospects for an acceptable outcome of the Meeting were not good. Mter the
end of the group discussions which were now proceeding, the aim of the United
Kingdom Government would be to secure agreement on a number of general
statements of intention, e.g., in relation to world commodity agreements and
assistance for less developed countries; and to combine these with an undertaking to
seek somewhat better terms on certain points when the negotiations with the
Community were resumed in October. It would be inexpedient to contemplate any
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further meeting of representatives of all Commonwealth Governments at a later
stage in those negotiations; but it might be necessary to hold further personal
consultations with senior Ministers of some of the other Commonwealth countries
before final decisions were taken.
In discussion the following points were made:(a) It would be helpful if the enlarged European Economic Community could give
some small preference to manufactured goods from less developed countries.
Similarly, in relation to the Asian countries of the Commonwealth, it would be
helpful if the imposition of the common tariff could be delayed until the trade
agreements had been concluded.
(b) In the discussions so far other Commonwealth Governments had not taken
sufficient account of the fact that the European Community was already in existence
and that its strength would grow. In considering the impact on their own economy
they were at present inclined to compare what they had now with what they might
expect if the United Kingdom joined the Community. The comparison which they
should be making was between what they might expect if we joined the Community
and the position in which they would find themselves in 1970 if we remained outside
it. The other Commonwealth Governments would bear a heavy responsibility if, by
their public statements at this stage, they made it impossible for the United Kingdom
to joint the Community.
(c) The weight of public opinion against joining the Community was continuing
to grow. This swing in opinion would be accelerated by the accounts published in the
Press of the views expressed by other Commonwealth Governments at this Meeting.
Confidence in the Government's policy was being eroded by the delay and the
consequent appearance of indecision. The Government had been seriously
handicapped by the fact that, while the negotiations were still proceeding, they were
precluded from stating their full case.
(d) For these reasons it was suggested that, soon after the end of the
Commonwealth Meeting, the Government should announce their determination to
join the Community. This would help to rally support throughout the country. As
against this it was pointed out that, once such an announcement was made, it would
be more difficult to secure further concessions in negotiations with the Six. In any
event it would be impossible for the Government to take such a decision until they
were satisfied that special arrangements could be made to protect the economic
interests of New Zealand. It was, however, the general feeling of the Cabinet that,
after the Commonwealth Meeting, further steps would have to be taken to present
more clearly to the public the case for joining the Community, and the political and
economic disadvantages of remaining outside it, event at the cost of some risk to our
negotiating position in Brussels.
(e) It should be borne in mind that, on many of the commodities which were of
special concern to the older Commonwealth countries and to United Kingdom
agriculture, no conclusions had yet been reached in the Brussels negotiations. Until
it was known what arrangements could be made for these commodities, it would in
any event be impossible for the Government to decide finally whether the terms were
such as to warrant a decision to join the Community.
(f) There was general agreement that it would be inexpedient to give any public
encouragement to the idea that a further full Meeting of Commonwealth Prime
Ministers would be held at a later stage in the negotiations with the Community.
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The Cabinet:(1) Took note of the statement by the First Secretary of State and of the points
raised in the discussion.
(2) Took note that the Cabinet might need to hold a further discussion on this
subject before the end of the Commonwealth Meeting.
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CAB 128/36/2, CC 57(62)
20 Sept 1962
[Discussions about Europe at Commonwealth Prime Ministers'
Meeting: report by Mr Macmillan]: Cabinet conclusions 1
The Prime Minister outlined to the Cabinet the course and the results of the Meeting
of Commonwealth Prime Ministers which had ended on the previous day. In the
event the timing of the Meeting had proved to have been fortunate; for, although it
had been hoped that the negotiations with the Six would have been further advanced,
the general pattern had been clear enough to give Commonwealth countries the
opportunity for full and informed discussion. Had the negotiations been further
advanced at the time of the Meeting it might have been said that we were trying to
present them with a fait accompli.
A particular disappointment had been the attitude of the African countries towards
association. This would offer them great economic advantages, but these had not
prevailed against their political dislike of anything which could be interpreted as a
continuation of an inferior relationship with former Colonial Powers. The Africans
had also pointed to the different arrangements envisaged for the Asian countries as
confirmation of their view that association was an inferior status. In fact, although
the Asians were offered very reasonable treatment particularly in the nil tariff for tea,
the arrangements proposed for them were less beneficial than those provided by
association. The main concern of the Asian countries had been to delay the
application of the external tariff to their imports until after the conclusion of the
trade agreements.
The most difficult problems had, however, been those of the older Commonwealth
countries. Canada was not really concerned about her wheat exports, but had made
the most of her other anxieties. The Australians had fought strenuously for their
interests and would continue to try to drive a hard bargain. New Zealand had taken a
reasonably helpful line by emphasising the extent to which their final attitude would
depend on arrangements still to be made.
The Meeting had started badly, but had ended as well as could have been expected.
In spite of all the earlier consultation, Commonwealth Ministers had not clearly
understood the under-lying considerations in favour of our entry into the
Community. He hoped that the discussions at this Meeting had helped to clear their
minds on this and to put our position in a better perspective. The group discussions
had also served a useful educative purpose.
The Lord Privy Seal said that the general tone of the discussion had been
influenced by the statement issued at the end of the conference in London of
representatives of Opposition parties in Commonwealth and Community countries.
1

Previous reference: see previous document.
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The attitude of the African countries towards association might have been different if
the Indian delegation had been more helpful. We should now be obliged to explore
the possibility of getting some of the advantages of association through trade
agreements. This would be difficult and would in any case take time. There would
also be a possible conflict with the General Agreement on Tariffs and Trade, which
required trade agreements to be balanced as between the various parties, for the
essence of association was that it was not balanced. There might be psychological
advantage in finding some other title for the status of association. Delay in the
application of the external tariff to the Asian countries would raise for the Six a point
of principle; and they would also fear that the Indians might spin out the
negotiations for a trade agreement so as to continue to enjoy the advantages of free
entry. A possible compromise might be to delay the imposition of a tariff for a stated
period, say six to nine months, within which a trade agreement would have to be
concluded.
Of the old Commonwealth countries, the Canadian representatives still refused to
give any idea of the priorities which they would attach to solutions of their
difficulties. In the discussions on temperate foodstuffs the Australians had taken an
intransigent line; they had demanded, not only access, but a guaranteed price
remunerative to Australian producers. This was something which we could not have
accepted even if our entry into the Community had not been in question, since it
would have involved an undertaking to cover in advance and at our expense the
effects of Australian inflation. New Zealand and Canada did not attach so much
importance to the question of price because they were efficient producers. More
should be done to explain these issues in public. New Zealand had now modified her
original demand for the guaranteed export of certain fixed quantities of her produce
and was prepared to accept a guaranteed share of the market instead. He intended to
review the New Zealand position on his next visit to Brussels when New Zealand
representatives would be present. Full Ministerial discussions would be resumed in
Brussels on 8th and 9th October.
In discussion the following points were made:(a) Although the course of the recent Meeting might seem to suggest that the
other countries of the Commonwealth were actuated solely by considerations of selfinterest, it should be remembered that Commonwealth discussions with a
commercial content had always been difficult. This Meeting had been less
contentious than that which had led to the conclusion of the Ottawa Agreements.
(b) Public opinion in this country was still insufficiently informed of the case for
our entry into the Community. It would not be easy to engage in publicity while the
negotiations were still incomplete, partly because of the danger of weakening our
negotiating position in Brussels and partly because sectional interests in this
country, particularly the farmers, would expect specific assurances on particular
points and would not be influenced by the broader arguments. Nevertheless, it would
be right to extend the scope of the limited publicity which had hitherto been given to
the Government's case. The general arguments in favour of entry into the
Community could now be deployed more forcibly, with the proviso that we should
not join it if in the last resort it proved that the conditions were unacceptable.
Suitable use could be made of the Prime Minister's opening and closing speeches to
the Commonwealth Meeting and of the speech which he would be making on
television that evening.
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(c) No firm date could be set to the conclusion of the negotiations in Brussels, but
the outlines of a final settlement would progressively become clearer and more
attention could be given to the anxieties of British farmers. In the last resort the
reaction of our own farming community might be decisive.
The Cabinet:(1) Invited the First Secretary of State to arrange for the senior Ministers
concerned to discuss with the Lord Privy Seal, on the latter's return from Europe
in the following week, the future handling of the negotiations for the United
Kingdom's entry into the European Economic Community.
(2) Invited the Chancellor of the Duchy of Lancaster, in consultation with the
Minister without Portfolio, 2 to consider what use might be made of the Prime
Minister's recent speeches to give more publicity to the arguments in favour of
joining the Community. 3
2

Mr W Deedes.

3

For subsequent developments re EEC, see document no 551 below.

37 4 PREM 11/3239, PM(57)9
23 Feb 1957
'Colonialism': minute by Lord Perth (CO) to Mr Macmillan. Annex:
draft brief on British colonial policy and the attitude of the USA;
Appendix on the progress of self-government
Your discussions and those of the Foreign Secretary with the President of the United
States and Mr. Dulles next month 1 provide an excellent opportunity to talk about
"Colonialism". I know the Colonial Secretary strongly favours this.
2. I am convinced that the persistent misinterpretation by the Americans of our
colonial policy and record is one of the most serious obstacles to a proper
understanding between our two Governments. We have all seen in recent months
how the apparently ineradicable American distrust of so-called British "Colonialism"
has coloured the official American attitude towards such vital matters as the Suez
problem and the Baghdad Pact, and has encouraged a spirit of neutralism on these
and other issues (e.g. Cyprus) which has already been highly deleterious to our joint
interests and could be disastrous to them in the future. I am sure, therefore, that we
must seize every opportunity, both in the interests of our colonial policy itself and in
the interests of Anglo-American co-operation over a much wider field, of pointing
out to the Americans that what we are doing in our colonial territories has no
relation to their out-of-date conception of "Colonialism" but is, on the contrary, a
constructive job of nation-building which is of the utmost importance to the free
world and which they have a duty as well as an interest to support.
3. Your impending discussions with the President, following immediately after
the celebration of Independence in the Gold Coast, seem to me to provide an ideal
opportunity for striking the first blow, and I hope the President can be told in
advance that you intend raising the matter. I enclose a draft brief.
1

The 'Bermuda talks' with Eisenhower, 21-23 Mar 1957: see Foreign relations of the United States,
1955-1957, vol XXVII Western Europe and Canada (Washington, 1992), pp 704-767. Dwight D
Eisenhower (1890-1969) was president of the US, 1953-1961. John Foster Dulles was (Republican) So S,
1953-1959.
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4. I am sending copies of this minute to the Foreign Secretary, the
Commonwealth Secretary and the Lord President. I must apologise to the Foreign
Secretary for the extent to which the draft may be regarded as straying into the
realms of foreign policy, but I feel sure that he would agree with my diagnosis of the
extent to which American thinking on all international issues is coloured by
prejudice about "colonialism". I would have cleared the draft with him and the
Commonwealth Secretary in advance, only I understand that the preparation of the
agenda for the Bermuda discussions is already far advanced.

Annex to 374
The present American attitude towards British colonial policy is not one of positive
hostility. It is nonetheless profoundly unsatisfactory, and by being equivocal rather
than hostile it is all the more difficult to deal with. At the root of American thinking
on this whole subject is the implicit assumption that "there is something inherently
wrong with the colonial relationship". In practical terms the following results
ensue:(a) In the colonial sphere itself, the position taken by the Americans as between
their greatest ally on the one hand and the "anti-colonials" on the other is not one of
support for the former but of everlasting compromise. Since compromise in this
context means yielding to anti-colonial pressure, the invariable result is the sacrifice
not only of British interests but of what the Americans themselves recognise to be
joint Anglo-American interests. They know as well as we do that the chaos resulting
from premature British withdrawal from colonial areas would entail fresh American
economic if not strategic commitments and would endanger the free world. This fact,
however, merely engenders in them a sense of painful dilemma. The result is most
clearly seen in the United Nations, where the Americans tend to sponsor compromise
resolutions which can only have the effect of undermining the authority of the
Administering Powers. Thus they have taken the lead in advocating a system of
"intermediate target dates" for self-government in Trust territories, although we
have explained to them ad nauseam the dangers of this rigid and unrealistic doctrine.
More recently still (though this particular issue has fortunately been shelved until
the next Assembly) they have elaborated proposals for a United Nations study of the
concept of "self-determination" which would go far, if put into effect, to undermine
the political authority of the Administering Powers not only in Trust territories but
in other dependent territories as well. The whole position is now particularly
dangerous since with the entry into the United Nations of some twenty new members
the United States have come to realise that they cannot successfully pursue their
foreign policy through the United Nations (in accordance with their post-Suez
philosophy) unless they conciliate the so-called Afro-Asian bloc.
(b) In the wider sphere of world politics the effect is even more serious. However
much the more enlightened Americans may praise us for our so-called "decolonialisation" policy, we are still regarded in some mysterious way as being
"tainted" so long as we have colonial possessions. This underlying and totally
irrational suspicion comes to the surface whenever the United Kingdom takes any
controversial action in the international sphere or indeed whenever there is an
international crisis involving both countries-i.e. at the very moment when Anglo-
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American solidarity is most vital. All this is clearly seen in the American attitude not
only towards Cyprus (which can at least be regarded superficially as a colonial issue)
but towards the Suez problem and the Baghdad Pact (which are quite clearly not).
Here again, the dangers are increased by the change of balance in the United Nations
to which reference has already been made.
2. An excellent opportunity to attack this negative attitude is afforded by the
achievement of independence by the Gold Coast and the impending achievement of
independence by Malaya, since these events can be shown to be no more than the
most striking examples of a consistent British policy of establishing stable and selfreliant communities in all parts of the world. The argument is set out in greater
detail in the Appendix to this brief.
3. The Americans may ask in what practical respects we expect them to give us
greater help than they are at present doing. The following are the answers:(a) First and foremost, they must abandon the notion that all our international
policies are suspect because of the taint of colonialism. This is a myth fraught with
danger for Anglo-American relations and for the future safety and progress of the
free world.
(b) They must realise that the path of compromise on colonial issues in the United
Nations is a primrose path. This means, that before attempting to mediate between
us and the anti-colonials the Americans should consult us fully, as is their duty
towards their principal ally, and should be guided by our views on the distinction
between compromises which do not matter and compromises which threaten to
undermine the whole position of the Administering Powers. It is in these respects
that the Americans have lamentably failed in the recent past.
(c) If the Americans are persuaded that we are doing a good job in our colonial
territories, they should be prepared to say so publicly. There is nothing which
needs saying more at the present time. They may ask why we do not do more to
publicise our achievements ourselves. The answer to this is that we are actively
considering what more can be done but that on certain occasions our friends can
do what we cannot do. This is particularly true of the United Nations, where
attempts by the Colonial powers to justify their own political achievements in
dependent territories are seized upon by the anti-colonials with the object of
extending the field of United Nations interference in these matters.
APPENDIX

British colonial policy may be briefly described as the systematic encouragement of
the growth of stable and democratic self-governing communities.
(a) The Gold Coast and Malaya are no more than the most striking examples of
this policy, which is being pursued everywhere. Some of the smaller territories, of
course, owing to their limited size and resources, will never be able to stand
entirely on their own feet as sovereign nations; and some of the larger territories,
notably in East Africa, are still at a relatively early stage of constitutional progress.
The special difficulties in the East African territories arise partly from the
relatively backward state of the African population, and partly from the need to
create a working partnership which will do justice both to the aspirations of the
African majority, often themselves deeply divided, and to the claims of the much
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smaller European and Asian communities which have made the territories their
home, which have been mainly responsible for their past development and which
still occupy a predominant economic position. The recent introduction of multiracial ministerial systems of government in Kenya and Uganda and the impending
introduction in Tanganyika of limited elections on a common roll are clear proofs
that we are pursuing in East Africa the same fundamental policy as elsewhere.
(b) This policy has been resolutely followed by Conservative and Labour
Governments alike and has long been implicit in the attitude of the United
Kingdom towards its Colonial dependencies. Unlike most other Colonial Powers,
the United Kingdom has never regarded the metropolitan capital as the normal
source either of legislation or of executive direction in the overseas territories.
Instead, local legislative and executive institutions have been entrusted with the
whole task of day-to-day Government. Progress has consisted in the development
of these local institutions on democratic lines and in the gradual removal of
controls right up to the moment of full self-government.
(c) The objective of the policy is the positive one of creating, in conditions of
liberty for the individual which are immeasurably superior to those pertaining in
many sovereign states and which are an example to the free world, the elements of
political stability without which self-government cannot successfully operate.
(d) The whole of U.K. Colonial policy, in the economic and social as well as the
political sphere, is directed towards this end. For the past decade Britain has been
vigorously combating poverty (both low living standards and lack of capital) as we
believe that prosperity and rising standards of living will bring general progress
with them. Development plans are being implemented in almost every colonial
territory with the assistance of expert advice, personnel and finance from Britain.
Since the war about £200 million has been made available under the Colonial
Development and Welfare Acts and a further £200 million has been raised by
Colonial Governments by loans on the London Market (£140 million) and the
Colonial Development Corporation (£60 million). Together with money invested
by British business, we calculate that something like £1,000 million in capital has
reached the colonies from Britain since 1945 (i.e. Britain has provided for the 70
million people in the Colonies as much as the World Bank has provided for the
whole world in the same period) . This is a very heavy burden which Britain is at
present carrying on behalf of the free world.
We also recognise that education is fundamental to all development, and there
is enormous enthusiasm for education everywhere in the colonies. Five new
University Colleges have already been established, and another is being built in
Central Africa. There has been similar progress in the social field-health,
housing and so on.
(e) This policy is an integral part of the Commonwealth policy of the United
Kingdom which of course commands American support. Commonwealth policy
and Colonial policy are merely different phases of the same creative political
philosophy, and between them represent the most important progressive political
development in the world today.
(f) In spite of recent developments affecting the Gold Coast and Malaya-not to
mention the strides towards internal self-government in Nigeria and the creation
of the largely autonomous Caribbean Federation as a step towards full selfgovernment in the West Indies- there is still a tendency to believe that we are
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clinging on to our colonial possessions as long as we can. On the contrary, we are
launching them out as soon as we can. Speed is limited only by the necessity of
ensuring the success of the policy itself. Whilst people cannot fully learn to govern
themselves until they are allowed to try, premature British withdrawal in many
areas would mean chaos. Democratic institutions would collapse, and territories
whose unity we have created would disintegrate. Quite apart from inter-racial cooperation, the very geographical cohesion of many territories has been created by
the British. We have not divided to rule but have ruled to unite. We are trying to
achieve in the space of a few decades developments which in mature countries
have taken centuries. Our failures (e.g. British Guiana) are the result of going too
fast rather than of going too slow.
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PREM 11/3239, M 84/57
25 Feb 1957
['Colonialism' and how to approach the Americans]: minute (reply)
from Mr Macmillan to Lord Perth. Minutes by H T Bourdillon and
Mr Lennox-Boyd (CO 936/546, nos 9 & 16, PM (57) 92)
I am obliged to you for the interesting note which you sent me, with your Minute
P.M. (57) 9 of February 23, about the American attitude towards our Colonial policy. 1
I will certainly seize any opportunity which presents itself, during my talks with
President Eisenhower at Bermuda, to put to him some of the considerations which
you have set out in these papers. We have already agreed to discuss the role of the
United Nations in world affairs; and that might give me a suitable opening to raise,
either formally or in private conversation, some of the particular points about the
Colonies which cause you anxiety.
I think it would be a mistake to ask that "Colonialism" should figure as a specific
item on our agenda. I would not wish to appear to be adopting a purely defensive
posture about this. For similar reasons I think it would be bad tactics to warn the
President in advance that I intend to raise this problem. You may however be assured
that, if a suitable opportunity arises, I will see the President is made aware of our
views.

Minutes on 375

Straight talking to the Americans about "colonialism". Please see the Prime
Minister's reply, dated February 25th, to the Minister of State's minute enclosing our
draft brief in the form in which it was finally approved.
2. The Prime Minister's reply is so favourable in principle that I hesitate to make
any further comment. I am very much afraid, however, that if the matter is left as it
now stands nothing will in fact happen. This forecast is borne out by previous
experience. I prepared similar material last year for the meeting of Commonwealth
Prime Ministers, and the material was in due course approved with some
acclamation and included among the United Kingdom briefs. It was decided,
1

See previous document.
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however, that the subject should not be included on the agenda and should not be
raised in full Conference, but should be handled by means of private approaches to
individual Asian Prime Ministers. The decision not to raise the matter in full
Conference was a perfectly reasonable one, particularly since the ensuing discussion
might have led to a row between the Indians and the South Mricans; but the
inevitable result was that the whole thing fell by the wayside. The subject was
crowded out by pressure of other topics, and so far as I am aware it was not even
mentioned in private conversations between individual Prime Ministers.
3. I can foresee all too clearly that the same sort of thing will happen on this
occasion. Even if the Prime Minister raises the subject with the President-and I am
sure he will do his best to see that it is raised in some form or another-it will only
be raised "on the side" and the whole effect will be lost. I am further troubled by the
Prime Minister's reference to "some of the particular points about the Colonies" and
by his statement that he does not wish to appear to be adopting a purely defensive
posture. I appreciate that we cannot now ask for "Colonialism" to figure on the
agenda or for the Americans to be told in advance that the subject is going to be
raised. I do greatly hope, however, that the Minister of State will be prepared to send
a further minute on the lines of the attached draft.
P.S. I am sorry to be a pest, but this is a matter on which I feel very deeply indeed.
As I said in para 2 of my minute of 18th February, I regard this projected approach to
the Americans as only a part of a more active policy of speaking up for our Colonial
policy which I think we must now pursue on all fronts and at all levels. It is a matter
of unfailing amazement to me that for our Colonial policy, surely one of the finest
and most far-sighted enterprises in the history of the world, we get a world response
ranging from cynical tolerance to wild vituperation. I know there is a lot of prejudice
which can probably never be overcome, but the trouble is that even our friends only
half understand what we are trying to do. I do not believe this is necessary-and
after three years of talking to the Americans and the Canadians on the subject I speak
from some experience-, but we shall never really improve matters until we speak
up for ourselves in a loud clear voice. This does not mean beating our breasts and
being bellicose, but it does mean putting our positive case in a convinced and
convincing manner.
At the end of my previous minute I said I was going to put up some further
proposals for action on this general issue. I am afraid this may now have to await my
return from New York at the end of April (I am off at the end of next week), but I can
usefully spend my time in New York studying the matter further from the United
Nations angle. The place of the United Nations in all this is a difficult but extremely
important one.
H.T.B.
27.2.57

Prime Minister
Thank you for your minute of the 25th February about the American attitude
towards our colonial policy. I have seen the Foreign Secretary's minute of the 4th
March.
2. I accept your view that it would not be wise to put "colonialism" as such on
the agenda at Bermuda. I strongly agree that we must not seem to be adopting a
defensive posture; (to use the most up-to-date language); indeed, the essential
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purpose of the brief enclosed with the Minister of State's minute was to avoid this
very danger. It is our reluctance to take a positive line about our colonial policy
which gets us the reputation for being on the defensive and which encourages the
Americans in their unsatisfactory beliefs. I am, therefore, delighted to know that you
will seize any opportunity which presents itself of raising the question with President
Eisenhower and I suggest that such an opportunity-and an excellent one- now
appears in the new item on Communist penetration in tropical Africa.
3. Preliminary discussions on this item in Washington have shown that the
Americans are still somewhat reluctant to accept the thesis that our Colonial policy
is the best means of keeping the Communists out of Africa. This seems a good
example of the traditional unconstructive American attitude to "colonialism" which
is one of the main stumbling blocks to a fruitful understanding between our two
countries, not only on colonial issues but over the whole field of international
politics. We must surely attack their attitude frontally and I hope that you will find
the opening you want when you discuss the item with the President. You should find
suitable ammunition in the brief sent with the Minister of State's earlier minute. I
hope that [Richard Nixon] the Vice-President may be helpful on this: he said some
very nice (and sensible) things about us both in Accra and in Entebbe .... 1

A. L-B.
[3].3.57
1

Sir N Brook thought the CO briefing too much 'de haul en bas'. Macmillan minuted: 'I am all for the
robust attitude of the Colonial Office about Colonialism. We should make their points at every
opportunity. But I am doubtful of the wisdom of having a specific item entitled "Colonialism" on the
agenda at Bermuda. H.M. 4.3.57'.
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FO 3711125292, no 9
10 Apr 1957
[Assessment, agreed with Mr Dulles, of communist interference in
tropical Africa]: circular tel (no 67) from Mr Selwyn Lloyd (FO) to
British representatives in Africa
[The full record of the conversation between Dulles and Selwyn Lloyd is printed in
Foreign relations of the United States, 1955- 1957 voi XVIII Africa (Washington, 1989),
pp 53-56, document no 18. The text of the agreement is printed in ibid voi XXVII
Western Europe and Canada (1992), pp 759-760, document no 285.)

(Note.- Tropical Africa is Africa exclusive of the North African Littoral, the Sudan,
the Union of South Africa and South West Africa) .
This problem was the subject of joint United Kingdom/United States study before the
Bermuda Conference. The following is the substance of the agreed assessment which
was approved by Mr. Dulles and myself at Bermuda. 1
2. Because of Tropical Africa's political, economic and military importance to the
West, it is imperative that the present dominant Western political influence in this
part of the world be maintained. It would be a major victory for the Si no-Soviet bloc
if Tropical Africa could be detached from the West. There is conclusive evidence that

1

See document no 374, n 1.
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the leaders of the Communist bloc have the long term objective of dominating
Tropical Africa. Although their ultimate aim is presumably the Sovietisation of the
continent, their purpose in the present phase is to detach Tropical Africa from the
West, both economically and politically, thus weakening the position of the
Metropolitan Powers and the rest of the free world. Our two Governments have a
common purpose in combating these aims.
3. The best counter to Soviet aims is to pursue systematically the constructive
policy of leading dependencies as rapidly as is practicable toward stable selfgovernment or independence in such a way that these Governments are willing and
able to preserve their political and economic ties with the West. In the opinion of Her
Majesty's Government present British colonial policy is a sincere attempt to achieve
this purpose.
4. The problems of different territories vary widely. Although there must be
progress everywhere, the advance cannot be at a uniform rate. In this connection, a
most difficult and important problem exists of striking a balance between moving too
fast, which may lead to anarchy or oppression and open the way to Communist
influences, or moving too slowly, thus driving the potential leadership into
Communist collaboration.

The general communist objective
5. It is virtually impossible for the Russians politically to establish a "People's
Democracy" in Tropical Africa at this stage and in any case the area is too remote
from the bloc to afford a "People's Democracy" strategic protection. Their policy
must therefore be expected to be to pull Tropical Africa in the same direction as
much of Tropical Asia; towards political neutralism inspired by Chou En-lai's 2 Five
Principles, towards nationalism and suspicion of the West, and economic and
cultural ties with the bloc under the guise of enabling the new countries to
emancipate themselves from dependence on the West.
6. In particular, the Sino-Soviet bloc must be expected to offer markets for
African products on attractive terms, training facilities and technical advice and
perhaps even a certain amount of capital (for instance for steel plants or power
stations). If the new countries of Tropical Africa show any willingness to accept arms
or military training from the bloc this probably will be forthcoming.
7. The evidence shows that an increasing effort has recently been devoted in the
Sino-Soviet bloc to studying conditions in Tropical Africa with particular reference to
economic requirements and political weak spots. This has been done with the
thoroughness comparable to that which preceded their major effort in South-East
Asia.
8. In penetrating Tropical Africa the Sino-Soviet bloc will work indirectly as well
as directly. Just as the bloc has made extensive use of Egypt to peddle arms to other
Arab countries and to make preliminary contacts for subversive purposes, so Egypt
and other suitable countries are likely to be used . in Tropical Africa especially in
Moslem areas. The bloc will also do its best to exploit the influence towards
neutralism of Asian countries particularly India. This is not to say that Indian policy
will be consciously linked with that of the bloc but Indian influence will at this stage

2

Chou En-lai (Zhou Enlai), prime minister of Chinese People's Republic, 1949- 1975 (died) .
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of the game and for reasons of its own tend to pull Tropical Africa in the direction
which the bloc wishes to see it take.

Signs of Soviet bloc interest
9. Among the signs of increased Sino-Soviet bloc interest in Africa are the
expansion of Soviet basic studies of Africa with a more realistic approach to such
studies, diplomatic and economic approaches to recently independent countries in
Africa (e.g., Sudan and Libya) and to Liberia; intensified attempts by bloc countries,
particularly Czechoslovakia, Poland, East Germany and Hungary, to expand their
trade with Tropical African countries (although trade with the British territories is
still insignificant); greater "front" activity, particularly in the trades union, youth and
student fields, in connection with Tropical Africa; and the Chinese "cultural"
delegation, which also included several economists, to Ethiopia in the spring of 1956.
Much of Africa is developing rapidly politically, economically, socially and culturally,
and the bloc can be expected to try and exploit this evolution.

Scope for bloc activities
10. In territories which are at present under European control, the field for
Sino-Soviet bloc and Egyptian activities (which, under Nasser, support the bloc) is
restricted to the encouragement of any indigenous activity which weakens Western
influence (e.g., subversion of nationalist political movements, penetration by
Communists and fellow-travellers of trades unions, the intensification of inter-racial
tensions) the use of "Front Organisations," particularly W.F.T.U. (the World
Federation of Trades Unions), and some cultural activities (e.g., Cairo Radio and
export to Africa of apparently innocuous factual literature) . Partly because it is
working at such distances from its present positions in Africa, the bloc has so far had
little success in these fields except in French West Africa and the French Cameroons,
where the active and close local links established by the Metropolitan Communist
Party and the Communist-controlled trade unions have caused a considerable spread
of Communist influence. In the Somalilands and the East African coast Egyptian
propaganda and activities have excited anti-Western sentiments. In Nigeria
Communist supporters of W.F.T.U. are seeking a major influence in the direction of
the Trade Union movement.
11. As each country becomes independent, the scope for bloc activity increases
greatly, and the methods which they have used in the Far East and with such success
in their recent drive in the Middle East become practicable. These are offers of
diplomatic relations, political support, economic, financial and technical aid, offers
of arms, offers of alternative markets for products, the encouragement of neutralism,
cultural activities, &c. An area which will be particularly vulnerable in these respects
is Western Africa, where the comparatively advanced African populations and the
absence of large European settler communities are leading to increasing African
autonomy. (Eastern Africa, apart from Ethiopia where in any case the bloc makes
little headway, and Southern Africa are likely to remain under some form of
European control for the foreseeable future). The bloc has already made economic
offers and proposed the exchange of Ambassadors with Liberia, which has refused the
former and thus far avoided carrying out a general agreement on the latter. The
Soviet Union has also proposed the exchange of Ambassadors with the new State of
Ghana; and has invited a Ghanese parliamentary delegation to Moscow. If a Soviet

[377)

233

THE US AND COMMUNISM

Embassy is established in this region the bloc will be in a strategic position to carry
out subversive activities, since it will have an actual foothold on West African soil. .. .
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FO 371/125293, no 25
28 June 1957
[Assessment of communist influence in tropical Mrica]: despatch
from Mr Lennox-Boyd to Mrican governors. 1 Annex, 'The political
objectives of British policy in the African dependent territories'
I have the honour to refer to the Foreign Office Secret Intel No. 67 of the lOth April
giving the substance of an assessment of Communist influence in Tropical Africa, as
agreed by the Foreign Secretary and Mr. Dulles at the Bermuda Conference last
March.2
2. I wish to give you further information about the discussions at the Conference
on this subject, for your general guidance in directing policy in the territory under
your administration in connection not only with the common front against Russian
and Satellite Communism, but also with the increasing interest of the United States
in Tropical Africa.
3. In preparation for the Bermuda Conference a joint Colonial Office/Foreign
Office paper was sent to H.M.'s Ambassador in Washington for discussion with the
State Department. This paper, entitled "Means of combating Communist influence in
Tropical Africa" contained material on the Soviet threat; on the political objectives of
British policy; and on the possible form of American economic support.
4. The objective was in short to invite the United States Government to overhaul
their traditional attitude towards "Colonialism," and to recognise that the objectives
of British colonial policy are the antithesis of "Colonialism" as commonly
represented, that on their own merits they are valuable objectives to support and
pursue in the interests of human advancement, and that for this very reason they
provide the best hope of erecting a strong barrier against Communism in underdeveloped Africa. Failure by the Americans to afford us this degree of understanding
and to reflect it in their public actions, would not only make collaboration between
us in respect of Tropical Africa difficult, but could do much to help Communism in
Africa.
5. General agreement was secured in the pre-Conference talks on our
assessment of the Soviet threat and on our statement of the objectives of British
policy (a copy of which is enclosed for your information); following propositions were
accepted:(i) The Governments of the United States and United Kingdom have a common
purpose in combating Soviet objectives in Tropical Africa.
(ii) The best counter to Soviet aims is to pursue resolutely and systematically the
constructive policy of leading dependencies as rapidly as is practicable towards
stable self-government or independence in such a way that these Governments are
willing and able to preserve their political and economic ties with the West. The
United Kingdom Government believes that its present colonial policy is a sincere
attempt to achieve this purpose.
1

Also sent to the governor of Aden.

2

See previous document.
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(iii) The problems of different territories vary widely. Although there must be
progress everywhere, the advance cannot be at a uniform rate. In this connection,
a most difficult and important problem exists of striking a balance between
moving too fast, which may lead to anarchy or oppression and open the way to
Communist influence, or moving too slowly, thus driving the potential leadership
into Communist collaboration.
(iv) Periodic informal exchanges of views between the United States and United
Kingdom on the above problems, as well as related African matters, will be helpful
in achieving understanding of each other's policies and in furthering the common
objective of combating Soviet expansion in the area.
6. The State Department was however doubtful of accepting a further
proposition that the first sentence of (ii) above constituted the whole colonial policy
of Her Majesty's Government in those parts of Tropical Africa for which they have
direct responsibility: and that it was because this policy offers positive value in itself
that it is the best answer to Communism in these areas. This seemed to the State
Department to amount to United States endorsement of all that Her Majesty's
Government were doing in this field, and so more than they could accept.
7. Among the points made by the State Department during discussions were:(a) The Americans would welcome closer consultation with us on African
problems, but said this would need very careful handling in respect of non-British
dependencies, for fear of arousing suspicion and resentment, particularly among
the French. Any such consultation would have to be extremely confidential.
(b) The question of United States economic assistance for Tropical Africa was a difficult one and they were not optimistic that much money could be secured from Congress
for this area. They had to be careful not to arouse hopes that could not be fulfilled.
(c) There was still a widespread and emotional anti-colonial feeling in the United
States. The State Department had to take account of this and we, for our part,
should not expect any early cessation of anti-colonial speeches by Congressmen
and other public figures, or even by United States representatives at the United
Nations, nor would it be easy for Administration spokesmen to praise our general
colonial policy; the Vice-President's recent remarks had been in the special context
of Ghanaian independence.
8. The Ambassador in Washington was instructed that we did not expect a United
States endorsement of everything Her Majesty's Government were doing in Tropical
Africa. The main point we would like to see included in the record was not only the
desirability of close consultation on problems as they arise, but also the need for such
discussion before Administration spokesmen attacked specific British policies in
public. Whatever Members of Congress and the public might do, we hoped
Administrative spokesmen would exercise restraint, in order not to give aid to our
common enemies in Africa.
9. The State Department's reply to these representations was that they did not
accept that spokesmen of the Administration do in fact publicly attack specific
British policies in Tropical Africa; and, therefore, they could not undertake, in a joint
paper, to abandon this practice in future . The State Department maintained their
objection to our proposition on colonial policy described in paragraph 6 above, and
were not prepared to go beyond the inclusion of the unilateral statement in the last
sentence of paragraph 5(ii) above.
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10. The results of these Washington exchanges were embodied in a joint State
Department!British Embassy paper and became the basis for the discussion at
Bermuda. At that meeting, the following points indicative of American thinking were
made by Mr. Dulles:(a) An indication of United States interest in Africa was the sanction of Congress
to the setting-up of a separate division in the State Department to deal with
African affairs.
(b) It was agreed that it was important to try to bring about a reconciliation
between Ethiopia and Somalia, the United States information being that the
Ethiopians were apprehensive that Her Majesty's Government wished to create a
Greater Somalia.
(c) Her Majesty's Government should not feel that the United States were
exercising pressure for premature independence. The United States Government
accepted completely the idea that there must be an evolutionary trend towards
self-government in new countries, and that the right to self-government must be
qualified by the obligation to act responsibly. Once the new government was
established it should be free to act as it wished, but the United States' hope was
that it would not want to cut its ties with the mother country. It was no use
granting independence if the Communists could then take it away. It was, perhaps,
more dangerous to grant independence prematurely today than it was fifty years
ago, since the world was now faced with the Stalinist tactics of encouraging
nationalist movements with the object of Soviet encirclement.
(d) While the United States Government could not control what was said by
American visitors to, and commentators on, Africa, the request was made that Her
Majesty's Government would draw attention to any statements which they
considered irresponsible.
[11.] You will I trust agree that, while avoiding the difficulties of a frontal attack
on the traditional American attitude towards "Colonialism," these discussions have
secured a considerable advance towards a better understanding with the Americans
of the nature of our Colonial policies, their relation to the common problem of
combating the Communist threat, and the American attitude towards these policies.
There is perhaps reason to hope that any intemperate or misguided criticisms of
British policy and action in Africa may in future be more effectively countered: and I
should be grateful if you would bring to my notice any future utterances by America
which appear to be "irresponsible" and which Her Majesty's Government might
consider bringing to the attention of the State Department.

Annex to 377
The central purpose of British policy is to guide the dependent territories to
responsible self-government within the Commonwealth in conditions that ensure to
the people both a fair standard of living and freedom from aggression from any quarter.
2. The objective is to create stable states in which individuals feel both free and
secure. That is, however, by no means an easy task. When we arrived in Africa, its
inhabitants were in a transitional state half-way between that of purely tribal interwarring groupings, and that of the emergence of autocratic rulers or oligarchic
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groups who were succeeding in forcing their rule over something more than a purely
tribal area.
3. The sense of association with the tribe is still infinitely stronger, in East Africa
for example, than the sense of identification with the geographical areas known by
the names of the present British territories. The possibility of establishing a unit of
self-government which has inherent stability is directly conditioned by the extent to
which tribal sympathies and affinities can be merged in a wider feeling of community
and mutual interest.
4. Experience has shown that the strength of such developments is related to the
length of time during which the influence of the central government introduced by
the administering power has been able, by the establishment of common institutions
and a common framework of educational and social policies, to create a sense of
community. In West Africa, such success as has been achieved is the result of two
centuries of this sort of influence. The Gold Coast is now embarking on selfgovernment as a unitary state: but it is to be noted that even here a resurgence of
older and narrower loyalties among the peoples of Ashanti and the Northern
Territory, which threatened to divide the country on the eve of independence, called
for a great last-minute effort to produce an acceptable constitution which
maintained unity while meeting regional susceptibilities.
5. In East Africa, this influence has been at work for little more than fifty years.
In that area also the pattern is further complicated by the fact that communities with
more advanced civilisations have established themselves in a number of our
territories: some (e.g. the Arabs on the East Coast of Africa and some of the Indians
in East Africa) before our arrival, and some (e.g. the Europeans and most of the
Asians in Kenya) since our arrival.
6. Before the United Kingdom can abandon control, we must be reasonably
certain that we shall not be handing over a territory or an area either to autocratic or
oligarchic dictatorship, or to a virtual state of anarchy. When it is possible to be
reasonably sure of that in any particular territory or area must depend on the
circumstances of that territory or area. It will depend in particular on the
homogeneity or otherwise of the population, the prosperity of the territory, the
respective levels of educational and technical advancement of various sections of the
community, and similar factors.
7. For such reasons, the optimum rate of advance of the relatively homogeneous
and prosperous territories of West Africa is plainly very different from that of the
much poorer and more backward plural societies of East Africa. The fact that there is
a difference in rates reflects no inconsistency in policy, but is a reflection of the
factors which govern the rate at which, in given circumstances, a stable and healthy
free society can be brought into existence.
8. The alternative to a steady and orderly development, determined by the evolving facts of the situation in each particular territory, is a disorderly and precipitate
slide towards the assumption of power by individuals or groups who lack the ability or
experience to use it wisely and the confidence of large parts of the population that they
can or will do so. The consequence is likely to be mal-administration, corruption and
chaos leading soon to serious internal strife, presenting a golden opportunity for Soviet
machinations. In one sense the work of the bloc would already have been done for it,
in that the territories concerned would in effect by these very developments, have
become politically, economically and morally denied to the free world.
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9. In the ideal situation, the rate of political advance of given territories should
be determined solely by the developing capacity of the local population to discharge
satisfactorily more and more of the responsibilities of government. So far as
concerns the British dependencies it is the policy of H.M.G. in U.K. to foster the
development of that capacity, by education and by the improvement of the necessary
economic and social substructure as well as by political and constitutional changes.
There will however always be some to whom this process may seem too slow, and if
these voices gain widespread support, then a rate of advance may as a matter of
practical politics have to be accepted which is in fact too fast for the circumstances of
the territory, and for the interests of the free world.
10. An important factor in this respect is the extent to which local political leaders gain "outside" support, which means to a very large extent support in the United
States and in and around the United Nations. That extent is affected by the attitude
of the United States Government and its representatives more than by any other single influence. It is essential, therefore, if developments in the dependencies are to
follow the steady course which is desirable on all counts that the United States
Government in its actions and in the utterances of its spokesmen should consider
the bearing of such actions and utterances on the attainment of the agreed objects
of policy as set out above. These considerations apply particularly to utterances at
the United Nations and in the Trusteeship Council. For example, the uncritical advocacy by the United States Representative in the Trusteeship Council of set timetables, for political advance in Tanganyika, has played a significant part in disturbing
a situation previously characterised by racial harmony and well-balanced political
progress.
11. The attainment of "independence" by a territory has little meaning or value
either to its own people or the rest of the world if it is accompanied or followed by
oppression and misgovernment, poverty and civil disturbance. The external
independence of states is in fact worth while only to the extent that it is a condition
of the interanal [sic] freedom of individuals within the state. The central problem of
policy in relation to dependencies is to prepare for the day when the cause of
individual freedom and security will thenceforth be best served by political
independence, and to judge correctly when that day has come.
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CAB 128/31/2, CC 76(57)2
28 Oct 1957
[Anglo-American relations: a declaration of inter-dependence at the
Washington talks]: report by Mr Macmillan, Cabinet conclusions
The Prime Minister made a report to the Cabinet on the discussions which he and
the Foreign Secretary had held in Washington and Ottawa from 23rd to 26th
October. 1
The Prime Minister said that the results of their discussions with President
Eisenhower and Mr. Dulles had been set forth in the "declaration of common

1 See Foreign relations of the United States, 1955- 1957, vol XXVII Western Europe and Canada,
pp 807-812, document no 316, for the complete record of the Washington meetings, 25-26 Oct 1957.
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purpose" which had been issued at the end of that meeting. This was, in effect, a
declaration of inter-dependence. The Government and people of the United States
had been greatly impressed by recent Soviet successes and above all by the
spectacular evidence, in their launching of an earth satellite, 2 of Soviet achievements
in science and technology. They now recognised that no single country, however
powerful, could alone withstand the Soviet threat and that all the resources of the
free world must now be marshalled to meet it. The prevailing mood in Washington
had therefore been favourable to proposals for closer Anglo-American co-operation,
and the following understandings had been reached.
First, it had been agreed that the two Governments would in future take steps to
concert a common policy for countering Soviet encroachment, not only by military
preparations but also by political, economic and propaganda measures. This cooperation would be presented as a means, not of establishing an Anglo-American
hegemony, but of deploying the resources of the two countries more effectively in the
service of the free world. They would therefore seek to apply their common policies
through the existing alliances and associations of the free world or, where
appropriate, in concert with individual friendly Governments.
Secondly, the United States Government had agreed to adopt and apply the
principle of pooling resources in the development and production of new weapons.
Means of applying this principle in practice would be studied in the first instance
between the two Governments; but it was contemplated that the scope of this cooperation should later be widened to include other allied countries which were in a
position to make a significant contribution to the common effort.
Thirdly, in pursuance of this policy, President Eisenhower had undertaken to ask
Congress so to amend the Atomic Energy Act as to allow of greater co-operation in
that field with the United Kingdom and other friendly countries.
Fourthly, it had been agreed that the United States and the United Kingdom
should regard their possession of nuclear weapons as a trust for the defence of the
free world, and should jointly seek means of reassuring the world that they would be
used, and would only be used, for that purpose.
These understandings represented substantial and valuable concessions on the
part of the United States Government. In return we had been asked to do no more
than give a private undertaking that, while the present Government was in office, the
United Kingdom would not, without the agreement of the United States, press for a
change in the representation of China in the United Nations. And the United States
Government had agreed to make a joint study with us of the threat to Hong Kong
and the steps which might be taken to meet it.
The Prime Minister said that, during their brief visit to Ottawa, he and the Foreign
Secretary had been able to give the Canadian Government a first -hand account of the
discussions in Washington. The Prime Minister of Canada and his colleagues had
warmly welcomed the results which had been achieved.
The Foreign Secretary said that, largely as a result of the personal friendship
between the Prime Minister and President Eisenhower, we had now succeeded in
regaining the special relationship with the United States which we had formerly
enjoyed. It would, however, be important to ensure that the goodwill and under-

2

The 'Sputnik'.
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standing which had been established between the heads of the two Governments was
given effective expression at the lower levels of administration in both countries. It
would also be important that, in return for the greater measure of collaboration which
the Americans were now prepared to contemplate in respect of weapons research and
development, we should ourselves be ready to consider concessions in certain cases,
such as civil aviation policy, where the United States regarded us as being too actively
concerned to further our own interests at the expense of theirs. It might also be desirable to reconsider the question of voyage licensing and bunkering in connection with
the strategic controls over trade with China.
The Home Secretary expressed, on behalf of the Cabinet, their warm appreciation
of the results achieved by the visit of the Prime Minister and the Foreign Secretary to
Washington.
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CAB 129/91, C(58)9
21 Jan 1958
'Relations with the Soviet Union': Cabinet memorandum by Mr
Selwyn Lloyd
[Extract]
The Cabinet have asked me to circulate a memorandum on the main issues which
need to be considered in dealing with the Soviet Union in present circumstances.
This is a very large subject but I have set out in this paper some general thoughts.

General considerations
2. I begin with a consideration of the objectives of British foreign policy. They
are, in my view:(a) the preservation of peace; we desire this for material as well as moral reasons;
global war would destroy us; a limited war would be expensive, would damage our
trade and would involve the risk of drifting into global war;
(b) the maintenance of stability, both political and economic, throughout the
world; we live by our trade;
(c) the defence of free institutions and of human rights where they exist; where
they do not, the encouragement of trends which will result in ordered progress
towards them.
3.

By what methods can we achieve those objectives?

(a) The main threat to their achievement comes from Communist imperialism. At
present this is directed by the rulers of the Soviet Union but they are likely to be
joined in the not too distant future by the leaders of Communist China. We must
therefore ourselves resist, and organise others to resist, the threat from these
quarters. The strengthening of British power and influence is an important factor,
but we have to recognise that we are no longer capable of containing the
Communists on our own.
(b) It follows that:(i) we must work in the closest harmony with the United States;
(ii) we must make everything we can of the intangible Commonwealth
association (which is or should be fundamentally anti-Communist);

l
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(iii) we must continue our support of those organisations formed to meet the
threat, i.e. the North Atlantic Treaty Organisation (N.A.T.O.), the Baghdad Pact
and the South East Asia Treaty Organisation (S.E.A.T.O.);
(iv) in our relations with our dependent peoples, we must continue to give the
example of ordered progress which, whatever may be said, in fact commands the
respect of almost everyone.

11

Public opinion
4. The support of public opinion for Her Majesty's Government's foreign policy
is essential. The Soviet Government are playing a clever game in appealing over
the Heads of Governments to public opinion in the Western countries and in the
uncommitted countries. In the past, Soviet misdeeds in Czechoslovakia, in Korea
and in Hungary, the unattractiveness of the Soviet leaders (Stalin, Molotov,
Vyshinsky), together with the unpleasantness of many Western fellow-travellers,
have enabled us to retain the fundamental support of the majority of the public for
our attitude to the Soviet Union. But the new Soviet methods have a greater
appeal and we must convince public opinion that we are not only pursuing the
objectives mentioned in paragraph 2 above but also that we are handling our relations with the Soviet Union prudently, skilfully and in such a way as to lose no
opportunity for a compromise or working arrangement on any and every cause of
friction.
5. What do those generalities (imperfectly and elliptically expressed)-mean in
terms of current policy and action by Her Majesty's Government? Without
attempting any order of priority, I consider that they require:(a) The correct deployment of the resources available.
(b) Proper public presentation of the contrast between Russian and Western
attitudes.
(c) Positive policies on :(i) Disarmament!
(ii) European security2
(iii) The Middle East. 3
(d) Definition of our attitude to the satellite countries. 4
(e) Co-ordination of economic policy and effort including measures against
economic penetration by the Communist states.
(f) The greater flow of information and the development of personal contacts
between us and the Soviet Union.
(g) Expansion of trade with the Communist countries .. ..
1

The basic British position on disarmament was that a far-reaching agreement could never be attained
until there had been a settlement of most of the political problems of the world and causes of friction
removed; a partial disarmament could not go very far (para 6(c)(i) .)
2
It was a 'paramount British interest' to prevent the emergence of 'a vigorous Germany with 75 million
inhabitants' (para 6(c)(ii).)
3
Mr Lloyd believed 'our reputation in Arab eyes has been substantially restored' after the 'temporary
strain' of the Suez Crisis: 'My own view is that underlying public Arab condemnation has been a certain
respect for our decision to use force' (para 6(c)(iii)).
4
Britain should refuse to recognise the status quo in Hungary as the Russians insistently demanded (para
6(d)).
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FO 371/131189, no 24
10 July 1958
'The attitude of the United States to tropical Mrica': despatch (no 116;
FO print) from Lord Hood 1 to Mr Selwyn Lloyd
[Extract]
I have the honour to report that over the last few years there has been a marked
increase in the interest taken in this country in African affairs and particularly in the
affairs of the "Middle Belt" as it is coming to be called, that is to say Africa south of
the Sahara and north of the Union of South Africa.
2. This increased interest is primarily the result of the rapid development of so many
African territories towards independence, or at least towards much greater responsibility than before for their own internal administration. Informed Americans, both
inside and outside the United States Government, see in this development not only an
opportunity for the United States, with its libertarian traditions, to play an important
part, but also a danger that the Communists and the Egyptians will be able to win over
the new countries and their inexperienced leaders to an anti-Western position.
3. The increased American interest shows itself in many fields. The most
significant instance was the attendance of Vice-President Nixon at the Ghana
Independence celebrations at Accra in March 1957, and the short tour he made of
certain African territories thereafter. This visit not only demonstrated the
importance attached by the United States Administration to the independence of
Ghana; Mr. Nixon's experiences in Africa and the recommendations he made on his
return to Washington did much to stimulate and publicise the growth of interest
both inside the Administration and outside it.
4. In the State Department, the principal signs of increased interest in African
affairs have been first the division of the Office of African Affairs into separate offices
handling the affairs of Northern Africa (excluding Algeria, which is dealt with as part
of France; and Egypt and the Sudan, which are dealt with as part of the Levant) and
those of Middle and Southern Africa; and the subsequent establishment of what
amounts to a new Bureau of African Affairs, separate from the Bureau of Near East
and South Asian Affairs, which is now for practical purposes complete although the
appointment of a full Assistant Secretary of State for Africa still awaits the passing of
the necessary legislation by the House of Representatives. The Bureau is supported
by a large research staff of African experts which is well on the way to becoming a
major repository of information on African subjects. At the same time the State
Department and the United States Information Agency have substantially expanded
their representation in Africa, both in the number of posts and in the level and size of
their staffs. Another significant step has been the holding this summer of the first
Foreign Service Institute seminar on African affairs, the members of which are at
present on tour in Africa. The provision of United States economic aid to African
countries is also expanding, and the first United States Operations Mission in Ghana
has just been established. Meanwhile, the Deputy Assistant Secretary of State for
African Affairs and Mr. Julius C. Holmes, who is destined to fill the post of Assistant
Secretary of State for Africa once the legislative formalities are completed, have been
speaking at meetings all over the United States to emphasise the importance of Africa
to America and to expound the United States Government's African policies ....
1

HM minister in Washington since 1957, previously serving in the FO, 1951 - 1957.
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9. If one ignores the generality of Americans for whom all Africa is no more than
a large area of steaming jungle inhabited by wild animals, naked savages and
pompous officials, the views of those who have some knowledge of the subject
embody several rather contradictory lines of thought and emotion.
10. There is, first of all, a fundamental belief that people should be free to choose
their own Government, and a desire to spread the benefits of the Declaration of
Independence of 1776 ever more widely throughout the world. This desire is
increasingly qualified, however, by the realisation that many African peoples are
simply not ready to manage their own affairs and that the concepts of personal
liberty and national independence have little immediate application to them. The
need for an "orderly transition" from a dependent status to an independent one has
been a constant theme of the many public statements of United States policy towards
Africa referred to in paragraph 4 above, and it is no empty phrase. Indeed, many
influential officials (and Mr. Nixon not least among them, judging from the views he
expressed while in Africa in 1957) recognise the benefits that enlightened Colonial
administration has brought and can still bring to many territories, and fear that in
many parts of Africa progress towards independence has outrun or is outrunning the
capacity to make it work. But this degree of understanding, while it brings with it a
general reluctance to jog the elbows of those who are actually responsible for taking
the decisions, also involves an anxiety to see more vigorous action taken by the
metropolitan Powers to hasten the process of preparing dependent peoples for
independence, and at times an itch to take a hand in this process.
11. American realisation of the increasing threat to African association with the
free world in general and the Western Powers in particular represented by Egyptian
and Russian activities also works in two directions. In the first place it reinforces
understanding in this country of the dangers involved in granting independence to
regimes that are not sufficiently experienced or firmly based to defend it against the
insidious friendliness or the subversive attacks emanating from Cairo and Moscow.
But Americans also see serious dangers for themselves and for the free world if they
allow the Egyptians and the Russians to appear to Africans to be the only true
upholders of the torch of liberty. They are therefore in something of a dilemma when
dependent Africans clash with their European rulers. Nor is the Administration's
position made easier by the growing strength of the negro vote here, and the natural
sympathy of American negroes for their African "cousins."
12. These differing elements are mixed in different proportions to make up
American attitudes towards different territories in Africa. Generally speaking,
informed Americans feel that in most British territories in Africa progress towards
independence is as fast as it safely can be, if not rather too fast (some qualifications of
this broad statement follow in succeeding paragraphs). Since the enactment of the
"Loi Cadre," much the same is true regarding French West Africa and French
Equatorial Africa, although there is still some uncertainty over the readiness of the
French to accept the final loosening of the ties with metropolitan France that seem
to American observers to be necessary. The Belgian Congo is widely accepted in this
country as a pattern of enlightened Colonialism with a prosperous and expanding
economy and no powerful group of settlers to complicate its future political
development. The Portuguese territories, on the other hand, are regarded as serious
liabilities for the Colonial Powers and their friends, although by some singular
accident so little is heard about them that the potential dilemma-whether to annoy
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the Portuguese or the Africans by taking a public stand one way or the other-has
not yet become actual.
13. I have written above that informed Americans believe that the progress of
British dependencies in Africa is in general at least as fast as is desirable; the chief qualification that needs be made concerns, of course, the multi-racial territories, especially
Kenya and the Federation of Rhodesia and Nyasaland. The general line of American
thought on this subject was expressed in the following sentences in a statement issued
after a recent conference on Africa arranged by the American Assembly of Columbia
University, and attended by a large number of experienced "Africanists":"The pace of advance toward self-determination is governed by a variety of
considerations .... In multi-racial areas, progress is hampered by racial tensions that
are inimical to full democracy. In these areas, political advance requires increasing
participation by Africans in Government as a transition toward a society in which colour
is politically irrelevant. Premature independence in multi-racial areas might retard the
development of democratic communities."

Efforts by the settlers to secure independence on a basis of European domination
in Central Africa, for example, would be watched unsympathetically by most people
here, not least because they would regard such efforts as likely to drive the Africans
into the arms of the Egyptians and the Russians . (At the same time, it is noteworthy
that American private capital flows much more readi ly into the Union of South Africa
and the Rhodesias than into Black Africa-Liberia is of course a special case.)
14. So far as concerns the efforts that are being made to develop an international
"African Personality," the United States position is similar to what I understand our
own to be; they regard such efforts as the Accra Conference in April of this year with
cautious optimism, hoping that the relative moderation and independence displayed
there will continue to determine the attitude of the independent and emerging
countries of Africa, and that they will recognise how closely their true interests
match those of the West, even if for various reasons few if any of them will ally
themselves with the Western Powers.
15. To sum up, United States interest in and understanding of African problems
has increased substantially. Americans have a better appreciation of the objects of
our policy and of the difficulties with which we have to deal. They are, I think, readier
to help and more careful not to hinder us. Their enthusiasms may strike us as
occasionally misdirected and their methods as not always wisely chosen, and we
should not hesitate to explain our views to them firmly though politely when this
happens. But in general I am sure that we should welcome their closer involvement
in African affairs .. . .
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FO 371/152112, no 1
13 Jan 1960
[Draft planning paper on future of Anglo-American relations and the
UN]: letter from H Beeley 1 toP E Ramsbotham (FO)

I am sorry to have taken so long to think about your letter of September 16 on the
draft planning paper about the future of Anglo-American relations. 2 I need not
1

Deputy UK representative to the UN in New York, 1958-1960.
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See document no 13 in Part I.

'"·

!!j•
,··

!t

244

INTERNATIONAL RELATIONS POLICIES

[381)

explain to you the reasons for this. I see that you decided not to include a passage
about the United Nations in this paper, but you may still like to have some comments
about the questions raised by your letter.
2. I think the first thing to assess is the nature and extent of United Kingdom
influence in the United Nations, so far as this can be isolated from our influence as a
leading member of the Western alliance and a close associate of the United States.
Our specific influence derives, I should say, principally from three factors:
(i) The Commonwealth. A meeting of Commonwealth representatives is itself a
microcosm of the whole Organisation excluding the communist bloc. Shading
from South Africa at one extreme through Australia; Canada and New Zealand to
Ghana and India, this group gives us an easy means of access to many of the
active forces in the Assembly. We are sometimes able to use these contacts as a
means of promoting a greater measure of understanding, in particular between
the NATO powers on the one hand and the Afro-Asian group on the other. They
also enable us at times to mitigate the effects of the cold war and to guide the
Indians, Canadians and others in their constant search for compromises with the
Soviet group.
(ii) The general similarity of our objectives with those of the Secretary-General.
The effects of the Suez crisis on our relations with Hammarskjold 3 have I think
almost entirely vanished, and I believe he now feels that our outlook is closer to
his own than that of any other major Power, and that our support is of greater
value to him than that of any other of his close confidants. If this is an asset to
him it is also of considerable practical value to us, since there is a general tendency, at least when vital interests are not involved, for the Secretary-General's
ideas about the handling of problems in the Assembly or the Security Council to
prevail.
(iii) Our relations with the Scandinavian group. Sweden and Norway are of course
the most influential members of this group, and they tend to act together despite
the dividing factor of Norway's membership of and Sweden's absence from NATO.
The Scandinavians are in general the most reluctant members of the anti-Soviet
camp here, and they tend to look to the United Kingdom for a less intransigent
attitude than that of the United States. They are frequently disappointed in
practice, but they continue to feel that we have a greater sympathy for their point
of view even when we cannot publ icly share it, and they give us valuable support in
the preliminary discussion of many problems. There are also certain special
relationships, e.g. with Portugal and Jordan, which are a useful if minor addition
to these main sources of our influence.

3. These assets which we bring to the Anglo-American partnership in the
United Nations are to some extent offset, in American eyes at least, by our vulnerability as a colonial Power to the combined attacks of the Afro-Asians and the Soviet
group. This might become a factor of greater importance if the possibility which
you envisage in paragraph 3 of your letter, that we may eventually find ourselves
fighting a lonely rearguard action on the colonialist front, were ever to materialise.

3

Dag Hammarskjold, Swedish foreign minister 1951-1953 who became secretary-general of the UN,
1953- 1961 (killed in air crash), posthumously awarded the Nobel Peace Prize.
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There can be little doubt that our policies in East and Central Africa will in the next
few years have an important bearing on our standing in the United Nations. But I
find it difficult to imagine that our handling of the problems of this area, and the
reaction of the Afro-Asian world, will be such as to destroy the general understanding for our colonial policies which has been built up in recent years. If I am right in
this, it should follow that the feelings generated in debates which might well prove
unavoidable on East or Central Africa would not overflow to a serious extent into
other fields.
4. It seems to me probable, therefore, that the situation in East and Central
Africa will not develop in such a way as to nullify the influence we may expect to
derive from the factors mentioned in paragraph 2 above. If the atmosphere of the
recent session continues, I think the Western Powers will be criticised less for
defending their own specific interests than for any tendency which it may be possible to attribute to them to resist a relaxation of tensions and a more peaceful turn
to the cold war. I was struck by a phrase in Ottawa telegram No. 1129 of October
16, 1959, to the Commonwealth Relations Office, in which the Canadian Secretary
of State4 was quoted as saying that "in his experience in New York nothing had
depressed him more than the apparent determination of the Americans to outmanoeuvre the Russians on every issue including minor ones that did not matter". I
believe this to have been a widespread feeling at the fourteenth session. The complaint is general-and I think largely justified-that the United States is not providing a positive enough leadership to the non-Communist world. The best remedy
for this would of course be a change in the policy or tactics of the United States
Delegation, but I think this is unlikely to go very far under its present leadership.
Already, as I have indicated above, there is a tendency to look to the United
Kingdom to make some contribution towards filling this gap, and I believe myself
that we could respond to this expectation by taking a rather more independent line
without in any way endangering our basic and necessary association with the
United States. The line is not easy to draw. We must obviously not take any major
initiative of a kind which would cause the Americans to reconsider our value as
allies in the United Nations. What I have in mind is indeed that by showing a
greater readiness to adopt an independent attitude we may actually enhance our
value in the eyes of the Americans. I think that if we play our cards carefully along
these lines we can at the same time increase our own prestige in the Organisation,
rally wider support for the broad objectives which we share with the United States,
and influence the latter in the direction of a more positive and flexible handling of
issues in the Assembly.
5. There may also arise major issues of policy on which we shall find ourselves
differing from the Americans, and over which we may find our connections in the
United Nations helpful. The obvious case is the United States policy towards China
and Chinese Representation at the United Nations. The time may come when we
shall decide that for their own good, and in the interests of the Western alliance
generally, the Americans will have to be pushed to change their policy at any rate on
Chinese representation. The fact that a substantial number of Governments would be
likely to follow any fresh lead in the direction of seating the Peking Chinese at the
United Nations would lend emphasis to our persuasion.
4

H C Green, S of S for external affairs, since 1959.
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FO 3711154740, no 59
16 May 1961
[West Africa's relations with the western powers]: minutes of opening
discussion at a meeting of British representatives and officials
(chairman, Sir R Stevens)
[Extract]
Mr. Godber 1 welcomed those attending the meeting, which he described as a unique
occasion. There had been great political changes in Africa and it was vital that we
should carry African opinion with us. At present there seemed to be two diverging
political tendencies in West Africa: the more extreme group of the Casablanca Powers
and the more moderate bloc of the Powers present at the Monrovia Conference. Aid
was one of the chief means of maintaining Western influence in Africa and one of the
most important topics to be discussed at the meeting. At present it appeared that
much of our aid was taken for granted and that we did not get all the credit from it
that we should.
Item 1: Eastern bloc penetration
Sir Roger Stevens 2 said that, in spite of our substantial commercial and other
interests in Africa, its chief political importance for the West to-day derived from the
Cold War. Although Africans strongly resented any involvement in the Cold War, they
undoubtedly benefited from its continued existence, which gave them more freedom
of manoeuvre and more opportunities of obtaining aid. The Soviet bloc regarded
Africa as a part of the world where rapid and important advances could be made in
the cause of world revolution. Marxist ideology had been adapted to suit African
conditions. Since the time of Lenin the Communists had believed that it would be
the beginning of the end of the capitalist system when its hold on colonial or other
under-developed territories was weakened. African politicians underestimated the
danger of Soviet bloc penetration. Most of them found it easier to believe that the
Russians were disinterested in Africa, than the West. Although their attitude was
nationalist, rather than Communist, in the sense that their overriding ambition was
to create a really African Africa, they tended to feel themselves to be, together with
the Russians, on the revolutionary side of the fence. Pan-Africanism had so far
favoured Soviet objectives, though (if the balance between East and West was
sufficiently maintained) it might eventually serve as a bulwark against further Soviet
bloc encroachment. In the circumstances it was inevitable that the Soviet bloc
should have made considerable progress in Africa. They had been greatly helped by
the Congo crisis since, however badly they might have played their hand, they had
been able on the whole to identify themselves with African aspirations; also the
charges of "neo-colonialism" brought against the West had become more plausible.
There was no doubt that Soviet pressures in Africa would continue and that African
Governments would blame many of their difficulties on the West. Western aid,
however substantial, would be regarded as the wages of sin. However, we still had
important assets. The French still exerted considerable influence and we could still
draw on a genuine fund of respect for British colonial policy. The West had no
1
J B Godber, parliamentary under-secretary of state at FO, 1960- 1961, promoted to minister of state, 27
June 1961.
2
Deputy under-secretary of state at FO since 1958.
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alternative to pursuing a liberal policy in Mrica. It must be careful not to provide
evidence for charges of "neo-colonialism"; it must show sympathy with Mrican
aspirations, give as much aid as possible (whether gratefully received or not) and not
expect friendly Mrican Governments to behave in too openly pro-Western a way.
Sir Roger Stevens concluded by asking the meeting whether there was more we
should be doing to counter Eastern bloc efforts. Ought we to try to impede the
introduction of Soviet experts into Mrica or should we stand aside in the hopes that
the Mricans would become more quickly disillusioned with Soviet ways? Did we
think that, if there was closer Eastern association with Mrica, Mrican and
Communist aims would be seen to converge or to diverge? We seemed to be drifting
into a Middle Eastern situation in Mrica where the Western Powers found themselves
supporting, or appearing to support, regimes regarded as reactionary by Mrican
"progressives". This was perhaps largely inevitable; but was there anything we could
or should do to avoid this situation? Should we reserve our main favours for the
more pro-Western countries, in the hopes of keeping them that way; or should we try
to do more for the less pro-Western countries in the hopes of preventing them from
siding too definitely against us?
Sir Arthur Sne!ling 3 agreed that the Cold War was really engaged in West Mrica.
Although Mrica might not be of vital importance intrinsically, the potential dangers
if we suffered Cold War defeats in Mrica were worse than in more distant parts of the
world. In Mrica the Communists could turn NATO's southern flank. We could not
hope to keep Soviet experts out of Mrica unless we were prepared to provide much
larger numbers of our own. Russian aid techniques had been extremely successful,
though there were faint signs of the beginning of disillusion with them. The danger
of our becoming involved with reactionary and corrupt regimes was certainly a real
one. Puritanism might be one of the Communists' most successful weapons.
Lord Head4 said that he thought the analysis in the Foreign Office paper circulated
before the meeting was excellent, though some of its conclusions were a bit negative.
There was of course more scope for action in the Commonwealth countries than in
some other parts of Mrica. We were not doing nearly enough in Mrica. The Russians
had put in a great deal of money; our attitude had not changed with anything like the
speed required. Our aid and information efforts were on a shoe-string basis and
lacked urgency and drive. We were engaged in a most important struggle with totally
inadequate weapons.
Sir Andrew Cohen 5 said that we must of course avoid giving the impression (as the
Americans had done) that our main objective in Mrica was to kill Communism.
Mr. 1. B. Johnston 6 and Sir Edward Windley 7 said that the problem of Soviet bloc
penetration was not yet actual in their territory. We must do all that we could to get
in first.
Mr. Watson 8 said that the Mrican countries would only move with us if we helped
them to do what they wanted. They were particularly keen on economic
independence; they did not want to be dependent on one particular country for help.
The development of Socialist systems in West Mrica was forwarded by:

3

5
6

Accra, Ghana.
Permanent British representative on the UN Trusteeship Council, 1957-1961.
7
Freetown, Sierra Leone.
Bathurst, Gambia.

4

8

Lagos, Nigeria.

J HA Watson, Dakar.
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(a) the lack of indigenous capital which made it necessary to evolve systems of
State control;
(b) traditional collectivism in the working of land;
(c) the emotional desire for independence from the former colonial Powers and to
have dealings with both halves of the world;
(d) the development of parties on Leninist lines as a result of Marxism picked up
by African students abroad.
All this fitted in well with Soviet objectives. The question was how far was the West
prepared to aid Africans to set up State-managed economies? If not, we were
delivering them into the hands of the Russians. They were, however, aware of
Russian motives and would prefer to take the bulk of their aid from the West. ...
Lord Head pointed out the disadvantage under which we worked as a result of our
reliance on private firms, which were naturally motivated by commercial interest
and frightened by any signs of political instability. Perhaps we should try to link
official and commercial efforts closer together by holding periodic meetings with
leading British firms, arranged perhaps through the F.B.I., to discuss Africa. He
thought that the United Africa Company, who were rather unpopular in Nigeria, were
quite likely to be receptive. Mr. Watson said that British firms often had rather
disgruntled and defeatist representatives in West Africa who were not ready to come
to terms with the new order of things. It was agreed that the Unilever representatives
were among the best. Sir Roger Stevens thought that Lord Head's suggestions might
prove very valuable. A similar arrangement had been made with the oil companies,
primarily over the Middle East. The proposal should be discussed between the
Foreign Office and the Commonwealth Relations Office . ...
Sir Roger Stevens concluded that the Communist menace appeared to be a hydraheaded monster and that Moscow was not its only base of operations.

Item 2: Africans at the United Nations
Mr. Tahourdin (Foreign Office) said that African countries had now become the
largest single geographical group at the United Nations. They were only eight votes
short of a blocking third and, together with the Asians, only just missed a simple
majority. It was much more difficult for us now to get a two-thirds majority; neither we nor the Soviet bloc could hope to do this without substantial African support. We could still, however, normally reckon on having a blocking third on
East-West issues, where colonial prejudices were not engaged. The United Nations
brought into sharp focus competition between East and West for influence over
Africa, which gave the African vote a disproportionate importance in world affairs.
The Africans consequently attached great importance to the United Nations and
were (happily) unlikely to support Soviet initiatives designed to weaken the
Organisation. Although African "anti-colonialism" was likely to work to our disadvantage for several years and lent itself to Soviet exploitation, the African bloc was
not a monolithic one and there were certainly tensions between the Africans and
the Asians (as also the Latin-Americans) in New York. Lobbying could be of considerable importance, since many African Governments were open to influence on
United Nations questions. Though this could usually be best done in New York, it
would need occasional reinforcement in capitals. What did the meeting think about
current arrangements for lobbying? On the economic front the West was often in a
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difficult position at the United Nations. There were unceasing demands and we had
to try to convince other countries that any resistance on our part was due to economic realities and not to "neo-colonialism". As regards the Congo, whatever might
be said of the United Nations effort there, what mattered was that the West-and
the Secretary-General-had successfully prevented the Congo from becoming an
arena for East-West conflict.
Sir Andrew Cohen said that we were too obviously on the defensive at the United
Nations, and it was much in our interests that we should cease to be so. The Africans
wanted to adopt a middle position between the two blocs; at present (although this
might not be reflected in the voting) their ties with the West at New York were in fact
closer than with the Soviet bloc. It was important that we should adopt a more
positive policy towards economic aid at the United Nations; when we talked about the
difficulty of making more money available this was (in the light, for instance, of our
atomic weapons policy) greeted with great scepticism. We should improve the quality
and quantity of British personnel for technical assistance operations. We were also
too much on the defensive politically. Although we had moved a little away from
support for Portugal, we had still not made our opposition to Portuguese colonial
policy clear enough. We could not go on getting the best of both worlds. At least from
the point of view of the United Nations we were losing much more than we were
gaining from our connexion with Portugal. We had gone rather further over
apartheid-perhaps we could not carry our opposition much further at present. But
this question, too, was of great importance for our position at the United Nations.
Finally there was a real danger of an unacceptable resolution about target dates
being passed in the autumn. We might find it in our interest to forward a more
constructive resolution. Otherwise the whole basis of our influence at the United
Nations, and our. reputation as an enlightened colonial Power, which had been
laboriously worked up over the years, might be destroyed. We were in for a difficult
period over the next few years; we must avoid being forced into the South African and
Portuguese camp.
Mr. Pritchard (Commonwealth Relations Office) said that our policy towards
South Africa was under review. We would certainly bear in mind the need to
dissociate ourselves from South Africa as much as possible; but there were bound to
be limits to this. We had already gone some way on apartheid; but we were not
prepared to appease Africans to the extent of agreeing to sanctions. We should have
to do our best to avoid any resolution on sanctions against South Africa, or if
introduced, to get it blocked.
Sir Roger Stevens asked how closely our votes at the United Nations were watched
in West Africa.
Sir Arthur Snelling said they were watched very closely. But it was simply the vote
that counted; not the explanations or qualifications with which it was wrapped
up .... we often seemed to be voting against most of the Africans on matters that
were relatively unimportant for us, such as South-West Africa. Need we attach quite
so much importance to our legal position? Sir Roger Stevens said that these matters
were not always easy. There was often a danger of prejudicing our position on some
other question.
Mr. Watson said that he hoped that our African posts would never be instructed to
lobby on behalf of South Africa and Portuguese policies; this could only lessen the
influence we could bring to bear on other questions.
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Item 3: Relations with the West
Significance of the Commonwealth for West Africa9
Sir Henry Lintott said that Commonwealth States in West Africa were the potential
leaders in that part of the continent. The real difference between the Commonwealth
and the French Community was that the Commonwealth States were free to use a
larger number of windows on the world. The French Community on the other hand
was a grouping of African States with France very much at the centre. It was true
that in Ghana and Nigeria the Commonwealth idea was closely identified with the
United Kingdom, but South Africa's departure gave a new opportunity to promote a
wider concept, free from any colonial stigma which might still attach to the United
Kingdom. It would be profitable to consider how far it was desirable to mobilise such
countries as India and Canada in support of this process with a view to the
Commonwealth as a group exerting a helpful influence on the newer members.
Mr. Sandys said he was impressed on his recent Commonwealth visits with the
change of outlook on the Commonwealth among the new members. They were now
beginning to think of it not merely in terms of their relations with the United
Kingdom and each other, but as providing an opportunity for influencing the outside
world. The extent of this influence had increased with the accession of new members
of many different races and beliefs. The Commonwealth now formed a representative
group outside the Communist bloc yet capable of influencing it. He mentioned the
success of the statement of policy on disarmament-a subject of immediate and
world importance-at the last Commonwealth Prime Ministers' Conference, on
which the initiative had been taken by Sir Abubakar 10 and President Nkrumah. He
felt that Commonwealth influence would either increase or evaporate; it could not
remain static. There was a great opportunity for positive leadership by the
Commonwealth, if it could provide an acceptable alternative for Africans and Asians
to the extreme positions of the Communists. This had been demonstrated in the
United Nations when apartheid had been condemned but a move to impose sanctions
had failed. These new Commonwealth countries expected the Commonwealth to
provide responsible leadership and would be disappointed if nothing emerged ....
Lord Head said that the excessive national self-consciousness of the new Englishspeaking African States inhibited the full development of the Commonwealth
connexion in them. It was politically wise for them to play down their attachment to
the United Kingdom for fear of being called stooges. He thought the Commonwealth
connexion would be more prized in Nigeria after she had achieved greater economic
independence.
Sir Andrew Cohen said that there was a dangerous split among the Africans at the
United Nations betwe.en the Brazzaville and Casablanca groups. 11 The Commonwealth States in Africa might, with such countries as Tunisia and Sudan, provide a
bridge between the two. He had been impressed with the dominant position of the
Commonwealth States at the United Nations, especially over colonial issues, and the
way in which they worked closely together-even on opposite sides ....
(a)

9

Mr Sandys, S of S for Commonwealth relations, took the chair for this item.
Abubakar Tafawa Balewa, federal prime minister of Nigeria.
11
The Brazzaville Group (1960) included all the former French African colonies (Union Africaine et
Malgache) except Guinea and Mali, who with Ghana, joined the more radical North African 'Casablanca'
Group (1961).
10
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he Commonwealth Secretary said that he hoped that our Ambassadors in West
ea would work to develop sympathy for the Commonwealth in their respective
ntries, and especially capitalise on the respect in which Nigeria was held in these
~es .

fr. Scott asked whether we could influence the Nigerians to lobby against
:erne resolutions on, say, anti-colonialism at the United Nations. The
nmonwealth Secretary said that he had, in fact, spoken to both Sir Abubakar
I President Nkrumah about target dates for independence. Sir Abubakar had
eed they were not realistic. President Nkrumah had been keen on them at first,
. was talked out of his enthusiasm when the Commonwealth Secretary listed our
n.aining Colonies, one by one, and pointed out the difficulties of setting dates for
:h . This kind of informal approach might be used more often between
mmonwealth leaders.
\fr. Watson warned that these initiatives by the United Kingdom should be kept in
~ background. If we were thought to be marshalling Commonwealth opinion,
Jecially on issues which were delicate for us, all the old suspicions about the
mmonwealth being a cloak for British interests would revive.
The Commonwealth Secretary mentioned the possibility of the Commonwealth
ime Ministers meeting outside London, under the chairmanship of a
tmmonwealth Prime Minister. He said we would not object if this were generally
ked for, though we would prefer to keep the meetings in London.
Sir Andrew Cohen said we and the Americans were anxious to mobilise the
Jmmonwealth over colonial issues at the United Nations. He wondered whether we
'uld get some of the new Commonwealth countries to eo-sponsor with us a
oderate resolution on target dates, as an alternative to the extreme resolutions .
hich regularly appeared. The Commonwealth Secretary said that on his recent visit
~ had told President Nkrumah that we wanted a resolution on colonialism at the
nited Nations with which all Commonwealth Governments could agree . He said
1ch a resolution was being drafted currently in the Commonwealth Relations
ffice .. ..
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CO 1027/405, no 9
28 Nov 1961
fhe theory of "neo-colonialism" as developed in the Soviet Union and
[Extract]
n Africa': FO Research Dept Paper
:ummary
(a) The theory of "neo-colonialism" is of Soviet origin but has been widely adopted
'Y Africans. "Neo-colonialism" is defined as indirect control, by political, economic
md other means, of countries which are politically independent, or nearly so
paragraphs 1-3).
(b) The theory derives from Lenin's differentiation between political and
~conomic independence, the former being incomplete unless accompanied by the
.atter (paragraph 4).
(c) The Russians have since 1955 considered independent Asian and African
c:ountries to be politically independent, but have reckoned their independence
incomplete on the ground that they still belong to the world capitalist economy.
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Khrushchev, 1 who in 1956 warned against "new forms of colonialism", drew a
distinction between complete and incomplete independence in his declaration on
colonial independence in the United Nations, and the phrase "complete freedom" was
embodied in the final resolution (paragraphs 5-6).
(d) The Russians subsequently enlarged the scope of "neo-colonialism" to meet
conditions in Africa. They now maintain its main forms to be: military blocs, puppet
regimes, political or economic associations, "Balkanisation" and economic aid, often
referred to as "economic imperialism". They also employ the term "collective
colonialism" to describe policies directed against dependent territories and
independent States alike. They apparently consider "neo-colonialist" policies to
represent a serious threat; the Communist Party Conference in Moscow in 1960
decided to work to establish "States of National Democracy" as an antidote
(paragraphs 7-10).
(e) In their search for ways of overcoming economic backwardness, leaders of
African States tend to fall into three groups: the Casablanca States, the Brazzaville
States, and States which adopt a middle position. Suspicion of "neo-colonialism" is
the common denominator of the Casablanca States; the Egyptians are vocal about it;
Nkrumah believes Africa can achieve total liberation only if the whole continent is
first liberated politically and then united. His opposition to "neo-colonialism" has an
anti-French slant and he associates the E.E.C. with it. The Brazzaville States reject
the Soviet interpretation of "neo-colonialism" mainly because they believe the
futures of their countries lie in association with Western Europe, particularly France.
In Africa generally charges of "neo-colonialism" are made at random (even by nonMarxists) and are rarely disputed (paragraphs 11-16).
(f) The first All-African Peoples' Conference, taking its cue from the Bandung
Conference, brought "neo-colonialism" to the notice of Africans. Nkrumah
persuaded the first Conference of Independent African States and the pan-African
Conference on Positive Action and Security to accept his views on the dual nature of
colonialism. The second A.A.P.C. put "neo-colonialism" on its agenda, and the third
A.A.P.C. adopted a resolution naming the "perpetrators of neo-colonialism",
describing its principal forms and agents and suggesting ways of resisting it
(paragraphs 17-24).

Introduction
The theory of "neo-colonialism", however far-fetched, is an important and effective
weapon in the Communist bloc's armoury. Not surprisingly it has caught on in Africa
and has, indeed, been considerably enlarged on by Africans . ...

Definition
2. "Colonialism" and "imperialism" are used synonymously in phrases such as
"neo-colonialism" and "neo-imperialism". Although these abbreviations are
commonly used in Soviet propaganda, Soviet experts prefer to talk about "new
forms" of colonialism or imperialism on the ground that colonial policy, although it
adopts new methods, does not change in essence.

1
Nikita S Khrushchev, first secretary of the Soviet Communist Party Central Committee, 1953~1964, and
prime minister, 1958-1964.
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3. "Neo-colonialism" is defined in Fundamentals ofMarxism-Leninism (Moscow,
1960) as "an attempt to attain imperialist aims by indirect control of countries that
have formally won their independence". What is new is "not the method of indirect
control but the attempt to make it the chief instrument of present-day colonialism,
the old methods of coercion having become discredited". The third All-African
Peoples' Conference in Cairo in March 1961 described "neo-colonialism" as "the
survival of the colonial system, in spite of formal recognition of political
independence, in emerging countries which become the victims of an indirect and
subtle form of domination by political, economic, social, military and technical
means; it is the greatest threat to African countries that have newly won their
independence or those approaching this status" . . ..

Present Soviet usage
7. The scope of "neo-colonialism" was subsequently enlarged to meet changing
circumstances in Africa, and at the present time Soviet specialists maintain that its
main forms are as follows:(a) military blocs: e.g. NATO military bases and bilateral military agreements;
(b) setting up puppet regimes as in the Ivory Coast, Cameroun and Madagascar;
(c) drawing countries into political or economic associations, e.g., the British
Commonwealth, the French Community, the European Economic Community;
(d) "Balkanisation" of Africa through "divide and rule" tactics, as in the Congo;
(e) economic aid, especially that given under the pretext of "anti-colonialism" by
the United States and Western Germany.
8. A favourite topic in Soviet propaganda is the economic aspect of "neocolonialism", often referred to as "economic imperialism". This latter phrase is
fathered on Nehru, on the strength of a letter written from prison to his daughter in
1933, where he said of the United States that they did not take the trouble to annex a
country; all they were interested in was profit, through control of a country's wealth
they were able to control the country; this ingenious method was called economic
imperialism.*
9. From the Marxist-Leninist definition of "neo-colonialism" in paragraph 3 it
will be seen that it is applied in the first instance to designs against independent
States. It is, however, also used occasionally in Soviet writings to describe certain
alleged "combined operations" by the Western Powers against dependent territories,
such as joint exploitation of the Sahara, and NATO's activities against liberation
movements in the Congo and Angola. (This so-called "collective colonialism" is also
represented as encroachment on the interests of the old colonial Powers by the
United States and Western Germany, posing as anti-colonialists on the ground that
they have no colonies). The third All-African Peoples' Conference (paragraph 24)
employed "neo-colonialism" freely to describe the policies of the colonial Powers in
dependent and independent countries alike, as did the Afro-Asian Peoples' Solidarity
Council at Bandung in April1961 (see Annex A).2
*The letter entitled "The Philippines and the United States", is item 121 in Glimpses of World History,
Vol. 2, 1935.
2

Annexes not printed.
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10. The Soviet authorities are making a major effort to win over African leaders
to their view that Africa has no future unless it severs its links with the capitalist
system. In November-December 1960 the Moscow Conference formulated a plan for
Africa, as well as for Asia and Latin America, viz., the establishment of "States of
National Democracy" which would oppose "new forms of colonialism and the
penetration of imperialist capital" and effect an "anti-imperialist, anti-feudal,
democratic revolution". The Soviet Communist Party programme adopted on
October 23, 1961, says that young sovereign States will continue to play the role of a
"world countryside" and be the objects of semi-colonial exploitation until they put an
end to economic dependence on the West; and it outlines social and economic
changes which, with the help of the Socialist system, would enable them to break
away from the world capitalist economy.

"Neo-colonialism" as used by Africans
11. The leaders of newly independent African States are divided in their approach
to the common problem of how to overcome economic backwardness. The
Casablanca group thinks the solution lies in detaching Africa from the West, in
political unification and in the introduction of economic and social reforms aimed at
making Africa self-sufficient; the French-speaking Brazzaville group disputes that
ties with the West are a threat to independence and, although favouring economic
co-operation in Africa, thinks that attempts to unite the continent politically are
premature; States outside these groups mainly adopt a middle position.
12. The common denominator of the Casablanca group is suspicion of "neocolonialism". The Egyptians, with their own experience of indirect rule, although not
subscribing to Marxism-Leninism, have been using similar terminology about
colonialism and imperialism. There was nothing to choose between the speeches of
the Soviet and Egyptian delegates to the first Afro-Asian Peoples' Solidarity
Conference in Cairo in December 1957 when denouncing different forms of
colonialism (paragraph 17) . After the second All-African Peoples' Conference in
January 1960 (paragraph 20) had condemned "neo-colonialism", Cairo radio began
to expound it to Africa in its Arabic, Swahili and Somali broadcasts, denouncing the
French Community and the British Commonwealth as devices for economic
penetration and attacking puppet Governments which collaborated with imperialists.
However, it also uttered occasional warnings against "Communist imperialism which
the Soviet Union and China hoped to introduce in the place of colonialism". Nasser,
in his frequent harangues, plays up the distinction between political and economic
independence, adding his own ideas about "Arab Socialism" and the nefarious role of
Israel. At the Afro-Asian Economic Conference in Cairo in April 1960, he warned
against "the economic imperialism which, robed in the garb of Israeli aid, sought to
dominate the newly independent African States". He persuaded the Casablanca
Conference in January 1961 to condemn Israel on this ground, and when reporting
back to the U.A.R. National Congress he described this as its outstanding
achievement.
13. The other moving spirit of the Casablanca group's anti-colonialism is
Nkrumah. As a former student of Marxism-Leninism he too distinguishes between
political and economic independence; and he holds that only a united Africa can
achieve economic liberation through an economic plan embracing all Africa. As soon
as Ghana achieved independence, Nkrumah set about selling pan-Africanism as the
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cure for colonialism in its old familiar form and its alleged new forms . His opposition
to "neo-colonialism" at first had a pronounced anti-French slant and he carefully
avoided references to "American imperialism", no doubt because Ghana receives help
from the United States. However, events in the Congo caused his views on "neocolonialism" to harden, and at the United Nations he claimed that events had
justified his outcry against the "Balkanisation" of Africa and the policy of "handing
independence over to African peoples with one hand only to take it away with the
other". Nkrumah's latest bugbear is the European Economic Community, which, he
said in May 1961, bore all the marks of French "neo-colonialism". In the past
Nkrumah has stated that Ghana's membership of the Commonwealth is compatible
with African objectives; but recently he declared that Britain's membership of the
E.E.C. would disrupt the Commonwealth. The reference in a joint Soviet-Ghanaian
communique of July 25, 1961, to "attempts by certain West European Powers to draw
Africa into the sphere of the European Common Market in a plan to tie them to
European imperialism and keep them as suppliers of raw materials" was, by
implication, an indictment of Britain for entertaining "neo-colonialist" ideas.
14. The viewpoints of Sekou Toure3 and Modibo Keita4 on "neo-colonialism" are
not far removed from that of Nkrumah. They believe France to be the principal
exponent of "neo-colonialism", and generally support Nkrumah's views on the need
for African unity. The Charter establishing the Union of Ghana-Guinea-Mali
proclaimed among its objects the liquidation of imperialism, colonialism and neocolonialism in Africa and the building of African unity.
15. The leaders of the Brazzaville group, on the other hand, believe that the
future of their countries lies in association, on a basis of equality, with Western
Europe and with France in particular. This group comprises both non-Marxists and
Marxist advocates of "African Socialism"; they do not necessarily reject the
conception of "neo-colonialism", but interpret it in their different ways. The
Brazzaville Confe;ence in December 1960, hitting out at "attempts by rival blocs to
recolonise the Congo", deplored "this new form of colonialism".
16. In Africa generally, allegations of "neo-colonialism" are bandied about
indiscriminately: e.g., against the United Kingdom for supporting I.C.F.T.U. and for
conducting a "divide and rule" policy in Central and East Africa. The Emperor of
Ethiopia, who is far from being a Marxist, dwelt at length on the evils of "neocolonialism" when opening the Conference of Independent African States at Addis
Ababa (paragraph 22); and the late King of Morocco did likewise when opening the
Casablanca Conference (paragraph 23) . Outside the Brazzaville States, only
occasional dissentient voices are heard. Thus the Liberian Foreign Minister writing
in Liberian Age, said that the term "neo-colonialism" was often used in misplaced
criticism of African States which concluded aid or trade agreements; and James
Gichuru of the Kenya African National Union told the third All-African Peoples'
Conference (paragraph 24) that he did not include in "economic imperialism"
normal inter-State trade or Western aid without strings ....

3 Ahmed Sekou Toure (1922-1984), Guinean trade union leader, prime minister/president of Guinea
from 1958.
4
Modibo Keita, radical leader of the Union Soudanaise, Mali, and president of Mali.
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Conclusion
25. In spite of its extravagances, the theory of "neo-colonialism" finds wide
support even among moderate Africans and especially the rising generation. There is,
however, opposition to it on the part of the leaders of the Brazzaville States,
reinforced by certain other States participating in the Monrovia Conference. It may
be that some of its moderate supporters pay only lip-service to it, and that extremist
propaganda against those of the African leaders who are described as "African neocolonialist stooges" will recoil on itself.5
5
Acknowledging receipt of a copy of this memo, 0 H Morris (CO) wrote: 'It appears likely that, with the
exception of Katanga, most of the damaging propaganda against us recently has been based on the idea of
"collective colonialism" rather than on specific instances of alleged neo-colonialism by the United
Kingdom, e.g. that we support our allies the Portuguese over Angola or our allies the French over the
Sahara bomb tests, or the general charge that we are involved in the operations of a capitalist subterfuge
which conspires to frustrate the economic liberation of Africa' (9 Nov 1961, to ARC Bolton (FO)).
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CO 936/714
5 Dec 1961
[Relations between Britain and Ghana, and the communist threat]:
valedictory despatch (no 37; CRO print) from Sir A Snelling to Mr
Sandys
[Extract]
This is the last of the long, argumentative and disquieting despatches you will receive
from me in Accra ....

Anti-colonialism and African unity
4. Even in Colonial days, Nkrumah's view was that the independence of his
country was meaningless unless linked up with the total liberation of Africa. Soon
after he had won his own freedom, he started calling Pan-African conferences
dedicated to the task of ending colonialism. But the process of de-colonisation was
proceeding fairly smoothly in a number of the British and most of the French
territories in Black Africa, so that, until the middle of 1960, Nkrumah seemed almost
to be pushing at an open door. But then came the Congo catastrophe, which proved
to be a traumatic experience for the whole of Black Africa. It suddenly gave deep and
urgent meaning to Nkrumah's anti-colonial utterances: the failure of Belgium to give
political education to the Congolese and to prepare them for independence; the lack
of an attempt to produce a feeling of national unity among the African population;
the consequent relapse into tribal barbarism; the encouragement to Katanga to
secede; all these seemed to Nkrumah to prove that the colonialists were not to be
trusted, that they would not give up without a struggle, that they were willing to
grant nominal independence only if they could retain economic power in their own
hands, that neo-colonialism was the enemy of Africa.
5. At once the feeling grew in Black Africa that Nkrumah was right. The Russians
and their Satellites of course supported him and thus won his friendship. Our
attitude appeared in the eyes of many Africans to be at worst pro-Belgian and at best
equivocal. We were regarded as engaged in an attempt to thwart Lumumba, 1 and it
1
Patrice Lumumba (1925-1961), prime minister of the Congo, 1960, leader of Mouvement National
Congolais.
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was only a short step from that to implicating us in his martyrdom. Even the death of
Hammarskjold was blamed upon us in Ghana and India, so deep by that time had
become suspicion of our motives. And it did not stop there. The Congo was followed
by Angola and Bizerta.2 Algeria, South-West Africa, and the Union of South Africa are
always with us. The French still seem tempted to defy African opinion by conducting
atomic tests in the Sahara. All these are issues of passionate interest to Ghana. And
our policy upon them has often seemed to her to incline sharply towards the
European rather than the African point of view; to subordinate African and
Commonwealth to European interests; and to be based upon the determination that
NATO considerations shall override all others ....
The Russians
13. It was not until two and a half years after Ghana's independence that
Nkrumah began to realise that perhaps he would not obtain from us or from any
other country in the West either the political support or economic aid he sought.
Only then did he start to turn towards the East. The Russians had appeared at
Ghana's independence ceremonies in March 1957, concentrating single-mindedly on
their first objective of obtaining permission to open an Embassy. They did not
succeed until the autumn of 1959. When the Russian Ambassador at last arrived it
soon became apparent that his Government were prepared to do a lot to support him.
Within six months he had organised trips for influential Ghanaians to Moscow,
Tashkent and Samarkand on a scale undreamt of by us; within nine months he had
procured a loan of £15 million for Ghana; within 12 months he had begun to flood
the country with technical experts and missions; within 15 months he had managed
to turn the two C.P.P. newspapers into organs of pro-Communist and anti-Western
propaganda; in just over 20 months he had achieved the major triumph of getting
Nkrumah himself to go on a red-carpet, brain-washing tour of the Communist world.
So, because they showed most interest, went to most trouble, gave most aid, created
an atmosphere of lavishness and hospitality, the Russians came to have most
influence with the Government of Ghana.
14. Nkrumah's tour did yet further damage to Anglo-Ghanaian relations. It was
thorough, embracing every one of the Communist countries. By getting most of his
Ministers and a host of other C.P.P. leaders and officials to accompany him in relays
for parts of the tour, Nkrumah ensured that the maximum number of his followers
was exposed to Communist influence. He made a series of speeches flattering to his
hosts, and unpleasant to Western, especially British, ears. He appeared to support the
Russian line on Berlin. He decided to conclude trade agreements with each of the
Communist countries. He went to the Belgrade non-aligned conference where his
attitude, particularly over the Soviet resumption of atomic testing, appeared
distinctly un-neutral. Not surprisingly, the British Press decided that he was going
over to the Communist camp, ceasing to be genuinely non-aligned and intending
before long to break with the West. This view seemed to be supported by the way in
which, on his return to Ghana, he grappled with the domestic crisis which had
developed during his 10-week absence. Intense discontent at a draconian budget had
led to strikes with which the Right-wing Ministers, who had remained behind
2

In Mar 1961 there was an uprising against Portuguese coffee-farmers in Angola; in July 1961 Tunisian
nationalists blockaded the French naval base at Bizerta.
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nominally in charge of the Government, had grappled ineffectually. At the instigation
of the extreme Left wing, whose influence with him had increased during his trip, he
dismissed the Right wing on the grounds (which had a measure of justification) that
they were corrupt. The pro-Western Gbedemah and Ayeh-Kumi and the middle-ofthe-road Botsio were thus replaced by a Communist-orientated clique including
Adamafio, Boateng and Bing. Relations with Britain deteriorated sharply. General
Alexander 3 was dismissed. C.P.P. propaganda against the West reached new peaks of
shrill invective. Some people jumped to the conclusion that Russia was winning the
last battle of the cold war in Ghana. But they were wrong.

Ghana's domestic affairs
15. One further source of friction between Britain and Ghana has been the trend
of Nkrumah's Government towards totalitarianism. There is no longer any
significant Parliamentary Opposition .. .
16. . .. For Ghana we devised an independence Constitution which, in deference
to the wishes of the few intellectuals, was based upon the Westminster model,
though without either its flexibility or its bicameral structure. It did not work,
largely because the idea of a perman~nt opposition is foreign to African experience.
So political freedom had to be followed by constitutional freedom: after casting off
the shackles of Whitehall, Ghana had to get rid of the restraints of the Palace of
Westminster. In 1960 she devised a republican Constitution for herself. It will be
surprising if before long Nigeria does not follow suit.
17. These considerations are, however, lost upon the armchair critics and
meddlesome do-gooders in Britain who think they know best what Ghana wants - or
at any rate what is good for her. Individual journalists, Labour trade union leaders,
back-bench Conservatives, Liberals, unite in belabouring Ghana for tyranny and for
having departed from the path of rectitude laid down for her by us. People with a
sufficient sense of responsibility to refrain from calling de Gaulle a dictator do not
hesitate so to describe Nkrumah. When asked why, they say- as a Daily Telegraph
reporter bluntly put it recently-that Ghana is in the Commonwealth and therefore
must expect to be criticised in Britain, whereas France is not. .. . The British
Government has always refrained scrupulously from criticising Commonwealth
Governments for their domestic policies, and has gone to every possible length to
demonstrate that the independence Britain confers is genuine and complete. Some
organs of the British Press pursue contrary policies. It is difficult to see how Ghana's
connexion with the Commonwealth can long survive the irresponsible and arrogant
paternalism of Fleet Street.
The future outlook
18. It is no use attempting to prophesy the future course of events in Ghana. If
she follows the timetable of post-independence India, relations between the former
rulers and the former subjects have still to reach their nadir, and it may be several
more years before she can look upon us in a detached and unresentful manner. But
before the point of improvement is reached Ghana may leave the Commonwealth ... .
20. What happens during the next few months depends upon the success of our
operation to counteract the effect upon him of his Communist tour, and of the
3

Major-general HT Alexander, chief of defence staff, Ghana, 1960- 1961.
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money, the attention and the flattery he has received from the Russians. This
operation is being taken in stages. The first step was your own visit, Sir, to Accra in
October, when you reached the conclusion, which I fully share, that Nkrumah had
not passed beyond the position of non-alignment and gone into the Communist
camp, and that further efforts to prevent him from doing so were therefore
justified .... [A]fter you had made another quick trip to Accra to satisfy yourself that
all would be well, came the overwhelmingly important and triumphantly successful
visit of The Queen 4 (on which a separate despatch will follow shortly from this post) .
This visit demonstrated conclusively the deep affection and admiration felt by the
mass of the population not only for Her Majesty but also for the idea of the
Commonwealth and for Britain. Next will come the crucial decision on the part of
President Kennedy whether or not the Americans are going to help Nkrumah to
build Volta. At the moment of writing, I still do not know which way this decision will
go. If it is negative, Nkrumah's reaction will be similar to Nasser's after the American
refusal to assist in building the Aswan Dam; and unless we are prepared to act quickly
and alone in order to preserve our own interests, the confiscation of British assets,
the cutting off of trade with us, Ghana's departure from the Commonwealth and her
joining the Communist bloc are likely to follow before long. If the decision is
favourable, the most important question mark overhanging Ghana's immediate
intentions will be removed.
21. Looking further ahead, much depends upon what course events take in other
parts of Africa. If our decolonisation plans go well in East Africa and the Rhodesias, if
Katanga is reunited with Leopoldville, if there are no more Congos or Angolas or
Algerias or Bizertas, if we cease to put our own interests at risk by appearing to
support some of the calamitous African policies of Belgium, Portugal and France, an
improvement out of all recognition in our relations with Ghana, and probably with
most of Black Africa, is likely. There is always the chance, too, in cold as in hot war,
that the enemy may make a bad blunder-that the Russians may take some step
which alienates the friends they have been winning. And there is the question of
economic aid. If we stop letting the Russians have it all their own way, and if we are
prepared to make loans to Ghana to the amount of perhaps £5 million a year for a few
crucial years, we shall probably succeed not only in keeping her in the
Commonwealth but also in preserving an income of £65 million a year. But if not,
not. There is no prospect of Ghana leaving the Commonwealth amicably, like South
Africa, and of our income from her then continuing more or less unimpaired. A
breach would be total, and irreparable for a decade or longer. Moreover, such is,
regrettably, Nkrumah's nuisance value in Africa, that his example would be followed
before long by some of the other African members of the Commonwealth, at untold
cost not only to our prestige but also to our pockets. Of course, Ghana would suffer
greatly from breaking with the West, as did Egypt and Guinea, but neither Nasser nor
Sekou Toure were deterred by this prospect; neither of them had a following in Black
Africa, and therefore an infective potential, comparable with Nkrumah's; and neither
of them has yet been able to swallow his pride to the extent of making friends again
with his former closest associates.
22. In the end everything in Ghana depends upon Nkrumah. I have written
previously of the way in which he is influenced by the last person who has spoken to
4

On the background anxieties over this visit, see document no 539 below.

260

INTERNATIONAL RELATIONS POLICIES

[385]

him, of his ability to charm and delight almost everyone he meets, and of the way in
which during the last year he has taken so much power into his own hands that he is
swamped with work and is becoming ever less accessible to white faces. I believe, too,
that latterly he has become more African: more prone to juju, more obsessed-for all
his Communist tour-with events, personalities and intrigues within this continent.
The adulation of him by the party stalwarts now knows no bounds. "Nkrumahism" is
being turned into a religion. He is hypnotised by his own "mission". He advocates
"African socialism": nobody has yet defined it, but he seems to believe that some
grafting of Marxist ideology and Russian (or perhaps rather Yugoslavian) practice on
to the customs and habits of thought of Africa will prove possible and fruitful. But he
is not a Communist and will not become a slave of the Russians unless he is thrown
by the West into their arms. My own relations with him were good for my first 18
months or so in Accra. But then he became suspicious of me because, I am told, of
two articles in British newspapers, one implying without any basis of truth that I had
been stirring up people in London against Ghana during a conference in May, and the
other expressing critical opinions which he suspected came from me and which were
actually taken in London from one of my despatches. So latterly he has been distant
with me-friendly on the surface but not genuinely confiding. Any usefulness I may
have had in this post has thus come to an end.
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FO 371/161361, no 21
11 Oct 1962
[Situation in Ghana and the communist threat]: letter from
J Chadwick (CRO) toR W H du Boulay (Washington)
[Extract]
... 15. Two final thoughts. First, as to the consolidation of the One Party State, I do
not think that we need have too many qualms. This is a typical African manifestation
and one with which we must learn to live if only because Westminster type
democracy is not automatically suited to African conditions and because of the need
with which African leaders are faced in the early days to consolidate regimes which,
short of strong leadership, might well break apart once more into a series of warring
tribal factions . Naturally the establishment of an autocracy on the Ghana pattern
lends further grist to the mills of those who think that the Nkrumah regime is going
Communist. And admittedly there is much in Communist practice-particularly in
the field of economic dirigisme-which attracts the leaders of under-developed
countries and encourages them to copy Soviet methods to a certain degree. But
basically Soviet ideology is (in my view at least) alien to the African temperament. If
people like Nkrumah copy certain Soviet methods it is because they look on these as
the shortest possible cut to industrialisation and prosperity. The real danger lies in
the longer term Soviet indoctrination of selected youths who could in say ten years'
time work themselves into positions of power in Accra or other African capitals and
then seize power from within. But the West, and Britain in particular, still has many
cards of influence to play in face of this kind of danger. A shared language and
common administrative and military traditions are no mean assets.
16. Secondly-and I make this point because of our realisation here that your
colleagues in the Foreign Office do not always share our views on Ghana and also, I
suspect, sometimes look on us as "appeasers"-the question arises what attitude we
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should take when the Ghanaians do something outrageously silly or which puts
British interests at risk. Were Ghana a foreign country, we should no doubt protest at
her actions far more frequently than we do. But so long as Nkrumah keeps Ghana in
the Commonwealth, we are convinced that in the long term there are real hopes of
influencing the coming generation and, by the exercise of patience and restraint, of
arriving at a better relationship. Further than this, we have to ask ourselves what
cards there are in our own hands if at any time we decide that it suits us to be beastly
to Ghana. In fact there are few enough. The one trump card we could play would be
to engineer Ghanaian ejection from the Commonwealth. This might please large
sectors of public opinion here but within a short while it could well set off a chain
reaction in Africa as the result of which Nigeria, Tanganyika, and perhaps others,
voluntarily followed Ghana into exile. This would neither improve the image of the
Commonwealth nor in the long run redound to our credit, or improve our posture in
Africa. There are few other cards in our hands with which we could really hurt
Ghana. We have given her little financial aid since independence, apart from our
£5m. share in the Volta loan. She, on the contrary, had some £200m. in sterling
balances in 1957, and British business has a very large fixed investment in the
country which would undoubtedly become the first burnt offering if we were to take
strong action against Nkrumah's regime. Moreover, to slap Ghana in the face or to
engineer her dismissal from the Commonwealth would lose us our remaining
opportunities of influencing her for the future, whether through our military
training team, which is now thick on the ground; through the some 4,000 Ghanaian
students studying at our Universities; through our large business community in
Ghana, or through our whole range of technical aid experts. These are only a few
examples of the quiet ambassadors at our disposal. Should we adopt harsh policies we
should not only lose this silent form of permeation; we should probably end by
achieving the one result which we have at present good reason to believe can be
avoided-namely that of driving Ghana irrecoverably into the Communist camp.
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FO 371/161361, no 21
6 Nov 1962
[Communism in Ghana]: Sir D Wright (FO)l to J Chadwick (CO)

Thank you for your letter of October 12 enclosing a copy of your letter of October 11
to du Boulay in Washington. 2 I certainly do not wish to call in question your
excellent and comprehensive assessment of the general position in Ghana set out in
paras. 1-14 of your letter. I do, however, take issue with you on some of the points
made in your last two paragraphs.
2. I cannot help feeling that we should have qualms about the consolidation of
the One-Party State. Surely this is the very antithesis of what we have sought to
achieve in our African territories over the last 50 years? Isn't this One-Party State in
many ways an evil extension of the old tribal system which our colonial
administrators tried to moderate either by curbing the powers of the autocratic
chiefs or, in extreme cases, by deposing them? It looks to us as if in Ghana, since
1

Assistant under-secretary of state at FO, 1955-1959 and from 1962; ambassador to Ethiopia,
1959- 1962.
2
See previous document.
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independence, there has been a complete reversion at the centre to the autocratic
tribal chief complete with juju. And I question your implication that, once the early
days of consolidation are over, the present evils will disappear. They seem to be
getting worse each year.
3. I realise there is not much we can do about these unwelcome developments.
On the other hand if Ghana were a foreign country we should, as you say, no doubt
be ready to protest at her actions far more frequently than we do; in particular we
would, I imagine, not hesitate to react more strongly than we now do to particular
manifestations of the system directly affecting our interests. In other words, we
think that the present relationship is an unhealthy one in that it inhibits us from
acting as we would normally do when our interests are affected. I find it difficult to
see what advantage we gain from this softness. I realise, however, that this is a matter of judgement and that in your view harsh treatment would probably drive
Ghana into the Communist camp. While I do not suggest that we should seek to
engineer Ghana's ejection from the Commonwealth, I think we should not allow
our anxiety to keep her in the fold to inhibit us in our dealings with her. If, by
treating her more like a foreign country, we were to cause Ghana to think of leaving the Commonwealth I suggest that we should not worry. After all, our relations
with the Sudan are far more satisfactory than they are with Ghana. Our "quiet
Ambassadors" now in Ghana will, I suggest, remain there just so long as it suits
Nkrumah and have little or nothing to do with the Commonwealth relationship;
likewise the 4,000 Ghanaian students in the United Kingdom. I should also be very
surprised if Nigeria or Tanganyika would want to follow Ghana out of the
Commonwealth if she went of her own accord. Nor do I think her departure would
damage our posture in Africa; indeed it might well inspire a more healthy respect
for the Commonwealth among those moderate African countries who already distrust Nkrumah.
4. One further point. We do not share your view that basically Soviet ideology is
alien to the African temperament. Does not the traditional tribal organisation
contain a great deal of communalism, in farming, fishing, house building and other
similar pursuits? Also, the African tradition of authoritarianism is in some ways
closer to a communist rather than a democratic system. I remember how a few years
ago old China hands were telling us that Communism was quite incompatible with
Chinese temperament and philosophy and therefore would never succeed there.
5. Please forgive these irreverent and largely personal thoughts but you did say
that you would welcome any criticism I might care to make on your letter.
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CO 1027/382, no 9
9 Nov 1962
'Countering communism in Mrica': FO circular despatch (no 101, by
C F R Barclay) to British representatives in Africa
[Extract]
... 2. African attitude. Whatever African views may be about Communism as a way
of life and as a political system (and the evidence on this issue points in various
directions) it would be dangerous to underestimate the attraction of Communist
propaganda and of many declared Communist objectives for Africans in their present
situation. Africans irrevocably identify the West with the Colonial era which they
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abominate whatever may be the rights and wrongs of the question. The Communist
bloc have considerable success with their theme of neo-Colonialism. There is also the
folk-memory of slavery which Communist propagandists may be relied on to keep
alive. Moreover, Africans are bound to find Communism an attractive theory with its
cut-and-dried solutions to problems once its central hypotheses have been accepted,
and above all its ability to place the blame for anything that goes wrong either on the
imperialism of the past or the neo-Colonialism of the present. This is especially the
case when they themselves are attempting to absorb modern technology in a very
short time and are engaged in a fusion of African and Western culture in the midst of
which they all too often feel that they lack cultural credentials.
3. These are broadly the circumstances in which the Communist bloc has to
operate. Its tactics and aims are set out in the paragraphs below, which should be
read with one caveat. Although the bloc seeks to present a front of ideological
consistency, its tactics are versatile and opportunist. The categories set out below
represent the present pattern but could easily be changed without in any way
derogating from the main aim, namely the weaning away of the area from the West,
then the manipulation of its policies and economy to suit Communist interests, and
eventually domination.
4. Communist tactics: short and medium term. Among the short- and mediumterm tactics of the Communist bloc in Africa, the campaign to subvert Pan-African
Organisations is most prominent. The bloc recognizes that Pan-Africanism is, for the
moment at any rate, the main political dynamic. However unreal the aims of PanAfricanism may be, many African leaders sincerely promote it and all, without
exception, are obliged to pay lip-service to it. Secondly, the bloc does not have
diplomatic representation in every African country, and may well regard
manipulating the policies of Pan-African Organisations as the most economical way
of influencing as many African countries as possible. To this end a pattern has been
established ever since the initial meeting of the All-African Peoples Conference in
Accra in 1958. A suitable Communist front organisation has been associated with
each Pan-African Organisation as it has been set up and the secretariats penetrated as
far as possible. The most important is the association (although officially and
formally no affiliation exists) of the All-African Trade Union Federation with the
World Federation of Trade Unions. This reflects the primacy given to trade union
movements in Communist theory on Africa and has also the practical object of
staking out a claim to leadership of any organised African proletariat when and if one
emerges ....
5. Meanwhile the bloc also deploy their normal tactics of penetration. These
include:(a) the use of trade and aid;
(b) visits by increasing numbers of Africans to the Communist bloc;
(c) the full range of Communist propaganda including very heavy broadcasting
schedules (by the Soviet bloc and Peking) in English and French and in a steadily
increasing number of African languages. Under this heading there is also the
publication of books and pamphlets written from the Communist point of view. ...
(d) "straightforward" bribery of African leaders, as, for example, Oginga Odinga in
Kenya.
6.

There are signs of increased concentration on Eastern and Central Africa for
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subversion although there is no evidence so far of lessening pressure in other areas
of Mrica.
7. In so far as it is profitable to draw a distinction between the efforts of the
Chinese and the rest of the Communist bloc it may be said:(a) that the Chinese effort has so far been on a much smaller scale than that of the
Russians;
(b) that the Chinese have shown a certain tendency to concentrate on dissident
opposition groups and areas of actual or potential violence.
These are only differences of degree.
8. A recent development has been the establishment and recognition by Moscow
of a number of Communist Parties in Mrica. There is, for example a Basutoland
Communist Party and a nucleus in Swaziland. The French Communist Party has also
issued three separate declarations communes with the Algerian Communist Party,
the Parti Mricain de !'Independence (P.A.I.) of Senegal, and the illegal faction of the
Union des Populations du Cameroun (U.P.C.). This may well be an experiment to be
run in parallel with the lines of subversion set out in paragraphs 3-6 above.
9. Long-term tactics. At the same time the Communist bloc are also trying in
the long-term to capture the allegiance of the next generation of Mrican leaders.
Here the emphasis is cultural. Large numbers of Mricans are being granted
scholarships to study behind the Iron Curtain. Some have recently returned
disillusioned by their experiences. But while this is and should be exploited in our
publicity, we should not set too much store by the disillusionment of some of these
Mrican students in our long-term analysis of the Communist threat. In countries as
short of technicians and evolues as most of the Mrican countries are, almost any
Mrican who returns to the Continent qualified in some form or another is liable to
occupy a position of potential importance in his own country. It follows, therefore,
that even if the bloc succeeds in indoctrinating only a small percentage of students
(and we have, as yet, no warrant for believing that the proportion indoctrinated is
minimal), it will have achieved something significant. Moreover there is no reason to
believe that the bloc is incapable of learning from its early mistakes in this field.
(There have been racial disturbances between Mricans and inhabitants of the bloc
countries and the establishment of a kind of Mrican ghetto in the form of Lumumba
University has clearly been an error.)
10. The considerable development of Soviet Mrican studies, and in particular the
plan to write an Mrican history in Marxist terms, which has been specifically laid
down by the chief Soviet Mricanist Professor 1.1. Potekhim, as the principal task for
Soviet Mricanists, forms part of the same long-term project. This outwardly appears
to be a somewhat academic notion but is, in fact, shrewdly based. Mricans are,
naturally enough, no longer content to study only the history of British- or Frenchoccupied Africa, much less the history of the United Kingdom or France. They are
pressing towards the study of the history of the African Continent. If, therefore, the
bloc can obtain acceptance of a Marxist history or histories of Africa in African
schools, it will have done much, granted the reverence with which the contents of
school and university textbooks are generally regarded, to convince the next
generation or next generation but one of Africans of the legitimacy of their claims. In
general too, a parade of Soviet expertise in African studies is well-calculated to appeal
to young Africans and to Pan-Africanist leaders ....

[388]

388

THE US AND COMMUNISM

FO 371/177824, ff 150-153
'Four years in South-East Asia, 1960- 1963'; valedictory
memorandum by FA Warner (FO)l
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28 Nov 1963

[This paper was regarded as sufficiently 'interesting and stimulating' to be circulated by
the S of S to the local FO representatives: despatch, 6 Dec 1963.]

Ambassadors write valedictory despatches on leaving posts, but it is not usual for
Heads of Foreign Office Departments to do so. Yet so much has happened in SouthEast Asia during the four years that I have been in charge of the department that I
feel it is worth while making a summing up.
2. The most important development has undoubtedly been the opening of a
Second Front as a result of our quarrel with Indonesia. In 1960, the Western Powers
were solely concerned with the Communist push into South-East Asia from the
north. It was to meet this that SEATO had been created. It was the fashion to talk
loosely about "the Chinese threat" and many Americans still discuss the problem in
this misleading way. In my opinion, although the Chinese have supported and
influenced the Communist parties in South-East Asia they have been almost
completely absorbed in their own domestic problems and in their ideological dispute
with Russia and they have made no effort at all to subjugate the area by subversion.
Their concern has been to prevent the Americans from establishing any further
military presence and to try to bring about the withdrawal of existing foreign bases
by encouraging "positive neutralism" and egging on the "new emerging forces". In
fact, the military threat with which we have been faced has been entirely a North
Vietnamese one. Admittedly, North Vietnam could not survive were it not for Chinese
help and backing, but the drive to seize South Vietnam and Laos by insurgency (and
eventually, no doubt, to reconstitute the whole of former French Indo-China as a
Federal Communist State) is a campaign which the North Vietnamese have handled
almost entirely on their own .. It is a depressing thought that this fifth-rate little State
has been able to keep the United States and its SEATO allies spinning around for
several years. This being so, what are we all going to do when the Chinese really start
a big subversive push, as I believe they well may in 5 or 10 years' time?
3. Meanwhile, behind our backs as we all stood facing northwards, there has
been opened a southern front as a result of Indonesian "confrontation" of Malaysia.
We already, as a result, have six major military units in Borneo and I guess we shall
have to have more next year. This has completely changed the strategic position.
Instead of enjoying a great depth of Commonwealth and Western defence from the
advanced line of the Mekong back through Thailand and Malaysia to Australia, we
now find ourselves squeezed into a sandwich in Thailand and Malaysia. Furthermore,
as a result of Indonesian hostility, the pressure to remove our bases has greatly
increased and the security of the Americans in the Philippines is also threatened.
Malaysia has been brought into the front line and everything depends on its ability to
hold together, under our protection, until the Indonesians either settle down or get
into too much of a mess to remain effective enemies. This is a dark outlook. If the

1

Fred Warner, knighted 1972; 1st secretary in FO from 1950, charge d'affaires in Rangoon, 1956; Imperial
Defence College, 1964; ambassador to Laos, 1965-1967, to UN, 1969 - 1972, and to Japan, 1972 - 1975.
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Indonesians persist it will be difficult for this country to meet the financial and
manpower burdens, and the Americans will always be in two minds as to whether the
game is worth the candle.
4. The second change has been the slow but steady growth of Socialism as a
Cargo Cult. What I mean is this. When the countries of South-East Asia obtained
their independence, they thought that the removal of foreign domination and the
breaking of the hold of the big European commercial firms which had exploited their
economies would allow them to catapult into the modern industrial society and the
Welfare State. But in spite of the economic aid poured in, nothing of the kind has
happened in most of these countries because of the lack of an existing industrial
base, a native entrepreneurial class and a technically educated body. Worst of all, they
have never understood the connection between work and wealth. South-East Asians
are the last people ever to blame themselves and so they attribute the total failures of
the last 15 years to certain causes cleverly suggested to them by the Russians: neocolonialism and the hopelessness of the liberal-democratic systems bequeathed to
them. The legend has been circulated that only 40 years ago the Soviet Union also
was an under-developed country, exploited by foreigners, which seized the technical
leadership of the world by learning the right spell-i.e., Socialism. I am sure that it
is this magical element, rather than any real understanding of their own
predicament and of the ideological strength of Socialism, that has led the devotees to
this particular form of Cargo Cult, waiting for the factories to spring out of the
ground and the white towers of concrete to rise above the banyans and the rain trees.
Burma is already committed, important steps have been taken in Indonesia, and
perhaps now Cambodia will follow suit.
5. The third major development in my time has been the improvement in AngloAmerican co-operation. I still recall with profound distaste the situation in January
1960. We were at cross-purposes on every issue. The Americans constantly attacked
us publicly and ran us down to our allies. Nearly every one of our posts in the area
was in the grip of bitter anti-American feeling. It was almost impossible to get any
idea of ours sympathetically considered by the State Department. The ghost of the
terrible Mr. Waiter Robertson 2 seemed still to haunt the scene. The Americans
thought us treacherous and cowardly and we thought them stupid and aggressive.
The change which so rapidly took place in 1961 was, of course, the result of Mr.
Kennedy's election and of the determination of his Under-Secretary for Far Eastern
Affairs, Mr. Averell Harriman, to restore the close working relationships with the
British which he had enjoyed during the Second World War. We still have our
difficulties, and we have serious grounds for complaint about the attitude of the
Americans to Indonesia and Malaysia, but the situation has improved out of all
recognition and ideas can be freely and intelligently exchanged. Long may it last;
without this there can be no British influence in the area. We do not dispose of
enough power to achieve what we want and the only policy we can successfully
pursue is to use American power to achieve our own ends. For this we have an
important lever in Australia. The Americans are willing to do much more for the
Australians than for us, and we should constantly bear this in mind, I suggest, for our
own ends.

2

WaiterS Robertson, American business executive, assistantS of S for Far East Affairs, 1953-1959.
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6. And now for the football score. Reviewing the matches played in the various
countries and organisations of the area during my time, I am distressed to find that
we have lost five, drawn three, and won only one. I reckon this as follows.
7. Losses. Burma has changed from a pleasant, happy and friendly country into a
chaotic, bitter recluse. The Administration is far less effective throughout the
country and there is a strong anti-Western bias. The chances of civil war, revolution
or Communist control in 1964 are considerable. Cambodia has also shifted a long
way from its former neutrality. The tone of Cambodian statements is now
consistently anti-Western, negotiations have opened for the removal of all American
aid and technicians, and its brilliant leader has passed from the merely erratic to the
crazy. I feel that this is our own fault and that of the Americans. The only thing that I
seriously regret in these last few years is the unnecessary rigidity which we showed
when Prince Sihanouk3 called for negotiations on his country's neutrality in 1962. In
South Vietnam, the disease which was endemic but mild in early 1960, developed
with extraordinary rapidity. For three years the country has been in a state of full
civil war. If the new revolutionary Government cannot work a real improvement in
the next few months, a humiliating debacle will be the end of the affair. The
Philippines, though still very much part of the Free World, has made a radical
decision to get down into the street with the other boys of the Asian village instead of
sitting behind lace curtains in the American parlour. Though this may be healthier, it
is going to give a lot of trouble. Finally, Indonesia has more or less gone berserk, is
committed to removing all Western influence from the area and claims to have
assumed the leadership of New Emergent Forces in bitter hostility to the Old World.
None of these losses is absolute, they are all reversible still; but it seems right to
point out that nearly all the goals scored so far are against the West.
8. The most successful drawn match has been played in Laos. This was only
saved, however, by our own determination to take up an extremely uncompromising
position against the former United States Administration in the winter of 1960-61,
and by the amazing personal performances of Mr. Malcolm MacDonald and the late
Mr. Pushkin. The great difficulty of achieving the Laotian Settlement is a warning of
the hard road still ahead of us elsewhere. Thailand must be accounted another draw;
perhaps we have improved our position there in the last two years and co-operation
seems smoother. To retain a stable Thailand is as important as keeping Malaysia
together, in our present "sandwich" position described in paragraph 3 above. Finally,
we have maintained an even keel in SEATO after the storms of 1961 and 1962. There
are constant calls for reforming or broadening this organisation but I think that it
represents the maximum that can be achieved in the way of joint military cooperation in South-East Asia to-day and I would personally be most unwilling to
tamper with it.
9. Our only real win is Malaysia. It may be a weak and fragile creation, but we
have brought it into existence in the face of all obstacles, and we must try to ensure
that it develops as intended.
10. Surveying this desolate scene, I feel that I ought to be able to suggest some
remedy which might bring us better success in the future . But in fact I am sure that
our policies are well founded and that we must continue to pursue them,
3
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remembering that the South-East Asians themselves will tire in time of the kind of
foolish things many of them are now doing, just as they originally tired of the way of
doing things into which we tried to push them when they became independent.
These are just independence maladies, and the main reason why the Thais are more
immune to them is that Thailand has been independent all along.
11. There is, however, one field in which I think we have almost totally failed.
This is what I would call "Personal Diplomacy", i.e. , diplomacy aimed at a person
rather than a situation or a State. Dynastic marriages are no longer possible, but it is
still important to attach to oneself the leaders of other States by some means or
other. The most effective one is to gain the personal intimacy and trust of the ruler. If
the leader of a South-East Asian State goes to Moscow or Peking he is repeatedly in
the company of the leader when he is visiting, from the moment he arrives at the
airfield. The Foreign Minister will detach himself from his duties to take the visitor
all over the country. Whatever Mr. Chou En-lai 4 may stand for, South-East Asian
rulers feel that he is a wonderful man and their friend. Intelligence operations are
also carefully mounted ad personam, to persuade the victim that he is threatened by
American plots, that his pro-Western advisers are intriguing against him and so on.
Visits are frequently and repeatedly exchanged, and the smaller men like receiving
the bigger men in their own countries. It is very difficult to persuade Europeans and
Americans that these things are essential to success with most orientals, and that
half-measures only lead to hidden resentments and animosities which burst out
years later. Communist leaders are very busy men, not notable for natural good
manners, and the immense amount of time and trouble they are willing to give to
such matters shows how highly they value the results obtained.
12. In conclusion, I believe that South-East Asia will continue to be a most
troublesome and difficult part of the world for years to come. I do not believe there is
any alternative for us but to remain in the thick of it. So long as Commonwealth
defence has any meaning at all, our obligations to Australia, New Zealand and
Malaysia, and more remotely to India and Pakistan, command our continued
presence.
4

Chou En-lai (Zhou Enlai), prime minister of the Chinese People's Republic, 1949-1975 (died) .
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PREM 11/4794, ff 25-29
11 Feb 1964
[The sea-change in world affairs]: speech by Sir A Douglas-Home to
the Empire Club of Canada at Toronto
[The prime minister visited Canada and the United States, 9-14 Feb 1964, accompanied
by Mr Butler. He was entertained to dinner by the Empire Club of Toronto, at the Royal
York Hotel, on the occasion of their 60th anniversary, at which he made this speech. In
talks with Mr Pearson on the previous day, they discussed Malaysia, Southern Rhodesia,
British Guiana, Cyprus, trade and disarmament. He explained why troops had been sent
to East Africa, in order to create greater stability for the future: 'as a result of the speed
with which, for various reasons, we had had to confer independence on our former East
African colonies, we had had no time to train an officer class in the local armies and none
of the Governments of the newly-independent countries could rely on the loyalty of their
armed or security forces '. Similar discussions with newly-installed President Johnson,
according to Oliver Wright (his private secretary), strengthened 'the unspoken special
relationship', if only because the Americans had come to realise that Britain was the only
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ally with a presence in all parts of the world: 'They seem more ready therefore to have us
around to carry some of the cans and bear some of the expense ... . There seems to be
plenty of scope in the future for adding to our responsibilities as a world power; none for
reducing our commitments' (minute to Sir A Douglas-Home, 'Reflections on a visit', CAB
134/1561, ff 80-83).]

I start from the proposition that there is a sea-change coming over the world at large.
Man's ambitions since the beginning of time have been simple if elusive. They have
been food and life. His lot has been one of perpetual struggle and never yet in history
has he won the fight either from nature or his neighbour. Perversely when invention
and machines brought plenty within the grasp at least of the northern industrialised
half of the globe men began the latest edition of their religious-political wars. A large
part of our energies since the war have been absorbed by the conflict of ideology
between Communism and democracy, between the Eastern crusade to impose on
others an official paradise whether they like it or not and the Western belief that the
State exists to serve individual men and women in their search for security and food
and, if it is possible on earth, happiness.
There is something at any rate in the make-up of Christian man which has always
identified tyranny with evil and which insists that man loses life and the dignity
which God gave him if he is dominated by another. Given the nature of the
Communist creed, the cold war was inevitable. Corruption and tyranny can march so
far under the banner of benevolence but Communism revealed its true colours and
fatal flaw when it imposed "Paradise" at the gun-point. The reaction of free peoples
was instinctive and before the Western free societies could come together with the
Soviet bloc for the purpose of peaceful living, force had to be eliminated from the
Communist calculations of the future. I believe the change began when Cuba
demonstrated that in a total sense the use of war as an instrument of policy could
only mean a dead end for Communism. 1 That shock pulled up the potential aggressor
sharp in his tracks. And more than that-face to face with the nuclear bomb every
individual and country was compelled to rethink the philosophy of life with his
neighbour which had held the field since the beginning of time. Man had always
turned to war with his neighbour in order to satisfy his need or his greed. Now in a
moment of arresting blinding clarity man saw that force had no meaning but death.
The reaction was immediate and although a partial nuclear test ban treaty was not
on the face of it a decisive parting of the ways, nevertheless I believe that by that act
East and West chose. And the decision was to turn our backs on the sign-post leading
to war. There has at least been a mutual recognition that living under a nuclear
atmospheric mushroom was not paradise: it was much nearer hell. In Britain we had
long wished to convert sterile confrontation into positive co-existence. The steps
along the road of co-operation will be slow but I believe that they are deliberate and
that neither party will now turn back. That is a gain for mankind. But something
more than force has to be abandoned if peace is to be real. Until now Communist
doctrine has acted on the belief that subversion and the chaos that follows from it
would bring to their States new dominion and power. That belief is still active, for
how otherwise could a leading Chinese leader have said on leaving Africa: "The
prospects for revolution in Africa are excellent." If that doctrine survives as it does it
1
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must be challenged by the free nations with the same dogged pertinacity which has
eliminated the use of force. It must be made clear to Russians and Chinese that to
stir the pot of trouble and to foment chaos and disorder defeats their own ends. I
believe that the Soviet Union is slowly beginning to understand as she has increasing
dealings with the rich northern nations that a world divided into rich and poor is
dangerous. It must surely carry conviction that the betterment which Russia seeks
for her own people must lie in co-operation and that strife and disorder are the worst
enemies of modern Russia.
The second great preoccupation of most of the rest of humanity since the end of
the war has been the virtual end of the process of decolonisation, a movement of
emancipation which began here over 100 years ago when the Durham Report was
written. Your great neighbour might put it at the time of an earlier tea party. Well, if
they choose to be cookie-pushers let them. The fact is that colonialism is nearly at an
end and that it was the seed of freedom in the Christian-democratic societies which
ensured that it would be so. Here the sea-change is evident. The political face of the
world has been recast and the balance of power re-distributed. The British Empire
and other empires have gone. The countries of the continent of Africa and the
continent of Asia are groping for identity and for existence and for food and peace.
Basically the same choice faces the newly independent communities of those
continents as faced their northern neighbours years ago when the great European
empires broke. Are they going to concentrate their policies on the basic needs of
their peoples which is for food and security and order, or are they going to divert
their energies and their scanty wealth into the patterns of rivalry which can only lead
to frustration and fear and want and war? Is the reaction to decolonisation going to
be racialism and the sequel to freedom covetousness: or are the old nations and the
new going to learn the lesson of history in time and refuse to be petrified into the old
postures and consciously settle down to find prosperity and peace with and for each
other? On the face of it one might despair. There are many countries where law and
order is at best precarious. There are all too few countries where law rests on consent
and the order is just. And if there is so much internal anarchy and external rivalry,
how do we establish a system of international order and law and act on it?
The instrument which we chose for the collective safety of nations was the
Security Council of the United Nations, but it has not yet succeeded in establishing a
world-wide order and authority sustained by an international police force. We know
that nothing more than the most tentative start has been possible because of the veto
on collective action hitherto used by the Soviet Union. We hope that this may
gradually change. But we must be honest with ourselves. Even now, if the Russians
were to modify their veto policy and a standing United Nations force were to be
created, by what authority would it lay down the law? Nations hesitate to put their
affairs unreservedly in the hands of a Security Council, the members of which
embrace such wide interpretations of justice and of human values. A heavy and
urgent responsibility lies upon Canada and Britain and the United States to lead the
members of the United Nations to observe the principles of the Charter. We shall
persevere until the United Nations is an effective instrument for collective security
and work for the day when it will contribute to securing man's basic needs of food
and peace. It has much to its credit. It is the speaker's corner of the world, a unique
meeting place for all nations. It contributes enormously to the fight against hunger
and want and to the education of peoples. More than that, it has begun its policing
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operations which are helping to keep the peace. We and you in Canada and others
work and pay so that the United Nations may increase its influence. But it cannot
begin to organise a world of order and stability unless the Soviet Union is seen to
cease to use it for political ends. Messages like that which Mr. Khrushchev sent to me
reveal how wide is the gulf to be bridged. The picture of widespread jealousy and
rivalry and strife which the world presents makes it impossible to create an
international police force representing a united world.
For the present, therefore, reality compels us to conclude that it is not the
goodness of man but the fear of the nuclear bomb that is bringing the cold war to an
end and is keeping the peace. That is what has held the peace since 1945 and that is
what keeps it now. No one now dares to start a war because none can say that it
would not quickly expand into a nuclear exchange. It is the nuclear deterrent which
has compelled the Soviet to drop its high risk policies and it is the bomb which has
been at the foundation of the present search for areas of agreement. What the bomb
started has been followed up by wheat-where Canada and the United States are
meeting their Communist neighbour's need-perhaps a modern illustration of the
value of beating swords into ploughshares. I hope that it is a real symbol of change.
For although the bomb is the guarantor of peace in the northern half of the world;
and although it will be with us as a deterrent, it is only tolerable as a means to an
end. While it holds the peace we have to make a convincing attack on the causes of
discontent in the world and do it while the peace is held by the nuclear bomb, and get
all countries so deeply involved in helping each other to live and live well that
racialism and rivalry and the envy and ambition which lead to expansion at the
expense of your neighbour become obsolete relics of the past. The Christian
churches have set an example which is widely acclaimed. Let the Christian nations
throw themselves into the task of healing this artificial division in the world.
We have opportunities in 1964 in which the industrial nations of the northern
hemisphere can set an example, to encourage, as President Johnson has put it, the
pursuit of peace. It is quite clear that the problem of problems facing us in the year
ahead is the disparity of wealth between the rich nations and the poor. It is clear that
the gulf of centuries cannot be bridged in a few years but there are the strongest of
reasons for tackling it now. First, we shall have no lasting stability and order until we
succeed. Secondly, so long as there is hunger in the world which we can satisfy,
sickness which we can cure, or education which we can supply, we feel in conscience
bound to do so. And thirdly, because it is a fact that the division of wealth broadly
coincides with the division of colour and therefore in these economic discontents
there lurks the danger of a racial division of the world on horizontal lines.
What are the means? First there is aid. Western nations have been providing aid in
steadily larger quantities. You in Canada are making an effort to increase your share
of this burden. We in Britain have doubled our overseas aid in the last five years. And
let us remember that aid is not just a question of money. It is also a matter of people,
sending experts to work in the developing countries and receiving people from the
developing countries for training in our own. We in Britain now have over 40,000
Commonwealth students in our universities and colleges and are sending out many
thousands of technicians and graduates to assist developing countries every year. But
aid, essential though it is, is only part of the answer. It can never of itself supply the
need. Indeed it tends to breed a false relationship. The relationship of donor and
recipient is an unequal one and in the long run may become intolerable to both,
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particularly to the recipient who wishes to maintain his self-respect and develop his
self-reliance. Trade and investment are different in character and even more
important and unless they also can be encouraged the aid will never achieve its full
purpose. But if the answer is investment and trade as well as aid there are several
considerations which arise.
First, the most important contribution the developed countries can make is to
maintain a steady expansion of their own economies, thereby providing increasing
outlets for the exports of the developing world, as well as strengthening their ability
to provide help in other ways. We have a duty to be prosperous. Secondly, we must
see to it that international trade is liberal. In this way also we can provide expanding
export markets, and facil itate the diversification of the economies of developing
countries away from their present undue dependence on a limited range of primary
products. We in Britain try to set a high standard in this respect and we are willing
and ready to throw our weight behind further progress when we come to the United
Nations Trade and Development Conference and the Kennedy Round. Thirdly, there
is the problem of instability of commodity prices. This is not in fact a single problem,
but is as diverse as the number of commodities themselves; and each raises its own
special difficulties. We must exercise our collective wisdom to tackle them. Fourthly,
we shall have to try and find constructive answers to the problems of international
liquidity. The International Monetary Fund already has special arrangements for
helping primary-producing countries to face the difficulties of a temporary fall in
their earnings. But, as I have already said, it is also of first-class importance to the
poorer countries that the level of activity in the industrialised countries, and hence
world trade, should not fall-or indeed fail to rise. This could happen by reason of a
failure to provide adequate international credit to bridge temporary deficits in the
balance of payments. We must not allow this to happen. And lastly, as development
depends on the investment not only of Governments but of countless private
individuals, the receiving countries must supply a climate of confidence in the future
and live up to the assurances which they give. Over the years Canada has set an
outstanding example. Nothing will induce investors to lay out their capital if there is
a risk of confiscation or if profits are seized or sterilised. The money will then flow
into the northern half of the world and the gap between rich and poor will widen. It
would be a very good thing if countries looking for capital could draw up a code of
conduct towards investing countries which they would pledge themselves to observe.
It is one of the ironies of life that the newly independent nations have been born
into a world which is already interdependent. Great nations can to-day no longer
hope to impose their will on the small. Equally, small nations cannot hope to enjoy
the benefits that the 20th or 21st century have to offer without the help of the great.
For those who are tempted to fling their weight about it must be a restraining
influence. For those who have drunk deep of the heady wine of independence this is a
sobering thought. Everything indicates the absolute interdependence of all nations.
Great prizes can be won if we act together. If we do not, we may not even be alive to
collect the prizes. It will be small comfort then for a few poverty-stricken survivors to
apportion blame.
I see no reason why the northern nations, including Russia, should not recognise a
common duty in working together to solve these common interests. We have much
in common when it comes to preserving the human race from extinction. It is in our
common interest to nourish and to foster prosperity and expansion. We have
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everything to gain from rising living standards for our peoples. To subvert and to
destroy a society only leaves an impoverished wreck on the hands of all of us while to
succour and to build creates a new asset for humanity. The surest way-the only
way-to serve humanity is to jettison the ideological conflict and organise the world
for peace and plenty. If the Soviet Union is willing to settle the differences in Europe
and to turn to these more fruitful fields of enterprise the smaller squabbles would be
contained because the poor and discontented would see the prize before them of the
fullness of life. Speaking in Montreal in 1958 I said that the great movement of the
20th century would be seen to be one from dependence to independence to
interdependence. Let Canada and Britain who sowed the seed, help the world to reap
the harvest.

390 PREM 1114609, pp 7-14
23 Apr 1964
'Communist subversion in Mrica': British memorandum (from Sir A
Douglas-Home, T161/64) for the prime minister of Nigeria
Introduction
During the colonial era the direct inspiration of the Communist effort in Africa was
mainly that of the metropolitan Communist parties; the Sino-Soviet Bloc was
prevented from making much of an impact of its own. The bloc had, therefore, to rely
on the more diffuse influence of Communist world "front organisations"; they
operated effectively but not very extensively in the spheres of trade union and youth
organisation. In British and to a lesser extent in French territory there was great
wastage of the talent which the metropolitan parties had assiduously cultivated.
Consequently, although pockets of influence were developed here and there (as
represented, for example by the remnants of a Communist group in Ghana, the
Nigeria T.U.C., the left-wing factions of Zanzibar's political parties, the Communist
parties in the Maghreb), African countries at the time of their independence were
very backward from the Communist point of view.
2. After independence the Soviet bloc and China gained direct access and have
used the whole of their political and ideological armoury in the furtherance of their
African policies.
Soviet and Chinese policy
3. The Russians and the Chinese have a similar aim although, because of the
serious political and ideological difference between them, they pursue it
independently. It is in the first instance to align Africa on the Communist side and in
particular support of their respective policies. Eventually, by erosion of all forms of
an independent African way of life-political, social, economic and cultural-they
expect so to tighten their grip as to place the Continent in the grand design of a
Communist world and thus make it subject to social and economic planning either
Russian or Chinese as the case may be. No opportunity is lost to support this
generally subversive effort by direct use of subversive means,-even a troupe of
Chinese jugglers has been headed by an Intelligence Officer.
4. The struggle for leadership between the Russians and Chinese is, of course,
reflected in their approach to Africa. The Chinese score with their appeal to Afro-
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Asian solidarity and their comparatively clear-cut view of revolution, but the
Russians, at any rate for the present, have vastly the greater resources to devote to
Africa and can afford to be patient. Thus their tactics may be different but the end of
both is the finish of African independence.

The Communist basis in Africa
5. Ordinarily a comparatively small but highly organised Communist party
should form the spear-head of Communist advance. This is not generally so in Africa,
at any rate south of the Sahara, for the wide adoption of the one-party system rules
out the formation of Communist parties proper. A crypto-Communist party, such as
the Socialist Workers' and Farmers' Party, has, however, a place in multi-party States
such as Nigeria-the Communist Party of Great Britain (and also the Communist
Party of the Soviet Union) has been keenly interested in the S.W.A.F.P. and regards its
development as a matter of great importance.
6. Generally speaking the Communist object is to gain influence in the
Government and its related institutions-the administration, trade union and youth
organisations, the educational field and so forth. Zanzibar provides an example. Just
before its overthrow, the Z.N.P. Government ordered a raid on the offices of Babu's
Umma Party 1 which was under substantial Communist control. The police found a
list of his supporters, about a thousand in all, of whom a very substantial number
were dotted around the whole of the administration and were especially thickly
represented in the police force. The agility with which local Communists take
advantage of revolutionary situations is also illustrated by events in Zanzibar. Thus
Babu, apart from acquiring the Ministry for External Affairs and Trade, is backed by
his Communist followers in such key posts as Principal Secretary to the Cabinet, the
Head of the Security Police, and the Government Press Officer. In combination with
Hanga (Vice-President and Prime Minister), Twala (Minister for Finance and
Development), and Moyo (Minister for Works, Communications and Power), the
elements in favour of strong Communist attachments are clearly in a powerful
position. Despite his mass following President Karume 2 seems on the way to being
politically isolated.

The subversive impact of the Soviet Union and China
7. As suggested in paragraph 3 the approach of the Communist powers to Africa
is primarily designed to align the Continent with themselves. The Governments (or
influential sections of the people if the Governments prove obdurate) have to be
convinced that African and Western policies are incompatible, and that what seems
to be compatible between them in fact merely represents the fetters of neocolonialism. The main force of this rather absurd argument rests on the emotional
resentments built up during the colonial era; but the incessant and increasing
propaganda which the Communist powers devote to it provides most of the
background to the practical forms of "assistance" (and complementary subversion)
which are simultaneously paraded.

1

Mohammed Babu, leader of a mainly Arab Party; he was thought to have Chinese contacts, and to recruit
young thugs. For Zanzibar revolution (Jan 1964), see document nos 137, p 2, and 139 in Pt I.
2
Sheikh Karume, leader of the Afro-Shirazi Party.
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8. The matter of economic aid is too large a subject to treat in the course of this
short sketch. It is, however, fundamental to the full development of Communist
political interests in economically under-developed continent such as Mrica. The
Chinese say quite openly that economic relations have a political object. Also
fundamental is the educational effort. Its object is so obvious that many Mrican
Governments have taken steps themselves to control the selection of students
proceeding to Communist countries instead of leaving it, as formerly, to the
organisations most interested in producing a Communist intelligentsia. Many
students, however, still escape the Government's sieve. The number of students in
Eastern Europe continues to rise-there are now considerably more than 2,000 and
the rise is accompanied by an increase in the Communists' own educational facilities
(e.g. Moscow's Patrice Lumumba Friendship University). Some of the material is, of
course, refractory, and the Communist authorities undoubtedly have their setbacks
and difficulties; but the impact of a steady flow of returning students, although it can
be readily foreseen, has yet to be felt in depth. A feature which has become more
noticeable in the last year or two is specialisation in the ideological education
undertaken by certain of the foreign schools. Training in para-military techniques of
revolution has also been increasing; the most recent example of its effectiveness is
provided by the part which Babu's Cuban trained supporters played in the Zanzibar
coup.
9. Flattery and bribery constitute an even more direct and pointed effort to
acquire political influence. The main intention is that consciously or unconsciously
the recipients should become agents of influence. For example, the Chinese
cultivation of Babu would certainly now seem to be paying its dividends . It remains
to be seen whether or not Mr. Odinga's3 notorious dependence on both the Soviet
Union and China for a very large financial subvention will permanently engage his
political gratitude.
10. Apart from the cultivation of individuals who are not necessarily
Communists, the Russians and Chinese often find it expedient to bolster up
movements and organisations which are themselves Communist or Communist
dominated. Thus it is not surprising that the S.W.A.F.P. of Nigeria is being given
covert assistance mostly in the form of fairly substantial quantities of money (along
with advice) by the Russians and Chinese. Communist interest in the Nigerian T.U.C.
has been common knowledge for many years. On the other hand, relations with
some Governments (e.g. the Egyptian Government) may make it necessary virtually
to cold-shoulder the local Communist movement. Primarily it is the State-to-State
relations between the Communist powers and the Governments of independent
Mrican countries which in each case determine the nature of attack.
11. The quickness of the Communist powers to seek their own advantage in
circumstances of political upheaval is as noticeable as is that of the local
Communists themselves. The Congo provides the classic case in which the Russians
tried to seize the initiative and nearly succeeded. In Zanzibar the Chinese
immediately provided money after the revolution. The East Germans have provided a
Permanent Secretary for the Finance Ministry. Other Communist technicians,
including Chinese, have arrived and more are said to be on their way.

3

A Oginga Odinga, vice-president of KANU, 1960-1966.
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The role of the Communist diplomatic missions and their intelligence officers
12. The Soviet bloc and Communist China now have missions in twenty African
countries. Total staff of all categories number about 1,500. In fourteen countries of
West Africa stretching from Senegal to the Cameroons Republic the missions' staff
number about 780, of whom 286 are Russians and 102 Chinese. Their highest
concentration is in Ghana where the total strength of the Russian Embassy is about
120; about eighty more serve in other capacities. Many of the embassies, indeed
almost all of them, are much larger than are necessary to represent the Communist
powers' present stake in Africa. They are there in such numbers in order to swing the
Africa of the future over to their camp. For example, it is disquieting rather than
ridiculous that the Russian Embassy in Togo is thirty-seven strong.
13. In some instances a good third of the total staff is composed of known or
suspected Intelligence Officers. For example, in Nigeria out of the twenty Russian
officials there are seven known or suspected Intelligence Officers, and they, it is safe
to assume, co-operate with the officers, four in number, of Satellite Intelligence
Services which are also represented. Ghana is accorded about nine Russian
Intelligence Officers; Togo three; and so on.
14. It is improbable that "spying" (in a strict sense) is the Intelligence
Officers' main pre-occupation. They are there essentially for two purposes. The
first is to make a professional contribution to their Government's knowledge of
Africa (knowledge which is far less extensive than that of the western powers
acquired as it has been over so many years); secondly and more important, it is
their duty to secure positions of influence by secret and devious means. High on
the list of an Intelligence Officer's priorities is the cultivation of friendships which
either now or conceivably in the future can be exploited in the Communist political interest. The general importance of the Intelligence Officers is reflected by
new departments of the Communist Party of the Soviet Union and of the K.G.B. (a
part of the Russian Intelligence Service) which it has been found necessary to
form to deal specifically with Africa. A number of other satellite intelligence services have followed suit.
15. Even some Heads of Missions are intelligence officers, like Rodianov, the
Russian Ambassador to Ghana; although they may not actively engage in covert work
during their Ambassadorship, the fact that they are so positioned is evidence enough
of the support given to the intelligence effort. A similar effort is made among the
African student community in Communist countries: the pro-Rector of the
Lumumba Friendship University in Moscow is a K.G.B. General.
16. The resident intelligence officers are reinforced by others paying visits under
cover of commercial, cultural or sporting interests. Full use is also made of the
courier services, and also of the press (e.g. TASS and the New China News Agency).
Summary and conclusions
17. (a) The Communist subversive effort in Africa, which in the past was guided
mainly by the metropolitan Communist parties of the colonial powers and by the
Communist world "front organisations", has been given new momentum by direct
intervention of the Soviet bloc and China on establishment of diplomatic relations
with independent Africa.
(b) The Communist aim is to acquire influence so that, on final subversion of its
independence, Africa, or at least parts of it, will be incorporated within the
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communist world and made subject to its leadership's planning either Russian or
Chinese as the case may be.
(c) Economic and educational aid, incessant propaganda, the acquisition of agents
of influence, bribery, flattery and, in sum, of the whole artillery of political
pressures are directed to this end.
(d) Supporting activity is provided by intelligence officers trained to conduct
operations which in the field of outright subversion must necessarily be covert.
(e) The process is one of steady erosion. Setbacks there have been (as in Guinea);
setbacks there may be (even in Ghana); but the pattern is flexible that, as
expediency may dictate, adjustments can be made ranging from encouragement of
outright revolution in the interests of some indigenous Communists (e.g. the
Congo) to the virtual cold-shouldering of others (e.g. Egypt). Primarily it is the
State-to-State relations between the Communist powers and the Governments of
independent African countries which in each case determine the point and nature
of attack.
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CAB 129/118, CP(64)164
2 Sept 1964
'An Anglo-American balance sheet': Cabinet memorandum by Mr
Butler (FO)
[In a covering note, the foreign secretary explained that this paper was designed 'to
correct any misapprehensions which might exist about the real extent of our influence
and openings for leverage on the United States'. It assumed that President Johnson would
be returned at the forthcoming election. 1]

Our alliance with the United States is the most important single factor in our foreign
policy. The long association between the two countries and their shared or
complementary interests in all parts of the world have meant that, other things being
equal, each has come to accept the support of the other in its international dealings.
The degree of support thus given is based more on a general assessment of the
benefits each derives from co-operation than on calculations of precise national
advantage in each case.
2. It is sometimes suggested that Her Majesty's Government would get more out
of the Anglo-American relationship if they behaved from time to time like General de
Gaulle. Apart from the fact that General de Gaulle has so far obtained little if
anything from the Americans as a result of his attitude towards them, the position of
France in the world is fundamentally different from our own. Unlike us the French
have few remaining world-wide commitments and responsibilities, and they are not
in the last resort dependent on their overseas trade. For good or ill they have
therefore greater freedom of manoeuvre. The stock-taking that follows shows clearly
enough that any attempt on our part to emulate them would do us far more harm
than good.
3. The disparities of power and wealth between the United States and Britain rule
out any exact balance sheet of national advantage: each wants different things of the
other. In general the Americans want our support for the policies which they as
leaders of the Western world judge right for the West as a whole. We provide a useful
1

Lyndon B Johnson (1908-1973), president of the US, 1963-1969.
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European check on their own policies and from time to time act as a vehicle for
them. In some circumstances we are able for historical reasons to play a part which
they cannot. Moreover, they look to us as their major partner and as a Power with
world-wide interests for practical co-operation in a wide variety of fields, from the
development of joint defence facilities to the conduct of economic policy. They
particularly value their intelligence relationship with us, and ability freely to
exchange views on all world problems. We may not always agree with their
judgments of what is in the Western interest and may see the hand of domestic
political pressures and interests. We may also think that, as has so often happened in
the past, their timing is sometimes wrong. Rightly or wrongly the Americans tend to
convince themselves that their policies have a moral validity of their own and thus
deserve our support: this limits their sense of gratitude when such support is given.
4. We on the other hand largely seek American support in dealing with our
colonial or post-colonial problems or in protecting certain of our overseas assets,
such as oil. Here the Americans tend to see imperial policies in a new guise. When
these demonstrably serve a Western interest they will usually support them. But
when they appear to cut across American (or what the Americans regard as Western)
policies in the developing world, they are reluctant to help us. Indeed they may only
be brought to do so if they need our support elsewhere or as a result of diplomatic
pressure, as for example in Malaysia or South Arabia. Some Americans may think we
too give a moral quality to our policies; but we are more often accused of being
unreasonable than self-righteous.
5. We also need American support for our policies in and towards Western
Europe, NATO, O.E.C.D., GATT and so on. The United States commitment to the
defence of Europe and to liberal trading policies within the free world economic
system are national interests which are no less vital to us because they are shared by
our other allies. In these fields, although there are differences of approach,
particularly in the military field and that of East-West trade, the objectives of the two
countries are closely matched.
6. The following is a list of the main circumstances in which we need American
help and the Americans need ours. It points up the fundamental disparity of power
between the two countries. It is not intended to be exhaustive and covers only those
subjects with a high political content. It does not include the numerous occasions on
which both countries need the help of the other in approximately equal measure. In
so far as it refers to the future, it is composed on the assumption that President
Johnson will be returned at the forthcoming election.

7.

\

Where we need American support
(a) Malaysia: We seek greater American support to help persuade President
Sukarno to call off confrontation. The Americans are reluctant to give this for fear
of pushing Sukarno (or his successor if Sukarno is overthrown) into one or other
of the Communist orbits, and are basically more interested in the future of
Indonesia (with 100 million inhabitants) than of Malaysia (with 10 million) .
Although, therefore, they will work hard to preserve the peace, and in the last
resort would become militarily involved under the ANZUS Treaty, they will
continue to be reluctant to bring as much pressure as we should like on the
Indonesians in favour of a settlement.
(b) Indian Ocean. We would like the Americans to play a greater part in
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underpinning the defence of the Indian sub-continent, the Middle East and East
Africa. We also hope that by associating them with our proposed new alternative
line of communication across the Indian Ocean we shall be better able to establish
and defend it ourselves. The Americans have an interest of their own in this: while
they recognise and to some extent depend on our influence in the Indian subcontinent and East Africa, they probably believe that we are no longer able, even if
we so wished, to discharge our traditional role in the area. To this extent the
interest is mutual.
(c) Middle East and oil. From time to time we need to remind the Americans that
our military presence in the Middle East and special links with the Persian Gulf
States serve Western as well as purely British interests. To substantiate this we
point to the need to maintain the stability in the area, and the increasing
dependence of Western Europe on Middle East oil supplies. The Americans have
some sympathy with the stability argument and guardedly support our retention
of the Aden base. But they are sceptical both about our present methods of
securing our oil supplies on satisfactory terms to us and the argument that what
we are doing is the best way of safeguarding the Western interest. In the event of
any breakdown of Middle East oil supplies, we should of course be very dependent
on the Americans for alternative sources of supply.
(d) South Arabia and the UAR. We should like the Americans to bring greater
pressure to bear upon President Nasser to moderate his campaign against our
position in the Middle East and in particular to curb Yemeni subversion in South
Arabia. Though the Americans are far from happy about President Nasser's policy
towards the West at large, they think that some of our troubles are of our own
making and that we shall soon have to come to terms with Nasser and the
Republican regime in the Yemen. They are not prepared to be too closely
associated with our activities in the area and in particular our connexion with
reactionary Arab regimes.
(e) South Africa and apartheid. We need continued American support for our
opposition to sanctions against South Africa. The Americans do not like sanctions
any more than we do but believe that political pressures world-wide require them
to take a fairly strong line against South Africa.
(f) Southern Rhodesia and other colonial problems. Our principal remaining
colonial embarrassment is Southern Rhodesia. We need American support in the
United Nations to help us withstand anti-colonialist attacks which make more
difficult a settlement of this and other remaining colonial problems. For the sake
of their general position with the Afro-Asian majority, the Americans will be
reluctant to stick their necks out very far in our support.
(g) Cyprus. We share with the Americans an interest in any Cyprus settlement
that will meet the views of Cypriots, Greeks and Turks. They agree with us in
regarding this as a matter of vital concern to NATO's eastern frontier particularly
in view of the possibility of Soviet involvement. But they may not always be as
conscious as we are of the importance of the sovereign base areas, though they
recognise their value to the Western position in general. We for our part shall
badly need American support both on the spot and in the United Nations if we are
to retain the sovereign base areas against pressure.
(h) Malta. We want the Americans to accept our views of the desirability of
keeping the NATO headquarters in Malta after independence.
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(i) Europe. We need continued American support for our policy towards Western
Europe, and in particular the European Economic Community. So long as we
maintain our policy of trying to "get into Europe", American support (assuming
the return of President Johnson) is likely to continue. If we changed our policy
towards Europe or stayed out of the Multilateral Force we should have great
difficulties with the Americans at a time when we particularly needed their help.
U) Nuclear weapons. For the future of our independent nuclear deterrent, we are
dependent on the Americans to provide the Polaris weapons system promised
under the Nassau Agreement. We likewise need the special arrangements for the
supply of nuclear information and fissile material to continue. Although the
present Administration have oot sought to change their nuclear relationship with
Britain, there are many opponents in America of our independent deterrent and
we cannot rely on this relationship continuing indefinitely. In particular, a British
decision not to join the Multilateral Force would be bound to jeopardise it. At all
events, we are beholden to the Americans for its continuance.
(k) Interdependence in arms production. We wish the Americans to play a
genuine and practical part in interdependence of arms production within the
Western Alliance and in bilateral collaboration with us. The failure of our efforts so
far has cost us dear, and unless some European consortium proves possible, may
cost us dearer in the future. The Americans pay lip service to the idea of
interdependence but have done-and are likely to do-very little about it. So long
as this continues individual European countries are likely to be subjected to
increasing pressure to buy American weapons and equipment on terms with which
we cannot compete. We are of course pretty dependent on the Americans ourselves
both for know-how and for equipment of all kinds.
8.

Mlhere the Americans need our support
(a) East/West relations. The main responsibility on the Western side for the conduct of East/West relations on such issues as European security and the future of
Germany lies with the Americans. In general we concur with their policies, and so
long as these continue, the Americans need our support, in the first instance in the
Ambassadorial Group and in the second with the Russians, more than we need theirs.
(b) Disarmament. The same is broadly true with disarmament and nuclear
testing. Although we do occasionally take initiatives of our own and like to
participate in any decisions that may be taken, real progress is in the last resort
dependent on the Russians and the Americans. Our support is, however, of great
value to the Americans at all stages of negotiations.
(c) Multilateral Force. The Americans want us to join the Multilateral Force and
have over the past 18 months applied a great deal of pressure to make us do so. We
agree with the objectives of American policy but are still doubtful if the present
plan for a Multilateral Force represents the best way of achieving them. We are not
however in a very strong position and it could be argued that we need American
help as much as they need ours. Now that they seem to have taken the decision to
proceed with the Force if necessary without us, we are in particular trying to
persuade them not to go ahead too fast and to take account of the various
modifications and suggestions for widening the scope of the Force which we have
put forward. If eventually we decide not to join, and the Force nevertheless comes
into being, our influence with the Americans will certainly decline.
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(d) East/West trade. In accordance with their general philosophy on East/West
trade, the Americans would like us to give political considerations greater weight
in trade with the Communist Powers. They object in particular to the grant of
long-term credits which might contribute to Communist economic strength. We
on the contrary believe that trade (with credits to support it) is in general good for
all who participate in it and helps in the long run to break down barriers between
East and West. This is a political issue in both countries and neither has much
room for manoeuvre.
(e) Cuba. The Americans particularly object to our trade with Cuba which they
believe helps to fortify the Castro regime, and counters their own policy of
isolating Cuba and deterring other Latin American countries from following her
example. The subject is emotionally charged. Although we have gone some way to
meet the Americans, we do not agree with their assessment and decline to place
Cuba in a different category from the other Communist countries for the purpose
of trade.
(f) China. The Americans feel similarly about our trade with China which they
believe increases Chinese power for harm. Otherwise they find our representation
in Peking of use to them. Through it they get an idea of developments in China
and have a line to the Chinese Government. They were for example grateful to us
for helping by these means to get American pilots released by North Korea.
(g) South -East Asia. The Americans need our support for their policies in SouthEast Asia, and in particular towards South Vietnam, Laos and Cambodia. Although
our own national interest in the area is small, we recognise its importance both to
the United States and to the West as a whole. Moreover, as has been seen above, we
need their support for Malaysia. In these circumstances, whatever our doubts
about some aspects of American policy we have closely co-ordinated our own
policy with theirs and generally support them. This has led to some decline in our
reputation fo r impartiality and thus of our general influence in the area, not least
on the Americans themselves.
(h) SEATO. The Americans are anxious not to appear as the only Western Power in
the area (apart from Australia and New Zealand) and thus particularly value our
support for SEATO. For this and other reasons they support our determination to
stay in Singapore. [Secretary of Defense] Mr. McNamara once said that a thousand
British troops east of Suez were of more value than in Europe.
(i) Latin America. The Americans need more European and thus British help in
Latin America. In this way some of the old links between Europe and Latin
America could be restored and "anti-Yankee" feeling mitigated. Although their
preference would be for European participation in the Alliance for Progress, they
profess to welcome virtually any sign of increased European interest in the area.
We think that a co-ordinated European approach is desirable but this has so far
been frustrated by the French. Meanwhile we are making a modest increase in our
effort.
Ul British Guiana. The Americans wish us to ensure that British Guiana does not
become another Cuba on the mainland of America and to delay independence so
long as a Cuba-type regime remains a serious possibility. We have no wish to stay
in British Guiana any longer than is necessary and regard it as a drain on our
military and financial resources.
(k) Defence facilities. The Americans need our help in providing facilities in
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Britain and British colonial territories for defence establishments in various parts
of the world. In Britain, Holy Loch, the USMF bases and the Naval
Communications station at Londonderry are examples. Overseas examples are
Wideawake airfield and other establishments on Ascension Island and numerous
facilities in the West Indies. Our control over real estate of this kind throughout
the world has been and still is of undoubted advantage to the Americans.
9. The foregoing list, incomplete as it is, is enough to show that, although there
are circumstances and cases where the Americans are glad to have our support, there
are more where we positively need theirs. The fact of this disparity in our mutual
requirements does not of course mean that we are automatically precluded from
exercising any sort of leverage on them. But we are not particularly good at
diplomatic arm-twisting, which, although it may bring short-term advantage, tends
to do more harm than good to the interests of a country as dependent on
international goodwill as our own. Thus if we did try to exert leverage on the
Americans, we should be ill-advised to do anything which might suggest that we
were after a series of bargains with them, in which like and unlike were weighed
against each other. In such a deal we could not fail to be the losers. Moreover, the
Government's responsibility to Parliament and public opinion and our traditional
dislike of devious diplomacy would make it difficult for us to pretend to, or worse
pursue, policies in which we did not believe for the sake of exerting pressure on our
allies. Our reputation with the Americans and the general influence we exert on
American policy as a whole springs not only from similar or complementary interests
but from their belief in our relative objectivity in international affairs and our
readiness to judge problems on their own merits.
10. Subject to these very powerful limitations which arise from the essential
character of our relationship with the United States, it is worth assessing to what
extent some sort of leverage can be exerted. There are two main sets of
circumstances in which this might be done:
(a) Where we can take a slightly more independent line without damage to our
own interests, as possibly in our policy in Indo-China or in the field of
disarmament. This does not mean that we should gratuitously adopt a different
policy from the Americans or make unnecessary difficulties for them: but rather
that we should do what we think right for us both in particular circumstances with
less regard for the American point of view if this strikes us as misconceived (as for
example at the UNCTAD);
(b) Where we can take a more accommodating line. This could in due course
follow the adoption of the harder line referred to above, or involve some sacrifice
of national interest for the greater good of Anglo-American relations. We could, for
example, make some minor concessions over trade with Cuba or China, without in
fact damaging our general position on East-West trade.
11. We could also discuss frankly with the Americans a better co-ordination of
our policies world-wide and take in some of each other's dirty washing. Assuming the
return of President Johnson, the more we put into the Anglo-American Alliance, the
more we shall get out of it. If, for example, we undertook to give more aid and
technical assistance to Latin America, the Americans might be persuaded to do more
in other parts of the world, such as Africa south of the Sahara, where we still carry
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~ major responsibility and get little credit for it. We might likewise make a renewed
.empt to work out with them a joint policy on overseas bases and where
propriate establish joint defence facilities. There are also perhaps one or two
cumstances in which straight bargains would not be inappropriate.
12. Conclusion. But in sum the conclusion of this paper can only be that
rgaining is not the way to operate the Anglo-American relationship. As much the
:aker partner, dependent on overseas trade and with world-wide responsibilities, we
d American support for our overseas policies virtually indispensable, while they
,d our support for theirs useful and sometimes valuable. Thus any systematic
empt to exploit such bargaining counters as we hold or, like the French to pursue
iependent policies for their own sake, would undermine the basis of the
ationship and do great damage to the national interest.

92 FO 3711146691, no 3
18 July 1960
:ongo situation: forecast of the issues arising in the event of a
:ttanga secession]: draft FO paper (by C T E Ewart-Biggs) for CRO
[With no real preparation by the Belgians before 1959, the Congo became independent on
30 June 1960. Within days, a collapse began, with widespread disturbances, and army
mutiny. On 11 July Mofse Tshombe, a prosperous businessman and leader of the Conakat
Party (Confederation des Associations Tribales du Katanga), declared that copper-rich
Katanga had seceded as a separate state; he was encouraged by the support of various
European interests. South Kasai followed suit on 8 Aug. On 5 Sept the prime minister
Patrice Lumumba (regarded by some as a potential Soviet client) was dismissed by
President Jose ph Kasavubu; less than three months later Lumumba was assassinated. For
almost a year there was no effective central government. Tshombe terminated the
Katanga secession in Jan 1963.]

1ited Nations forces are now deploying in the Congo and gradually taking control.
te contingents so far sent are all from African countries (one battalion each from
nisia, Morocco, Ethiopia and Ghana and a small group of police officers from
1inea); but the Secretary General is now looking to non-African sources and has
ked for units from Canada, Sweden, Haiti, Yugoslavia, Ireland and Burma and,
1ong other requests, for lorries from the Soviet Union and a unit to maintain them
>m the U.A.R. General van Horn, the Swedish Chief of Staff of the United Nations
uce Supervisory Organisation, has arrived to take charge of the force; and a team,
ainly European, of military advisers for the Congolese forces has also been provided
>m U.N.T.S.O.
2. We have provided air transport for the Ghanaian battalion and are flying
0,000 worth of food to the Congo. R.A.F. aircraft have taken part in evacuating
·itish subjects and other Europeans from Stanleyville. No British subjects have
en injured and the attitude of the Congolese towards British personnel seems
endly.
3. Meanwhile, the outlook is still very uncertain. The whole Belgian connexion
th the Congo is in jeopardy. Many Belgians have left and there is clearly a danger
at the Congolese will turn against those that remain. Belgian troops have been
owing some lack of discretion; and, though there has been relatively little
oodshed, tension is still running high. Moreover, in the present state of near
tarchy, tribal conflict could erupt at any time. In the Katanga, M. Tshombe, the
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Prime Minister of the Provincial Government, has allowed Belgian troops to secure
the situation, declared an independent state and asked all governments of the free
world to recognise it (none, including ourselves, have so far done so). He has said
that he will not permit United Nations troops to enter the Katanga, though we have
heard that he has invited a visit from Mr. Hammarskjold who has offered to send a
personal representative there. M. Tshombe has the support of Belgian mining and
settler interests but his political position among his own people may not be very
secure.
4. The Belgian thesis is that M. Lumumba and some of his colleagues organised
the mutiny in the Force Publique and the present rupture of relations with Belgium
under communist influence. The Belgian Government seems to be hoping that more
moderate Congolese ministers (there is undoubtedly division within the Congolese
Cabinet) might be brought to power through Western pressure. This is not
altogether realistic. Lumumba and some other Congolese ministers are known to
have had occasional communist contacts-his Minister of Information has a more
serious communist background-but it is probable that Lumumba's outlook is
primarily that of an African Nationalist. His Government is the product of an election
victory and a careful if precarious balance of political forces. Even if it were possible
to substitute a more moderate one there would be little prospect of it surviving when
outside support for it was removed.
5. Clearly we can no longer look to the Belgian connexion to keep the Congo
linked to the West. The best that can be hoped is that the U.N. presence will now be
the means both of restoring order and giving the Congo the help without which it
cannot govern itself; and that this may eventually produce a united Congo reasonably
friendly to the West, or at least no worse than neutralist, which would not present
too wide a field for Communist penetration.
6. The immediate problem is that of the Katanga. The Province contains the bulk
of the enormous Belgian mining investment in the Congo and the temptation before
the Belgian Government-which is under strong pressure from the financial
interests involved-to cut its losses in the Congo and save the Katanga from the
wreck must be severe. The signs are that they are wavering and internally divided on
the subject of recognising the Katanga. They are looking to their Allies for advice and
will probably not act without some assurance of support from them. They have in the
meantime "taken note" of the Katanga's independence, assured M. Tshombe of
support, and asked the French (not yet us) to advise the U.N. Secretariat not to send
its troops there.
7. The disadvantages of recognising the Katanga in present circumstances would
be:(i) It would ruin what remaining chances the Congo has of economic and
political stability, and would thus increase the danger of communist penetration.
The rest of the territory would scarcely be viable without the Katanga. Other
secessionist moves might be encouraged. And the coup de grace would be given to
Belgian/Congolese relations-Lumumba would probably declare war on Belgium
if she recognises the Katanga whereas if it were to stay in the Congo its
development might give the Congolese an interest in cooperation with the
Belgians and so help to repair something of the Belgian connection.
(ii) It would be regarded by the independent African States as a colonialist attack
on the unity of the Congo. This view would no doubt be shared by most of the non-
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committed countries and some others and the Communist bloc would take full
propaganda advantage of it.
(iii) While Mr. Hammarskjold has confirmed that the role of the U.N. Force should
not extend to settling the constitutional issue of the Katanga's relations with the
central Government, recognition of an independent Katanga would probably be
widely regarded as prejudicing the United Nations' task and its hopes of settling
present difficulties of the Congo as a whole
(iv) An independent Katanga might well add to our difficulties in Central Africa. It
might encourage the proposition-already mooted between African politicians in
Rhodesia and M. Tshombe-that Northern Rhodesia might break away from the
Federation and form with the Katanga a single independent African State.
8. Against this, it can be argued that if the Congo is anyway to descend into chaos,
or to go over to the Communist bloc, it would be better to salvage the Katanga as a
separate State and keep its mineral wealth safely in Western hands. But this would be
a dangerous course of last resort. It would raise the question whether the new state
could survive without armed support from the governments that had allowed its creation; this might involve the use of white troops to defend it against other African
States-probably in the face of strong opposition in the United Nations. It would set
all the independent African states, except South Africa, against us. It does not seem
that the situation in the Congo has yet reached a point where this decision could be
made. The United Nations should first be given a chance to see what it could do.
9. We have put our assessment of the problem (except for the argument at (iv)
above) to the Governments of France, Belgium and the United States and also to the
Federal Government of Rhodesia and Nyasaland and to the Governor of Northern
Rhodesia. So far we have heard that the French Government agree with our analysis;
they feel that the disadvantages of recognition heavily outweigh the advantages. Sir R
Welensky's view is that we should give de facto recognition to the Katanga, where, in
contrast to the rest of the Congo, order has been restored and the Western position
preserved.
10. It is recommended that:
(a) Now that the United Nations effort seems to be developing satisfactorily we
should continue to support it wholeheartedly.
(b) We should for the moment keep si lent about recognition of the Katanga until
we have finished consulting our Allies and the Federal and Northern Rhodesian
Governments.

393

FO 371/146666, no 66
14 Sept 1960
[Reactions in British Mrican territories to events in the Congo]: letter
from C G Eastwood (CO) toAD M Ross (FO). Minutes by R Faber
and E B Boothby (FO)
I am sorry that it has taken us so long to reply to your letter of the 16th August about
the Lord Privy Seal's 1 interest in reactions in our dependent territories to events in
the Congo.
1

Mr E Heath.
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2. When we sent you our interim reply we thought we should have to ask each of
our Governors to let us have an appreciation. Since then, however, material has
come in on the subject from the various territories and I think we now have as
accurate a picture as one can reasonably hope for of first reactions to the Congo
debacle. The material in question is contained in the local intelligence reports which
the territories send in about the middle of each month: these reports are compiled by
a small committee of senior officials in each territory and the mid-August editions
contained a good deal about local reactions to the Congo crisis; indeed I doubt
whether personal correspondence or telegrams between the Colonial Office and the
Governors would produce anything much fuller or more authoritative.
3. In collating this information we have confined ourselves to the major East and
Central African territories, i.e. Kenya, Uganda, Tanganyika, Northern Rhodesia and
Nyasaland. (The C.R.O. would no doubt be able to help with material on Southern
Rhodesia, the Federation as a whole, or the Union of South Africa.) We have not
included the West African territories since Nigeria is now on the verge of
independence and Sierra Leone not far off, and since we feel in any case that opinion
in both these countries is on the whole still firmly behind Mr. Hammarskjold.
4. I ought to emphasize that our information relates mainly to the month of
July; i.e. the reactions in question are reactions to the wave of violence caused by the
mutiny of the Force Publique, the subsequent arrival in British territory of streams
of Belgian refugees and M. Tshombe's initial attempts to secure the recognition of
Katanga as an independent State. In regard to the longer-term issues of the U.N.
presence in the Congo and M. Lumumba's brand of nationalism it is, I think,
generally true to say that the political leaders in the East and Central African
territories are largely influenced by the attitude taken up by the independent states
in North and West Africa; particularly in matters which do not have immediate local
repercussions they are inclined to follow, perhaps rather slowly, in the wake of the
leading pan-African protagonists of the North and West. Many African politicians in
dependent territories have, I suppose, led sheltered lives, and, particularly in the
British territories, naivete is common amongst them. The Congo has brought them
much nearer to hard realities, and if there is a reasonably clear-cut outcome they will
draw their own conclusions. It follows, I think, that if 20th century influences
(particularly the U.N) finally prevail the whole affair may have a sobering effect on
African politicians in the dependent territories. If, on the other hand, Lumumba
clearly comes out on top they will draw their own conclusions, of a more brutal sort.
5. A week or two ago it seemed that African politicians in the dependent
territories would follow the lead of the independent countries in support of the U.N.
Julius Nyerere of Tanganyika has committed himself (if that is the right term) to
backing the authority of the U.N. against the excesses of Lumumba and his followers.
Had it not been for recent developments we would have regarded Nyerere's attitude
as particularly important in view of his own standing in East and Central Africa-his
walk-over victory in last month's Tanganyika elections has confirmed his standing
among African political leaders in the region, and he has a special interest in the
preservation of law and order and in supporting the United Nations, in view of his
own hopes of early independence. No doubt his earlier remarks about the Katanga
leaders ("desperate stooges") had been forgotten and his representatives at the panAfrican Conference at Leopoldville were briefed to throw the full weight of TANU
behind those who support Mr. Hammarskjold. However, this is now all water under
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the bridge, and what attitude the East African political leaders will take at the
PAFMECA meeting due to be held in Uganda next month remains to be seen. It
seems unlikely that any of them will admit publicly that events in the Congo argue in
favour of a more gradual approach to independence, and the alternative suggested in
your letter (reliance on the United Nations) must have lost some of its attraction
during the last month. My guess would be that in public they will treat the Congo
disorders as the inevitable result of imperialism, etc. and maintain something very
like their present platform regarding independence, but that in private they will
begin to look much more closely at the force on which their authority would rest
(army, police, or party) if their calls for independence were successful.
6. In most of the dependent territories politics are becoming as highly
personalised as in the newly-independent countries, and I take it that your
immediate interest is more in the reactions of Nyerere, Mboya, Banda, etc, than in
the wider background. Generalisation about public reactions is, I think, bound to be
misleading in that parochial interests are so strong in the separate territories that
the reaction in each case is conditioned more by such factors than by the facts of the
Congo situation. I think that Margery Perham said in a broadcast soon after the
disorders started in July that the effect could only be to harden extremist attitudes
both among Africans and Europeans. The general picture which emerges from the
intelligence reports is that to start with events in the Congo gave rise to considerable
apprehension on the part of the Asian and European communities in East and
Central Africa: the Asians, mainly small traders and businessmen, feared that African
feeling would harden further against them, while Europeans were talking in terms of
forming unofficial Home Guard units for their own defence. Among the African
populations reactions were mixed; in Northern Rhodesia, for example, there was a
certain amount of mob oratory about the white man's downfall, and some hostility
towards the Belgian refugees; in Tanganyika and Kenya, however, the refugees were
on the whole well received. As an Annex to this letter, I am enclosing a note based on
the intelligence reports which sets out the position in the different territories in
summary form .2 As suggested above it seems that people in each territory have
tended to attach most weight to those aspects of the Congo crisis which coincide
with their own preoccupations, e.g. race relations in the case of Kenya and Northern
Rhodesia, or the issue of the federal versus the unitary State in the case of Uganda. ...

Minutes on 393
... On the whole it looks as if events in the Congo will neither spur nor check, to any
marked extent, the demand for independence in our territories. The appetite of the
'less responsible elements' was whetted by the first orgies. More responsible Africans
have been worried and have certainly drawn lessons from the Congolese debacle.
But, by and large, they have blamed the Belgians for what went wrong and have
assumed that 'it couldn't happen here'.
R.F.

20.9.60

2

Not printed.
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The report is also discouraging for those who believe that white races are wiser and
braver than black ones as such.
E.B.B.

21.9.60

394

FO 3711146644, no 330
14 Sept 1960
'The situation in the Congo': FO Mrican Dept paper. Minute by Lord
Home
The confused, protracted and curiously kid-gloved conflict between M. Lumumba
and M. Kasavubu continues. In the meantime Leopoldville contains two Congolese
"Governments" but no established source of authority, except the U.N. It is by no
means clear who will come out on top; it is possible-and would indeed be a
characteristic result of an African dialogue of this kind, that a compromise may be
reached. The Chamber are at present working for this. But the situation now seems
to be swinging in M. Lumumba's direction. There is no evidence that his frantic
manoeuvres and mis-representations have seriously reduced his personal standing
among his own followers; and by his usual mixture of rhetorical wizardry and
intimidation he has now secured a vote of confidence from both houses of the
Congolese parliament, though there is some doubt whether there was a quorum.
Kasavubu lacks his opponent's drive and unscrupulous skill in manoeuvre; he is a
regional tribal leader rather than a national figure and he suffers from the handicap
that moderation in African situations of this sort is a disadvantage.
2. The key factors in the situation seem to be the attitude first of the Congolese
National Army (or Force Publique as it was formerly), and secondly that of the other
African states. The Army obeyed the order of its Chief of Staff, Colonel Mobutu (who
is opposed to Lumumba) to cease fire in the Kasai and Katanga; and this still seems
to hold good. The immediate danger of the civil war in Kasai spreading and
developing into conflict with M. Tshombe's forces in Katanga has thus for the
moment subsided. But part of the Army in Leopoldville, including its Commanding
General, is still apparently loyal to Lumumba and at his disposal.
3. The main body of African states except Guinea have been supporting the
authority of the U.N. in the Congo; but they are at best lukewarm to M. Kasavubu and
would not be content that the U.N. should appear either:
(i) to support Kasavubu against Lumumba; or
(ii) to serve the purpose of perpetuating the secession of the Katanga.
There have already been signs that the satisfactory attitude of the African states is
weakening. Egypt, perhaps for reasons independent of the Congo situation, has
followed the example of Guinea in making a move to withdraw her forces from U.N.
Command and Ghana has threatened to do so if the U.N. continued to favour
Kasavubu. It was probably this shift in the African position that led Mr.
Hammarskjold to reverse the U.N. action in closing the air fields and the Leopoldville
radio station.
4. The principles we have been following in this confused situation are:
(i)

that the U.N. presence in the Congo represents the best hope of preserving
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stability and of preventing the Congo becoming an arena of cold war competition
which would facilitate communist penetration.
(ii) that the U.N. operation must therefore be given full support, and that the
present confusion justifies the U.N. command in taking all measures it thinks
necessary to keep the peace.
(iii) that we should be cautious about appearing to take sides in the internal
struggle for power. To give the impression that Kasavubu was receiving active
support from the West could damage the U.N. position by reducing African
confidence in it, and also make it easier for Lumumba to gain support in taking an
extremist line.
(iv) that we must take full account of the attitude of the independent African
states; it would be unprofitable to prescribe any role for the U.N. which did not
have their support.
5. The Security Council is to meet this evening. We are working for a resolution
to be sponsored by Tunisia and Ceylon, which would:
(i) endorse the action already taken by the Secretary-General and strengthen the
hand of the U.N. Command as far as possible.
(ii) call upon all states to refrain from sending personnel, supplies or equipment
which could be used for military purposes other than through the U.N.
(iii) enjoin all parties to the internal conflicts in the Congo to settle them by
peaceful means, if necessary with the help of the U.N.
· 6. There is of course a possibility that the Russians might veto a resolution of
this kind; but provided African states, apart from Guinea, supported it, this might not
be too tragic. It would serve to put the Russians and Guinea in an isolated position
and would result in the issue being carried to the General Assembly where the
weakness of this position might be satisfactorily exposed.
Minute on 3941. The great danger of the Congo situation has always been the danger of outside
intervention & the creation of a situation very similar to that which occurred in the
Spanish Civil War & Korea: Africa into the Cold War.
2. We felt that the only hope of averting that was intervention by U.N. & our line
has been to give complete support to Mr. Hammarskjold.
3. U.N. could have coped with the situation but for the antics of Mr. Lumumba,
known near Communist, & support of Guinea; and it was to Lumumba's government
that Ghana agreed to give help although under the U.N. (Ghana-500 visas to
Russians: military persons) .
4-. Lumumba's policy has been to bring the Russians in, & in spite of U.N.,
successful: inevitably brought clashes with Mr H. The additional difficulty & danger:
that unless U.N. gives Lumumba a free run the African States threaten to withdraw
support for U.N.O. Best hope was that the President, Kasavubu, would be able to
control L. through his control of the army but he proved a broken reed. New Chief of
Staff suspended both from office & army is in charge.
H.
[nd]

290

INTERNATIONAL RELATIONS POLICIES

[395)

395

CAB 130/178, GEN 746/1st
12 Sept 1961
[Congo: present situation in Katanga; draft instructions to Lord
Lansdowne (FO) for his visit]: minutes of a Cabinet 'General'
Committee meeting
The Meeting 1 were informed of the terms of a note by the Foreign Office on the
present situation in Katanga, and of draft instructions for Lord Lansdowne 2 for his
forthcoming visit to the Congo.
In discussion the following points were made:(a) It was observed that the note made no reference to the importance of
bringing Stanleyville fully under the control of the Central Government and it was
suggested that it would be advisable for Lord Landsdowne to visit Stanleyville as well
as Leopoldville and Elisabethville. On the other hand it was argued that any special
attention to Stanleyville might encourage the existing and undesirable separatist
tendencies there. It was agreed that Lord Lansdowne should judge the advisability of
visiting Stanleyville when he had been able to form some assessment of the general
situation in the Congo.
(b) It was agreed that in paragraph 1 (c) of the instructions for Lord Lansdowne
the words "unitary state" should be replaced by the words "as a state, whether unitary
or federal".
In further discussion the Prime Minister said that our major aim in the Congo was
to keep out Soviet influence. If Mr. Tshombe were defeated, not only would the
collapse of his administration be in itself a harmful development, but if meanwhile
Mr. Gizenga3 retained his influence there would be a grave risk of the central
Government coming under Soviet influence. This risk was not diminished by the fact
that Mr. Gizenga was now in Leopoldville: indeed, it might be increased because he
was at the seat of legitimate power in the Congo, since Soviet penetration might take
place indirectly through Leopoldville no less than directly through Stanleyville. The
aim of the United Nations should be to bring Mr. Tshombe round to co-operation
with the central Government without unduly weakening the power of the Katanga
administration. For this purpose the United Nations should go more slowly and
devote themselves to mediation rather than to the exercise of force against Mr.
Tshombe.
The Foreign Secretary questioned how far the United Nations were justified in
forcing Mr. Tshombe to submit to the central Government against his will. The
United Nations force had been authorised to retrieve order out of circumstances
amounting to civil war, but it was now being used to impose a political settlement
upon one of the provinces of the Congo. It would not be unreasonable if Mr. Tshombe
took the line that he must wait for some time to see what role Mr. Gizenga would
play in the central Government, before he (Mr. Tshombe) made up his mind about
the kind of settlement which he might reach with that Government. He had
indicated that he was prepared to accept that the diplomatic representation of the
1
Attended by Lord Home, Mr Sandys, Mr Macleod, Mr Watkinson (MoD) together with Sir F Hoyer Millar
and Sir R Stevens (FO); Mr Macmillan in the chair.
2
Joint parliamentary under-secretary of state at FO, 1958-1962.
3
Antoine Gizenga, Lumumba's vice-premier.
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Congo, including Katanga, should be a matter for the central Government, and to
accept integration of the military forces of the Congo as a whole. But he had shown
little inclination to give the central Government very much say in the finances of
Katanga and he was above all anxious to ensure that any settlement with the central
Government would leave Katanga a way of escape should Mr. Gizenga with Soviet
backing achieve a dominating position.
The Foreign Secretary also questioned the action of the United Nations against
some of Mr. Tshombe's advisers. The United Nations had authorised the SecretaryGeneral to secure the removal of military, paramilitary and political advisers from
Katanga, no doubtly principally because many of them were Belgians; but it would
appear that this authority was being stretched even beyond the proper limit. Lord
Clitheroe, 4 who had just returned from the Congo, had told him that the United
Nations authorities there had removed the head of the Bank of Katanga, who had
been acting as Mr. Tshombe's main financial adviser, and also the Belgian head of the
Katanga Cabinet Office. Mr. Hammarskjold had said that he would remove no more
civilians; but there were indications that Mr. O'Brien, the United Nations
representative in Katanga, 5 was set on removing foreign advisers from the police
force, which might well lead to the collapse of that force. Lord Clitheroe had
expressed the view that, with the support of the advisers on whom he had been
relying, Mr. Tshombe could and would reach an agreement with Mr. Adoula, 6 but that
it was much more difficult for him to move in that direction without adequate
support.
The following were the other main points made:(c) The object of the United Nations in the Congo should be not to impose on
Katanga any settlement upon which the central Government might decide, even at
the cost of destroying Mr. Tshombe and his administration, but to induce him to cooperate with the central Government and achieve a general political settlement in
the country acceptable to both parties, possibly within some kind of federal
framework. This was not only desirable in itself but was in principle the best means
of preventing the infiltration of Soviet influence. If it was impossible at present to
arrange a meeting between Mr. Adoula and Mr. Tshombe, Mr. Hammarskjold should
exert himself to get their representatives to meet in an effort to prepare the way for a
meeting of principals. It was worth considering the possibility of persuading Mr.
Hammarskjold to make use of experienced, impartial assistance from outside in
negotiating a settlement. He did not have the help of anyone with wide knowledge of
the kind of problem with which he was dealing and someone like Sir James
Robertson, Sir Alex Kirkbridge7 or Sir Hugh Foot might be of great value even if he
were employed only to visit the Congo from New York under United Nations' auspices.
At present there was little or no constructive purpose in the United Nations' action in
Katanga. We should suggest to Mr. Hammarskjold the desirability of getting
someone suitable to arbitrate between Katanga and the central Government.
4

Director of National Provincial Bank, former junior minister in Churchill's wartime Cabinet.
Conor Cruise O'Brien, who wrote an autobiographical narrative of the crisis, To Katanga and back
(1962).
6
Cyrille Adoula, former trade union leader, who became premier on the resumption of constitutional
government in July 1961. In July 1964 he was replaced by Tshombe (briefly).
7
Probably Sir Alec Kirkbride is meant: formerly ambassador to Libya, 1954-1959; minister to Jordan,
1946-1951; HM representative to the permanent Mandates Commission, 1936, 1938, 1939.
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(d) The United Nations were moving too fast in Katanga, possibly because Mr.
Hammarskjold wanted to achieve a settlement of the problem before the United
Nations General Assembly met this month. In the last analysis, if we felt sufficiently
strongly that they were going badly astray we could withdraw our support of their
action in the Congo: that, however, would be very undesirable, and we must
recognise that they had made substantial improvements. It might be as well to send
Mr. Hammarskjold a message about the importance of not forcing the pace too much
and of concentrating upon preparing the way for agreement through negotiation
between Mr. Tshombe and the Central Government. Such a change of tactics should
include a switch of effort from removing Mr. Tshombe's advisers altogether to
deciding which of them it was reasonable for him to retain . ...
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CAB 128/35/2, CC 51(61)1
21 Sept 1961
[Restatement of policy towards Congo in face of criticisms from India
and Nigeria]: Cabinet conclusions
The Lord Privy Seal1 said that the exact terms of the provisional agreement for a
cease-fire, which appeared to have been reached between representatives of the
United Nations and the Katangan Government, were not yet known. It was
understood that United Nations forces were to remain in their present positions, and
that there was no question of the disbandment of Katangan forces. In particular, it
was not clear whether the Prime Minister of the Provincial Government of Katanga,
Mr. Tshombe, had accepted the condition previously proposed by the United Nations
that he should enter into talks with the Prime Minister of the Central Congo
Government to reach a constitutional settlement. Moreover, the United Nations
secretariat had not yet approved the terms of the cease-fire.
In view of the unsatisfactory attitude of the Prime Minister of the Central Congo
Government, there was no point in prolonging the visit of the Joint Parliamentary
Under-Secretary of State for Foreign Affairs, Lord Lansdowne, and he would return
to this country as soon as possible. 2 Increasing criticism was being expressed in India
and in a number of other Commonwealth as well as African countries of the part
which the United Kingdom Government was thought to have played in the Congo.
Although this criticism was unwarranted, and indeed arose largely from
misconceptions, it would be advisable for an authoritative restatement of our policy
towards the Congo to be made without delay. This should recall our support for
United Nations intervention for the purpose of achieving a united Congo by peaceful
means, and should stress our anxiety for an effective cease-fire and negotiations
between Mr. Tshombe and the Central Congo Government. In view of the accusation
that the United Kingdom was in some way responsible for the accident in which Mr.

1

Mr Heath.
Lord Lansdowne's most significant finding was: 'I cannot emphasise too strongly how unrealistic I
believe is the theory that a friendly independent Katanga can exist alongside a trunctated Congo; and that
this would provide a buffer for Northern Rhodesia and permit the peaceful exploitation of the copper belt.
The Congolese simply would not allow this' (PREM 11/3191, report to prime minister, Sept 1961).
2
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Hammarskjold had been killed, 3 it was also desirable to ensure that the enquiry
which the Government of the Federation of Rhodesia and Nyasaland had initiated
should establish the true facts in an authoritative way which would convince
international opinion.
The Prime Minister said that he had sent a message to the Prime Minister of India
in answer to his criticism; and he proposed to send a personal message, justifying our
policy in the Congo, to the Prime Minister of Nigeria.
In discussion it was agreed that the Government of the Federation of Rhodesia
and Nyasaland should be urged to accept international assessors at the enquiry, and
to consider whether the findings of the enquiry might be published under the aegis
of the United Nations. In addition to our sending a British expert of the highest
technical experience in aircraft accidents, who would be able to protect our own
interests, we should suggest to the United Nations authorities that they should also
appoint an independent technical expert, of high international repute, to participate
in the enquiry. Even with these precautions, it was likely that the belief would persist that the United Kingdom Government were in some way responsible for the
accident.
There was general agreement that a restatement of our policy towards the Congo
was desirable, and that this could best be made by the Lord Privy Seal in a speech
which he was to make in his constituency that evening. This authoritative statement
should receive the widest publicity and should be disseminated to the
Commonwealth. The Foreign Secretary would have an opportunity of speaking in
similar terms in the debate at the General Assembly. The forthcoming meeting of the
Commonwealth Parliamentary Association would provide occasions on which
misapprehensions about our attitude towards the Congo and the United Nations
operations there could be corrected.
The Cabinet:(1) Invited the Lord Privy Seal, in consultation with the Minister of Aviation and
the Joint Parliamentary Under-Secretary of State for Commonwealth Relations, to
arrange for a British technical expert to be available at the enquiry into the
accident in which Mr. Hammarskjold had lost his life; to suggest to the United
Nations authorities that they should appoint an independent technical expert to be
ready to join in the enquiry; and to arrange for representations to be made to the
Government of the Federation of Rhodesia and Nyasaland that they should
announce that the enquiry would include international representation, and that
they should consider whether the findings of the enquiry might be made public
under the aegis of the United Nations.
(2) Invited the Lord Privy Seal, in consultation with the Joint Parliamentary
Under-Secretary of State for Commonwealth Relations, to prepare a restatement of
United Kingdom policy towards the Congo and to submit it to the Prime Minister
for his approval.
(3) Invited the Joint Parliamentary Under-Secretary of State for Commonwealth
Relations, to submit to the Prime Minister for his approval a draft message which
he might send to the Prime Minister of Nigeria.
3

Killed in an aircrash near Ndola while en route to negotiate with Tshombe.
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FO 371/154892, no 286
29 Nov 1961
[Dangers of the Congo situation]: letter from Lord Home to Mr Dean
Rusk (USA)!

I would like you to know how deeply concerned we are about the situation in the
Congo.
The basic trouble in these primitive areas in Mrica is that directly the white
officers are removed from the police and the army there is no discipline and no
loyalty to authority. The only stability in the Congo today, and this applies to all the
areas, is given by Belgians who have stayed behind to help to run the industry and
business. If it was not for them chaos would be even greater. With the old masters
gone there is nothing to fill the void and unless we are very careful the Congo
conditions will be reproduced in the Ruanda Urundi and Angola while, if we are
forced to give independence too quickly to Kenya, tribalism may easily take charge. It
is a gloomy and dangerous prospect.
As it is at present constituted the United Nations can help but it cannot take over
the task of government in these huge and unruly countries where the primary task
for years ahead will be to prevent civil war.
Still less, with its scratch forces, can it conquer and hold down a large area in
Mrica which is hostile to its operations. To conquer and contain the Katanga alone in
the years ahead would daunt even a well-trained army. The communications to the
centres of population stretch over hundreds of miles and are little more than tracks.
A hostile population harrying the roads would make such a campaign almost
impossible.
There would be two possible ways of subduing Katanga. The first would be to let
Adoula's army loose. Unless reinforced by a foreign power they would be beaten but if
they succeeded I doubt if there would be a white man or woman left in Katanga-all
would fly if they had the time and if they hadn't the time their throats would be cut.
The second would be the U.N. supporting Adoula, but they could never control
Adoula's soldiers, and would have to be much reinforced if they were to succeed. A
campaign of this sort might go on for years.
If the so-called mercenaries can be got out wherever they are in the Congo, well
and good, but it must be with the consent or at least with the acquiescence of the
authorities.
One of the mistakes of the February 21st resolution was naming political advisers
as enemies of the Congo. In fact unless there are white political advisers with all
Mrican leaders in the Congo they will make nonsense of their country. No doubt
there are bad ones but there are good ones too. Even Nkrumah clings to them
because he knows he cannot manage without them.
My conclusion is that this U.N. Congo enterprise will end in disaster unless
U Thant2 can bring Tshombe and Adoula into alliance with each other. Then and only
then will there be a chance of a Congo united on a Federal or Confederal basis.
Three things are necessary if the two are to meet and make peace:(1) Physical security for Tshombe. The warship idea or possibly New York seem
the best.
1

2

American secretary of state since Jan 1961, in succession to Mr C Herter.
Burmese diplomat, who succeeded Hammarskjiild as UN secretary-general, 1962- 1971.
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(2) A conciliator who knows how to deal with Africans and preferably one who is
an African himself. I have heard Senghor3 , Houphouet-Boigny4 and Tsirana of
Madagascar5 mentioned in this connection. Of course someone like Robertson, exGovernor General of Nigeria, or Hugh Foot would be far the best, but I suppose
they would be completely unacceptable.
(3) A truce on all military movement between Leopoldville and Katanga while
parleys go on.
I do hope that we can have closer consultation than we have had up to now on these
U.N. matters which can broadly be lumped under the heading of colonialism. It is comforting to persuade oneself that it does not matter if one votes for the Afro-Asian resolutions however foolish they are as long as one makes reservations. But what does our
Colonial Secretary say to Kenyatta when he greets him with, "I am so glad that you
voted for resolution 1514 which instructs the Colonial powers to give independence
immediately and without conditions"? The trouble is that the Security Council resolutions are operative and in the case of the latest one on the Congo the Russians will see
to it that the Secretary-General does operate it or if he doesn't will make trouble.
I am sure we must study all this with the greatest care because if in our desire to
please some of the Afro-Asians we get every element of stability pushed out of East
and Central Africa we shall have done a great disservice to the African continent.
Perhaps we could talk about this when we meet at N.A.T.O.
3
5

4
First president of Senegal.
First president of Ivory Coast, from 1960.
Philibert Tsiranana (1912-1978), first president of Malagasy Republic.
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PREM 11/4187, T 272/62
25 May 1962
[British policy in the Congo situation]: FO tel (no 3908) from Mr
Macmillan to President Kennedy (USA)
[This document has been printed in Foreign relations of the United States, 1961-1963,
vol XX Congo crisis, ed H D Schwar (Washington, 1994), pp 467-468 (document no 241) .)

Dear Friend,
The Congo situation seems to be threatening us again. I had hoped that the talks
between your people and ours, on which we agreed in Washington and which took
place recently in London, would bring our two points of view closer together, but if
anything they seem to have had the reverse effect. If the Congo talks fail it looks as if
the United States and Britain will find it difficult not to be in open disagreement. I do
not see how we in the United Kingdom could support a further United Nations
operation in present circumstances. If there were to be a United Nations operation
about which we were in disagreement, I fear bad effects not only in the United
Nations and in Africa but in Anglo-American relations. Whatever resolutions may be
passed in the United Nations people here feel that the Organisation itself is
dependent on United States financial support and that the operation in the Congo
would be impossible without United States logistic support particularly in aircraft. I
therefore venture to send you this message to see if we cannot prevent this awkward
situation from developing.
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Our position about the Congo is quite simple. We agree that it ought to be a united
country, but feel that it should have a federal constitution, leaving the provinces in
general, and Tshombe in particular, a considerable degree of local autonomy. We
think this is right, because the country is so large and the tribes so different, and
because Tshombe is the best hope of keeping Katanga prosperous and therefore
supplying some money for the rest of the country. So what we want is an agreement
between Adoula and Tshombe, in which Tshombe will accept the authority of the
Central Government and supply some money, and in return Adoula will agree to
amend the loi fondamentale.
At the moment I must say that Adoula seems to be more unreasonable than
Tshombe as he seems to be rejecting the proposed Commission of National
reconciliation and is trying to hold Tshombe incommunicado. We are prepared to use
our influence with Tshombe but we could not accept another United Nations military
operation against him. In the first place we do not think that such an operation
would be successful because of the likelihood of guerilla warfare developing, or if it
did succeed the price in terms of casualties and chaos in Katanga would be
unacceptable. And we fear that a new United Nations operation might well result in
the destruction of Tshombe which, for the reasons which I have explained above, we
do not wish to see. And if Tshombe were to disappear, the United Nations would find
itself committed to running Katanga as a sort of colony. So we feel that at the
moment Gardiner 1 should be encouraged to put pressure on Adoula to accept the
idea of amending the loi fondamentale as well as pressing Tshombe to make
concessions to the Central Government notably on revenue and gendarmerie, and
that the two sides of the bargain should hang together in time as they do in logic.
I hope very much that you will feel able to give instructions to your people to work
in this sense. Gardiner has brought about a remarkable improvement in the political
atmosphere and I would hope that we can both give him the maximum support with
Adoula and Tshombe.
We are grateful for your offer about Chinese refugees. As Hong Kong has taken
something like a million in the last few years we cannot accept many more. The
numbers involved could have been enormous but I am glad to say that for the
moment the situation seems slightly easier.
I have been looking carefully at the position in British Guiana and hope to send
you a message about this in a day or two, which I trust you will find helpful.
With warm regard,
Harold Macmillan
1
Robert K A Gardiner, a Ghanaian, director of public administration division of UN Dept of Social &
Economic Affairs, 1961-1962; officer i/c UN operation in the Congo, 1962-1963.
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PREM 11/3629, PM/62/101
20 July 1962
[Goals and tactics of Congo policy]: minute by Lord Home to Mr
Macmillan
If you have time while I am away would you please have a look at the last telegrams I
have sent off on the Congo affair.
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2. The goal seems to me quite clear; a Federal Constitution (Adoula's part), a fair
division of revenues between the Provinces and the Centre (Tshombe's part) and a
scheme of international financial and technical assistance (the United Nations' part).
The question is how to get these peacefully, and how far in using pressures, and
Tshombe being the fellow with the cash is the first target, we should be prepared to
contemplate force.
3. The Union Miniere are not prepared to do more than give Tshombe good
advice. They say their responsibilities are to their employees and shareholders and
that if pressures have to be brought this must be done by governments. I think they
are right. To bring really effective pressures on Tshombe there is only one method
left and that is to stop the copper going out of Katanga at the point which the railway
leaves Katanga and enters Rhodesia.
4. I have the gravest misgivings about agreeing to this. First, we shall have
backed the United Nations Assembly in economic sanctions applied to force a
political result. No two circumstances are quite the same, but with South Africa, the
Rhodesias and Aden and other situations which inflame the Assembly's temper, can
we possibly agree to a precedent which could be so freely used against our interests?
Secondly, I believe that to block the railway would inevitably lead to a fight and
guerilla war against the United Nations.
5. I have so far, therefore, agreed to join in exhortation to Tshombe pointing out
the perils he runs. A possible course, if we can not avoid a Security Council meeting,
is for us to propose a resolution saying that the 'package' is the answer and a body of
conciliation should be established to help Adoula and Tshombe and other provincial
leaders to arrive at a constitutional settlement.
6. I have asked the department to begin drafting such a resolution. If that was
accepted we should at least have gained time and our disassociation from other
resolutions encouraging the United Nations to use force would be less open to
misrepresentation .... 1
1

Mr Macmillan minuted: 'I am in full agreement with your assessment. H.M. 22.7.62'.
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CAB 129/110, C(62)132
20 Aug 1962
'Congo': possible British contribution to reconstruction plan: Cabinet
memorandum by Lord Home
[Extract]
In my Memorandum of 2nd July to the Oversea Policy Committee, I mentioned the
approach which had been received from the United States Government suggesting
that those countries which trade with the Congo should contribute immediate shortterm aid to meet the deficit in the Congolese balance of payments of $15 million a
month. They had invited the United Kingdom to pay $4 million over a period of three
months ....
5. The Chief Secretary, Treasury, 1 has stated that there is no strong commercial
case for providing financial aid to the Congo, on the score of protecting British trade
and investments. However, these latter, not only in the Katanga, but also in the rest
1

Mr H Brooke.
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of the Congo, estimated at £30 million are far from negligible and if economic
recovery can be achieved in the country they might grow. I accept however that the
main arguments in favour of our participation in a long-term plan are political. They
can be summarised as follows:(a) It is a major British interest to promote an early settlement in the Congo to
enable the United Nations operation to be honourably concluded. If the present
stalemate cannot be broken, there is a great risk that before long, perhaps by the
end of the year, the United Nations will decide to fight because if it does not go for
a quick win it would be forced by financial weakness to withdraw. This would
remove the chance of Congolese stability and economic recovery for the
foreseeable future and give full opportunity to the centrifugal forces in the Congo,
which would probably bring the country quickly into chaos. This would not only
be dangerous for the surrounding territories and particularly the Central African
Federation, but also provide a golden opportunity for the Soviet bloc to resume its
effort of penetration which was thwarted two years ago with the ousting of Mr.
Lumumba and the restoration of order by the United Nations. The sooner that a
settlement can be reached, the sooner the United Nations can get rid of the
expensive commitment of maintaining substantial forces in the Congo and devote
its attention to economic and technical assistance, which will undoubtedly be
needed for some years to come.
(b) Her Majesty's Government at present find themselves in a situation of some
isolation over the Congo since we are opposed to the imposition of economic
sanctions which might result in further fighting and destruction.
(c) The belief in the United Nations that, by opposing the exertion of what other
countries consider as effective pressure on Mr. Tshombe, we are insincere in our
desire to reintegrate Katanga into the Congo and are actuated not only by material
considerations but by pressures from the Central African Federqtion, tends to
increase our difficulties in handling the problem of Southern Rhodesia in the
United Nations. Pressure on us in the United Nations at the next Assembly over the
latter subject is likely to be even stronger than earlier this year and we shall find
less sympathy for our case even among our traditional friends. A readiness to
contribute finance to a long-term plan for the Congo would be an effective way of
showing our sincerity in working for the unity of the Congo and reducing the risk
of these two questions interacting to our disadvantage. It should also strengthen
our tactical position, should the Congo question be raised again in the Security
Council or the Assembly. Our ability to restrain the United Nations from taking
action that would make matters worse will be increased if we are able to show
willingness to take part in a positive and constructive effort to restore the stability
and viability of the Congo as a whole. Such an effort is much to be preferred to
methods of pressure that could result in renewed fighting.
6. Apart from the above considerations, we have also to take into account the
need to protect British investments in the Congo . . ..
8. To sum up, I recommend:
(a) that provided that a long-term reconstruction plan is worked out for the
Congo offering the prospect of a stable political settlement, we should indicate our
readiness to contribute $2 million in short-term aid (the sum conditionally offered
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to the Secretary-General's Civil Assistance Fund in 1960) and to seek a commercial
credit of similar size from business firms.
(b) that we should be prepared to contribute to a long-term plan a similar sum to
that which we are now contributing to the United Nations Organisation in the
Congo, i.e., about $10 million a year over say four years, on the assurance that the
United Nations effort will be converted as soon as possible from a military
operation to a programme of economic rehabilitation.
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CAB 128/36/2, CC 73(62)2
6 Dec 1962
[Congo: pressure for an early settlement]: Cabinet conclusions

The Foreign Secretary said that the pressure for an early settlement in the Congo
would increase as a result of the decision of the Government of India to withdraw
their troops during January. The Secretary-General of the United Nations, U Thant,
and the United States Government were prepared to use sanctions against Katanga
either by calling for an embargo on purchases of Katangan copper or by preventing
the passage of copper exports from Katanga to Northern Rhodesia. Sanctions of this
kind were likely to lead to fighting of a kind with which the United Nations would be
particularly ill-equipped to deal, quite apart from its political effects. The imposition
of sanctions and still more any proposals involving the deliberate use of force by the
United Nations would require a fresh resolution from the Security Council.
The Foreign Secretary said that he had discussed with the Prime Minister of
Belgium, M. Spaak, and with Mr. McGhee, the United States special envoy to the
Congo, a policy designed to lead to a settlement by negotiation. The essence of this
policy was that the two major points of difficulty, the division of revenue between the
Central Government and the Government of Katanga, and agreement on a federal
type of Constitution containing satisfactory guarantees for Katanga, should be
settled by recourse to independent arbitration. The division of revenues would be
referred to the International Monetary Fund and the constitutional issue to the
Prime Minister of Nigeria. This plan had been rejected by U Thant, who appeared to
believe that recourse to arbitration would be inconsistent with the plan for national
reconciliation which he had himself put forward. M. Spaak had now gone to New
York to discuss the situation with U Thant and with the United States Government.
As a result, it was proposed that Mr. Adoula, the Prime Minister of the Central
Government of the Congo, should be invited to New York to discuss the outlines of a
possible settlement. If Mr. Adoula could be brought to the point of agreement, Mr.
Tshombe, the Prime Minister of Katanga, would subsequently be invited to New York
and would be presented with a settlement which he would be invited to accept
without argument. If he refused, there would probably be a resort to sanctions of one
kind or another.
The Foreign Secretary said that it would be necessary for the Government to settle
their policy on the Congo in the light of these recent developments, and to announce
it publicly. In his view the proper course would be to continue to press for a
negotiated settlement, if necessary with recourse to arbitration on the lines he had
suggested. There could be no question of the Government's supporting the use of
sanctions; not only because of the probability that they would lead to fighting, but
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because of political reactions in this country and because the United Nations might
be moved at some later stage to consider the imposition of sanctions against
Southern Rhodesia and South Africa. He had been asked by M. Spaak to take part in
the current discussions in New York and in those which it was proposed to hold with
Mr. Adoula. He saw considerable difficulty in accepting this invitation. Apart from the
fact that Mr. Adoula might not agree to come to New York, the negotiations would be
on a basis which he felt the Government could not approve; and if he became
involved in them it would be more difficult for the Government to dissociate
themselves from subsequent developments.
In discussion the following points were made:
(a) If sanctions took the form of calling for an embargo on purchases of Katangan
copper, the Government's best course of action might be to maintain British
purchases of Katangan copper at the average level of the past few years, which was
insignificant in relation to total output. It would however be helpful to the Cabinet to
have before them some more detailed statement of the effect of an embargo on
Katangan copper on the world markeUor copper as a whole, including the effect on
Northern Rhodesia and the extent to which shortages caused by the withdrawal of
Katangan copper from the market could be made good from other sources, including
stockpiles.
(b) Although the recent discussions between Mr. Tshombe and the leaders of the
two African Nationalist Parties in Northern Rhodesia were believed to have been
largely political in content, it would be almost inevitable that fighting in Katanga,
once it had broken out, would to some extent involve Northern Rhodesia as well.
(c) It was difficult to avoid the conclusion that the United States Government and
U Thant were putting more pressure on Mr. Tshombe than on Mr. Adoula and that
the settlement which they appeared to have in mind was more favourable to the
Central Government than to Katanga. One reason for this partiality was no doubt the
extreme weakness of Mr. Adoula's political position and the fear that if he were to fall
from power the Congo would once again relapse into chaos or would be open to
Soviet penetration. Nevertheless, it would be easier to contemplate the use of
sanctions if their object was to secure a settlement manifestly fair to both sides. In
Mr. Adoula's case sanctions would present little difficulty; it would merely be
necessary to withdraw the financial support which he was at present receiving.
[d] It would be helpful to have a closer and more reasoned analysis of the effects of
a total withdrawal of the United Nations from the Congo. Too much emphasis could
be placed on the dangers of Russian infiltration. They would be taking on, as the
United Nations had found to their cost, an immense economic and administrative
burden, which would be more likely to be a liability to them than an asset. Their
earlier experience in the Congo could hardly have been encouraging to them.
Summing up the Prime Minister said that it would be necessary for the Cabinet to
give further thought to the Government's policy in the Congo. It would be helpful if
the Foreign Secretary would circulate a paper for their consideration. There were,
broadly speaking, three possible courses of action. It would be possible to continue to
support the resolution under which the United Nations were at present acting in the
Congo, calling for a settlement by negotiation and for the use of United Nations
troops solely in the interests of preventing civil war. Alternatively, it would be open to
the Government to say that, in view of the continuing delay in reaching a negotiated
settlement, more vigorous measures were called for. These could take the form of
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agreement between the major Powers and in the United Nations on the terms of a
settlement which could be presented to world opinion as being fair and reasonable to
both sides. The idea of arbitration to which the Foreign Secretary had referred might
well form an element in such a settlement. Once the lines of a settlement had been
agreed, Mr. Tshombe and Mr. Adoula could be invited to accept it. If they refused so to
do there was then a further choice of action-either a recourse to sanctions or the
withdrawal of the United Nations presence from the Congo. In reaching a decision it
would be important to look carefully at the reasons which had led the United States
Government to take a different view from our own about the results of the
imposition of sanctions.
The Cabinet:(1) Invited the Foreign Secretary to bring before them, for consideration at a later
meeting, a paper setting out the implications of the various courses open to the
Government in relation to the Congo, including an assessment of the effect of a
total withdrawal of the United Nations from the Congo.
(2) Invited the President of the Board of Trade 1 to circulate, for their information,
a memorandum describing the probable effects on the world copper market if
supplies of copper from Katanga were to be cut off either by an embargo or by
physical means.
1

Mr F Erroll.
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CAB 129/111, C(62)204
8 Dec 1962
'Congo': analysis of British policy: Cabinet memorandum by Lord
Home
[Extract]
14. . .. Mr. Tshombe began his secession when the rest of the Congo was
plunging into chaos and anti-European hysteria under Mr. Lumumba. Although it is
our policy to work for the peaceful reunification of the Congo and we accepted and
supported the Proposal for National Reconciliation, we do not believe that a political
settlement should be imposed by force or threat of force; if it were it could not be
lasting. For this reason we reserved our position on those parts of the "Course of
Action" which foreshadowed the threat or use of sanctions which, in our view, could
easily lead to fighting. Though we did not say so publicly, we informed the United
Nations, the Americans and the Belgians that, if an embargo were imposed on
Katanga's copper exports, we would probably have to take action to limit our own
imports of copper to their existing level (about 3,000 tons a year) to avoid disruption
to the London market.
15. At the same time we have been conscious of the need to avoid encouraging
Mr. Tshombe to be intransigent and to avoid drawing upon ourselves odium at the
United Nations and elsewhere for undermining the attempts of the United Nations to
bring about a solution. We have accordingly stated that, if the United Nations decide
to impose sanctions as a means of ending the secession of Katanga, we would not
seek to prevent their application. We have also warned Mr. Tshombe that we could
not and would not oppose the use of such pressure by others ....
17. Our position is, therefore, that the scope for negotiations has not been
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exhausted and that pressure on both sides, and not just on Mr. Tshombe, will be
needed to bring about a reasonable settlement, including in particular an agreement
on the sharing of Katanga's taxes and revenues balanced against an acceptable federal
constitution ....

Conclusions
30. (a) There is a chance that the present United Nations initiative may produce
the desired result. It will entail serving an ultimatum on Mr. Tshombe and being
willing to back this up with a threat of sanctions. I think, however, that Mr. Tshombe
would fight if it came to the point of the use of force by the United Nations ....
32. I do not accept that the United Nations and United States reasons for action
have much validity. The only one that has some substance is that Mr. Adoula may fall
and let in the Left, which would let in the Russians. But Mr. Adoula is quite likely to
fall anyway through intrigue.
33. On the other hand I do not believe that sanctions should be applied to impose
a political settlement in the Congo or anywhere else. If the United Nations tried to
interfere in such a way, they would be exceeding their mandate, courting failure
because they were so weak and risking grave damage to their future.
34. If they were to defeat Mr. Tshombe they would have to occupy the country for
years. It is almost sure that the Union Miniere would be destroyed in the process and
could probably never be rebuilt. For the reasons given I therefore prefer our line, but
I would welcome the advice of my colleagues.
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CAB 128/36/2, CC 74(62)1
11 Dec 1962
[Congo: recent developments and sanctions proposals]: Cabinet
conclusions
The Cabinet had before them a memorandum by the Foreign Secretary (C.(62)204)1
about recent developments in the Congo and the possible courses of action now open
to the Government and a memorandum by the President of the Board of Trade (C.
(62) 205) on the practical implications of an international embargo on purchases of
Katangan copper.
The Foreign Secretary said that the two main issues in dispute between the Prime
Minister of the Central Government, Mr. Adoula, and the Prime Minister of Katanga,
Mr. Tshombe, were the division of revenues between the Central Government and
Katanga and the Constitution. He had in his memorandum suggested that the
Government might usefully take the initiative in pressing for mediation on both
issues; by the International Monetary Fund for the division of the revenues and by
some independent and respected African statesman, perhaps the Prime Minister of
Nigeria, for the Constitution. He had also set out the implications of various other
possible developments; in particular the imposition of sanctions on Katangan copper
either by an embargo or by physical interruption of supply and the withdrawal of the
United Nations from the Congo altogether. There had, however, been fresh
developments over the week-end. It had earlier been proposed that Mr. Adoula should
1

See previous document, which arose out of the Cabinet decision on 6 Dec (document no 401).
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come to the United Nations Headquarters in New York to discuss a possible
settlement which Mr. Tshombe would subsequently have been told to accept. Mr.
Adoula had, however, refused the invitation. The Secretary-General of the United
Nations, U Thant, had proposed over the week-end to invite the United Kingdom
Government, and also the Governments of Belgium, Portugal and South Africa to cooperate in imposing physical restrictions on the export of Katangan copper through
Northern Rhodesia or through Angola. He had with difficulty been persuaded not to
send such a letter at the present time, but might well do so before long. A further
letter asking all member countries of the United Nations to stop buying Katangan
copper was also in prospect. Finally, the Prime Minister of Belgium, M. Spaak, in the
light both of Mr. Adoula's refusal to come to New York and of the evidently increasing
determination of U Thant to proceed with the imposition of sanctions on Katanga,
had despatched an emissary to the Congo in a final effort to obtain by negotiation an
agreement on the division of the revenues. He had proposed as the basis of this
agreement that 40 per cent of the revenues should be retained by Union Mini ere and
that the remaining 60 per cent should be divided equally between the Central
Government and Katanga. This was by no means an unreasonable division and there
was a chance that it might be accepted.
The Prime Minister said that the situation in the Congo might develop rapidly
during the period of the Christmas recess when for practical reasons it would be
difficult to arrange for further meetings of the Cabinet. It would be helpful to himself
and to the Foreign Secretary to consider at their present meeting the attitude which
should be taken to the major issues which might come up for early decision.
It appeared to him that three such issues could be identified with some confidence;
first, a formal request to the Government to join in blocking exports of copper from
Katanga by such physical means as might be available to them or over which they
might have control; secondly, a request to support an international embargo on
purchases of Katangan copper; thirdly, a resolution which might be brought before
the Security Council calling for the adoption of stronger measures by the United
Nations.
In discussion the following points were made:
(a) A request to block Katangan exports by physical means would raise both legal
and practical difficulties. The first legal difficulty was a serious doubt whether the
United Nations authorities were entitled to make such a request within the terms of
the existing resolutions covering their intervention in the Congo. U Thant
maintained that the prevention of Katangan exports amounted to no more than
giving the Central Government support in seeing that their own laws were respected;
but even this was bound to raise doubts, since it would involve the United Nations in
physical measures directed to the support of a central government against a
recalcitrant province; in other words interference in a matter of internal jurisdiction.
This could not be justified either by the terms of the United Nations Charter or by the
terms of the resolutions covering operations in the Congo. The second legal difficulty
was that the Government had no power to control the actions of the Federal
Government of Rhodesia and Nyasaland in questions of transport, and the only way
of preventing the export of Katangan copper through Rhodesia would be by blocking
the road and rail routes. The practical difficulties were equally serious. Not only was
it unlikely that the Portuguese Government would co-operate with blockade
measures of this kind, but many K~tangan exports were less bulky than copper and
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could be smuggled out without great difficulty. On balance, and in spite of the danger
that if the United Nations intervention in the Congo ended in failure some part at
least of the blame might be laid at our door, the general view of the Cabinet was that
a request to the Government to co-operate in blocking Katangan exports by physical
means should be rejected.
(b) A request to stop buying Katangan copper should also be rejected. The
Government were in principle opposed to sanctions because of the danger that they
might lead to further outbreaks of fighting, because of doubts about their legal
justification and because of the political objections which would be raised against
them in this country. The proper course seemed to be that suggested by the Foreign
Secretary, namely to maintain United Kingdom purchases of Katangan copper at the
average level of the last few years. There should be no attempt to take advantage of
the situation in order to strengthen the international position of the London copper
market. The maintenance of our purchases at their present level would have little
practical effect on the situation either way, since they amounted to an insignificant
proportion of Katanga's total production.
(c) It was difficult to decide what attitude the Government should take if the
Security Council were asked to approve a resolution authorising stronger measures
by the United Nations until the terms of such a resolution were known and could be
studied in detail. In favour of abstaining when the resolution was put to the vote, it
could be argued that this would better serve our interests than a veto, since it would
make clear our dislike for measures of coercion but would not have the effect of
transferring the debate to the General Assembly. It was likely that a resolution
authorising stronger measures against Katanga would command a larger majority in
the General Assembly than in the Security Council. In favour of a veto it could be
argued that it would set the Government's view beyond any possible doubt,
particularly to public opinion in this country, that it would have the political merit of
demonstrating that the Government had the courage of their convictions, and that it
might make it easier for them to resist requests to give further financial support to
future United Nations operations in the Congo. The Government were already being
pressed for such contributions; and in existing circumstances, and more particularly
in the light of the recent judgment of the International Court on the subject they
might have considerable difficulty in resisting them. It should not be forgotten in
this context that the United Nations might at some later stage seek to impose
sanctions on Southern Rhodesia and South Africa; and this was an added reason for
taking the strongest possible line against the imposition of sanctions on Katanga.
In further discussion it was noted that the effects of a United Nations withdrawal
from the Congo could not be accurately assessed in advance. It was possible that the
Soviet Government might move into the vacuum thus created, and it could not be
doubted that the successful establishment of a government of the Congo aligned
with the Soviet bloc could have grave and far-reaching consequences in other parts
of Africa. But, if such a development were to take place while Katanga still
maintained its independence, it would not be easy for the Soviet Government to
establish an effective administration. The Congo was about the size of Europe and
Katanga itself about the size of Spain; in seeking to administer such a territory and
perhaps to subdue Katanga by force the Soviet Government would be taking on a
formidable economic and military burden and might not be prepared or able to do so.
It was, however, equally possible that even if the United Nations succeeded in
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integrating Katanga with the rest of the Congo Mr. Adoula might still fall from power
and might be replaced by other leaders, for example the former head of the
Stanleyville Government, Mr. Gizenga, who were more under Soviet influence. In
this event, the opportunities open to the Soviet Government would be considerably
greater. It could indeed be argued on this basis that Mr. Tshombe himself should be
pressing for the retention of a United Nations presence in the Congo both as a
guarantee against extreme measures by a Soviet-dominated central government and
as some protection against the effects of a relapse into chaos in the rest of the Congo.
The Foreign Secretary had indeed made use of this argument in a recent message to
Mr. Tshombe urging him to accept a division of the revenues on the basis now
proposed by M. Spaak. At some stage it might be necessary to give thought to the
suggestion that, as an alternative to a total United Nations withdrawal, and in default
of an agreement on a recourse to arbitration on the lines which the Government had
already suggested, the United Nations operations in the Congo should concentrate
exclusively on economic development and support. So long as the United Nations
was physically present in the Congo it was unlikely that the Soviet Government
would attempt military intervention on any significant scale.
Summing up the Prime Minister said that it should not be forgotten that the
Government had originally supported United Nations intervention in the Congo in
order to prevent Soviet domination of the country; to that extent they must share
some of the responsibility for subsequent developments. The Cabinet's discussion
had shown clearly the difficulties which would be involved in associating the
Government in any way with United Nations action designed to coerce the Government of Katanga. But here again it should be remembered that the Government had
prevented the secession of Buganda from the rest of Uganda; the circumstances were
not identical but the points of difference might not be generally appreciated.
Nevertheless, on balance it would clearly be right for the Government to refuse to
participate actively in an international embargo on purchases of Katangan copper or
in physical measures designed to the same end. Their attitude should not, however,
be wholly negative; they should continue to press for a settlement by negotiation, to
keep alive the idea of arbitration which had much to commend it and had not as yet
been given a fair hearing, and to reserve their attitude to any further resolution
which might be brought before the Security Council.
The Cabinet:(1) Agreed that the Government should reject any request which might be made
to them to participate in measures designed to prevent by physical means the
passage of exports from Katanga.
(2) Agreed that in the event of a request to place an embargo on purchases of
Katangan copper the Government should maintain purchases in this country at
the average level of the last few years.
(3) Took note that, if a resolution calling for stronger measures against Katanga
were submitted to the Security Council of the United Nations in the near future,
the Prime Minister and the Foreign Secretary would frame the instructions to the
United Kingdom Representative on the Security Council after study of the terms of
the resolution and in the light of the points made in the Cabinet's discussion. 2
2

Under determined UN military pressure, Tshombe declared the end of the Katanga secession on 14 Jan
1963. He went into comfortable exile in Madrid, until he was forcibly taken to Algeria.
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DO 35/6948, no 14
7 Feb 1957
'The United nations: a stocktaking': memorandum (FO print) by IT M
Pink
[Extract]
[At the end of 1956, there was a correspondence between HT Bourdillon (CO) and IT M
Pink (FO) about defending the British colonial position at the UN: see Goldsworthy, ed,
The Conservative government and the end of empire, Part I, document nos 168- 171.]

... 3.
. .. The United Nations originally had 47 members; their number was
gradually increased to 60 and in December 1955 16 new members (6 from Western
Europe, 4 Communist satellites and 6 Afro-Asians) were added. Japan, the Sudan,
Tunis and Morocco have since been elected, bringing the total to 80. The
geographical composition of the United Nations is now as follows:Free Europe (including the United Kingdom)
Old Commonwealth
United States and Latin America ...
Mro-Asians (including 3 Commonwealth)
Communist countries
Others (China, Israel)

17
4

21
26
10
2

4. This is infinitely less favourable to the interests of Western Europe than the
composition of the League: unfortunately it is far more representative of the world
we live in. The Afro-Asians are now only one short of the number (27) required to
constitute the one-third necessary to block "important" resolutions in the General
Assembly. It is true that they do not always vote en bloc, but enough of them are
consistently hostile to the interests of the United Kingdom and to Western Europe as
a whole to provide a blocking one-third when combined with the 10 votes of the
Soviet bloc. ...
11. Our unhappy experience of the United Nations in recent months makes it
tempting to suggest that we might resign from it, or at least from some of its
Specialised Agencies, such as U.N.E.S.C.O. But whatever we may feel about the United
Nations and its shortcomings, this would do nothing at all to solve the problems which
confront us and our friends in the United Nations and would in fact amount to no more
than an abdication of responsibility. As for the Specialised Agencies, the most obvious
candidate for a walk-out is U.N.E.S.C.O. But it is worth bearing in mind that the
Russians, after eight years of absence, have recently rejoined U.N.E.S.C.O. If they have
decided that international cultural co-operation is a good way of putting across th ir
ideas, we should think twice before leaving the field to them.
12. To sum up: the United Nations is in many ways an unsatisfactory body.
addition of 20 new members has increased its failings without adding materiall
its strength. Our recent troubles over the Suez affair have seriously weakened
position in the United Nations, which was based not so much on our material po er
as on our reputation for wisdom, honesty, fair dealing and restraint. We may hope o
regain the ground we have lost, but it will take time to re-establish our positio .
Meanwhile we must, in our own interests, continue to co-operate with the Unite
Nations and do what we can to see that it operates efficiently. In particular we must,
in co-operation with other members of the Security Council, try to ensure that the
Council resumes control over those security issues which have temporarily passed
into the hands of the General Assembly.
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13. Secondly, we must re-establish close Anglo-American consultation and thus
resume our position as one of the Powers who in effect run the United Nations. As a
result of the events of last November, far too much power has passed into the hands
of the Secretary-General. Our objective must be, together with the Americans, to
make it plain to Mr. Hammarskjold that he and his assistants are welcome as
partners, but not as masters, of our enterprise. Until we have regained our position,
we must be chary of entrusting more of our Middle Eastern interests to the care of
the United Nations than is absolutely necessary.
14. Thirdly, we must seek to weld the Western European members into an
effective and cohesive body capable of protecting their own interests. Despite our
recent embarrassments, it has been accepted by the 17 other members of the Group
that the United Kingdom representative should take the chair at its meetings. The
present session has been a bad one for Western Europe, but there is no reason why
with effective leadership the Group should not, in co-operation with the Old
Commonwealth members and the United States whenever possible, exert the
influence to which the collective power and experience of its members entitles it. ...
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CO 936/678, no 40
29 Sept 1960
[Future role of the UN in relation to British territories, especially in
Mrica]: CO circular letter (from Sir H Poynton) to various governors
Recent events in Africa and in the U.N. have been forcing us to think about the role
which the United Nations is likely to play in future in relation to British territories,
especially those in Africa, and the changing nature of international pressures as they
affect our territories. The events following the South African riots of last March 1
marked the opening of a new phase in the relationship of the U.N. to Africa and now
happenings in the Congo are clearly a turning point of great importance both for
Africa and the U.N. Largely because of these two events, coupled with increasing U.N.
pressure to intervene in the future of Algeria, we have entered a period in which the
international climate in which we have to deal with the problems of our own
territories has changed and has become a more decisive factor in those problems. All
this is likely to be illustrated, perhaps in a dramatic way, in the current session of the
General Assembly. I am no
riting to give you some of our thoughts on this topic,
as we see it from London, and to k for your views.
2. It seems to us that the role o he United Nations, and with it the international
climate generally as it affects our Colonial interests, has been changing in four ways.
3. First, the U.N. is becoming more and more dominated by the Afro-Asian
group, particularly on issues of a "colonial" nature (using the phrase in a broad
sense), which are the ones in which the Afro-Asians are primarily interested. This
development is due mainly to the dramatic rise in the African membership of the
United Nations, against the background of Soviet support for (and a degree of
American acquiescence in) "anti-colonial" moves. Before the present session there
were 82 members, of whom 29 (8 Africans and 21 Asians) belonged to the Afro-Asian
group. By the time this year's Assembly comes to an end, it is to be expected that 18
1

At Sharpeville; see document nos 447 & 448 below.
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new members will be admitted, all but one of them Mrican states. (They are
Cameroun, Central Mrican Republic (formerly French Ubangui-Chari), Congo (former
Belgian), Congo (former French), Cyprus, Dahomey, Gabon, Ivory Coast, Madagascar,
Senegal, Mali, Mauritania, Niger, Nigeria, Somalia, Tchad, Togo, Upper Volta).
4. Since the large expansion of the membership of the U.N. in 1955, the West has
seldom been able to command a majority on the kind of colonial issue which divides
us from Mro-Asia and on which they can always find allies amongst the Latin
Americans and the Soviet bloc, and sometimes certain Europeans as well, although
we have very often been able to muster enough votes to deprive the Mro-Asians of the
%rds majority which they require for resolutions on important questions. One
significance of the change which will take place this year is that it will now, almost
certainly, be impossible for us to achieve even a blocking third in any important
instances. This change in the voting pattern, however, is not so significant as it may
seem, since for some time our voting position has been uncertain and we have
developed more flexible policies and tactics aimed often at moderating rather than
defeating bad resolutions, since we should not be able to vote them down; and tactics
of this sort will be even more necessary in future.
5. The increase in Mrican members is likely to be more significant in its effect on
the impact which the Mrican members of the Mro-Asian Group make in the U.N. For
at least two years there has been a tendency for the Mrican States to form a separate
bloc within the Mro-Asian group and to call the tune in matters which they regard as
of particular concern to Mricans. On such matt s the Mricans may become the most
closely knit group in the Assembly, apart from t Soviets. It is true that there are
deep differences between them which make it easier o hem to form a united front
in opposition to somebody else's policies than to pursue positive policies of their
own. And some of the new states which will be admitted this year (such as Nigeria
and the members of the French community) may be expected to take an appreciably
less anti-Western and anti-colonial line and the power of extremist delegations such
as that of Guinea may be weakened. But it is all too likely that when these states feel
the full force of the international pressures to which they have not yet been exposed,
they will, in the main, fall in with the Mrican bloc; as for example the Sudanese,
Liberia and Tunisia, although generally more moderate and reasonable than most,
have often done already. In the case of the Mrican members of the French
Community, the test will probably come early in their U.N. careers over Algeria, an
issue which might split the Mrican group.
6. One effect of this trend which is already evident is that the Indians are being
goaded into more extreme policies in colonial matters. Their position of leadership in
the Mro-Asian group, which until two or three years ago made them in some ways
the most influential single delegation in the U.N., has been damaged, if not entirely
destroyed, by the emergence of the Mrican bloc. And the relatively moderate policies
which they have often followed in the past would tend, in present circumstances, to
weaken their leadership still further.
7. The second change is that the limits of U.N. activities are being gradually
extended. Article 2(7) of the Charter reads (in part) "Nothing contained in the present charter shall authorise the U.N. to intervene in matters which are essentially
within the domestic jurisdiction of any State". The principle embodied in this Article
has come under heavy pressure and is less accepted that it used to be. The process of
erosion has been going on for some time and various matters have contributed to it,
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notably Cyprus, Algeria and the Chinese invasion of Tibet; but in all these cases it
could be argued that there was an over-riding international aspect which justified
some degree of intervention. The most serious erosion has been the series of annual
debates on apartheid and the debate on the South African riots in March and April of
this year. The General Assembly has for many years adopted resolutions on
apartheid but until this year these contained only exhortations and did not initiate
any action by the United Nations or member states. The resolution of last April
charged the Secretary-General to take certain action and this may well be followed
by attempts to adopt resolutions calling for action, such as economic sanctions, by
member states.
8. The United Kingdom view remains that both the apartheid resolutions and
the Security Council resolution of last April were ultra vires . None of the arguments
which can be put forward to justify discussion and action by the U.N. is consistent
with the terms of Article 2(7). Moreover, any argument which might justify
intervention in a case such as the Sharpeville riots, could also be used to justify
intervention, for example, if there were disturbances in a U.K. colonial territory.
Such intervention remains a considerable risk and I need hardly say that it might
well make our task much harder, for example, if it took the form of a resolution
condemning the U.K. It is of course of first importance that our own authority locally
should be maintained and not weakened by U.N. intervention. But we have to accept
the change in the world political climate and it is a measure of the extent of this that
we felt compelled on the occasion of the debate on the Sharpeville riot to change our
tactics. For many years we have voted against resolutions on apartheid in the
General Assembly on the grounds of the Assembly's non-competence; but in the
Security Council this time we did not oppose inscription of the item on the agenda,
and on the resolution itself the U.K. abstained, although we made a statement
reaffirming our view that the matter was one outside the competence of the U.N.
There were, of course, special reasons for these tactics (a vote against by the U.K.
would have been a veto and would have led immediately to the summoning of a
special session of the General Assembly which would have done further harm).
Moreover, there were the strongest political reasons for a change of vote: a vote
against the resolution would have done serious damage to our relations with African
states and, above all, to our ties with the African and Asian members of the
Commonwealth. Besides this, public opinion in the U.K. itself was strongly against
South Africa and the application in such cases of the principle of non-interference in
domestic matters is not understood by the public at large even in the U.K.
9. We shall continue to uphold the principle embodied in Article 2(7) as strongly
as we can, though needless to say there are likely to be occasions in the future when
we shall have equally strong political reasons for not adopting rigid tactics in relation
to it. There may well be cases where in addition to all the political influence we can
exert we need a firm legal position based on Article 2(7) . We might also wish to
appeal to it in justifying non-compliance with a U.N. resolution dealing with the
domestic affairs of one of our territories. Although weakened Article 2(7) is certainly
not without value. None the less there is no doubt that the danger of intervention has
significantly increased. This would have occurred as a result of the Sharpeville case,
whatever the policy of the U.K. had been, because of the determination of the
majority in the U.N. as a whole to take action against South Africa; but the fact of this
increased danger is one that must be faced:
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10. Our ability to prevent intervention now depends more than ever on our
general reputation and standing in the U.N. Good relations with the leading
African and Asian states, such as are engendered by a policy of co-operation in
those activities of the U.N. to which they attach much importance so long as they
are not too flagrantly in contravention of the Charter, and respect for our policies
are the greatest safeguards against intervention. To have aroused the hostility of
Afro-Asia, for example, by vetoing the Security Council resolution on the
Sharpeville affair would have been to increase the danger of intervention in future
in our own territories if we have trouble anywhere. This is a strong argument for
the flexible tactics which the U.K. has been following in the U.N. The tactics which
Andrew Cohen 2 has been following with great skill have been to take the heat out
of disputes on colonial matters by promoting compromises, especially in the wording of resolutions. To do this it has been necessary to co-operate fully in the
(admittedly tedious and in themselves largely useless) discussions of various U.N.
bodies; and to keep the leading anti-colonial delegations "in play" and in good
humour, so diverting them from mischief. This involves voting for or abstaining on
a good many resolutions and reports which are far from ideal; but by avoiding negative votes so far as possible one deflates the whole proceedings and where necessary can usually cover oneself by an "explanation of vote", which makes suitable
reservations. The value of these tactics was proved during the discussions in the
Assembly's Fourth Committee last year on information supplied to the U.N. under
Article 73(e) of the Charter when the Guinean Delegation proposed a resolution
calling for target dates for independence to be fixed for all colonial territories and
submitted to the next session of the Assembly. The Guineans were persuaded to
withdraw this resolution, at least for one year, not by the Western powers but by
the leading African and Asian delegations who argued that it would destroy the
framework of co-operation between them and the colonial powers in the U.N. Our
handling of "colonial" matters will continue to be based on this approach as the
best means of avoiding the kind of clash in the U.N. which could do harm in our
territories.
11. Thirdly, the increased danger of U.N. intervention is concentrated in one
particular field, namely that of race relations. The strength of feeling among the
independent African states on any question which seems to involve a conflict
between black and white may seem a little disproportionate when one considers the
situations that exist in Hungary, a tyranny certainly more vicious than any in Africa
but which has received far less condemnation. But again we have to accept the fact of
the world political climate and for the next few years at any rate we must regard all
racial issues of the "black and white" variety as highly explosive.
12. One consequence of this is that South Africa, where the race problem is most
acute, is likely to continue to occupy a prominent place in the whole field of relations
between the West and Afro-Asia. To many African states our attitude on South African
questions is and will continue to be an important test of our good faith; and since
there is little hope of settlement of the race issue, this question will probably loom

2

British permanent representative on UN Trusteeship Council, 1957-1961; previously governor of
Uganda, and sometime head of the African Dept of the CO. See document no 438 below.
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ever larger on the international stage and in the U.N.-and also, very likely, in the
internal politics of some of our territories.
13. Another consequence of this feeling on this subject in the U.N. is that the
danger of intervention in our own territories is greatest where there are troubles
which are of a racial character or are regarded as such. Intervention is not so likely to
be provoked by the steady continuation of policies which the U.N. may dislike but, as
in the South African case, by dramatic events which are highlighted by the modern
publicity machine, and especially by any disturbances in which Africans are killed. If
the Nyasaland riots had taken place a year later than they did, it seems very likely
that we should not have been able to prevent a U.N. debate.
'
14. Fourthly , there are other ways in which the role of the U.N. in world affairs
and especially in the affairs of Africa is growing. The U.N. has always been regarded as
important by the smaller states because it helps to redress the balance in their favour
and against the influence of the great powers. What happens in the U.N. is often
taken more seriously by the independent states of Africa and Asia than it is in Europe
and it is these states which are pre-occupied with "colonial" questions. This process
is continuing, and it seems likely that in future relations between the West and
Afro-Asia will more and more be worked out in the U.N. One aspect of this is the
increasing pressure for economic assistance to be channelled through the U.N. and
its agencies. They seem likely, therefore, as time goes on, to dispose of a greater
proportion of Western aid to Africa and Asia. The standing of the U.N. is also being
increased by Hammarskji:ild's programme for sending representatives, mainly for
technical assistance purposes although in some cases they will also serve a political
function, to newly independent states. Events in the Congo, finally, have presented
the U.N. with a challenge of unprecedented difficulty, the outcome of which may not
be clear for years; but it seems possible that the functions and standing of the
Organisation will be extended as result.
15. I should be grateful for any comments you may have on all this, particularly
as it affects your own territory.
16. Finally, there is one related question on which we should particularly like
your views. This is the effect on opinion in our territories of recent events in the
Congo. We do not imagine that these events have had any significant effect on
opinion as to how fast the approach to Independence should be, and perhaps the
main effect will be in an added determination on the part of African leaders to equip
themselves with adequate means to maintaining order and to use these means very
firmly. (This seems to have been Nyerere's reaction). 3 Perhaps, however, there have
also been repercussions of a less desirable sort amongst extremist and anti-European
wings of Nationalist parties.
17. All these developments will make their mark on our problems and there
seems little doubt that international pressures will in future have a greater influence
on the internal politics of our territories, which have in many cases until very
recently been largely insulated from them. I need hardly say, however, that although
we believe the present situation demands flexible tactics in the international sphere
this does not mean that we should be willing to be deflected from our chosen course
or stampeded into changes of policy.
3

Julius Nyerere: chief minister of Tanganyika, prime minister, 1961-1962; president, 1962-1985.
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CO 936/680, no 251
1 June 1961
'United Kingdom policy in the United Nations on colonialism and
target dates for independence': CO memorandum by Sir J Martin to
Mr Macleod
In February 1961 Ministers approved a modified policy on colonial matters in the
U.N. under which we would if necessary acquiesce in discussion about political affairs
of colonial territories provided it remained general. We would still strongly oppose
discussion of the affairs of individual territories and especially attempts tQ get target
dates fixed for their independence. This line was held at the Resumed 15th session,
but mainly because the Assembly was absorbed with other matters. A resolution in
the First Committee which would have instructed the Fourth Committee "to work
out precise details, including target dates, for the implementation" of the resolution
on colonialism of last December, 1 did not come to the vote for lack of time.
2. At the 16th Session of the Assembly which begins in September two interconnected problems will arise, i.e.
(a) The question of the future of the Committee on Information. The Committee
has in the past been established for three-year periods and is due for renewal this
year. There will certainly be strong pressure to extend its terms of reference to
include political matters and to permit recommendations about individual
territories (both now excluded)-in fact, to turn the Committee into a sort of
Trusteeship Council for all colonial territories.
(b) It is virtually certain that there will be an attempt to "implement" the
"colonialism" resolution of last December by fixing target dates for the
independence of the remaining colonial territories.
3. Our first objective must continue to be to prevent U.N. intervention of a kind
which would lessen our authority and consequently impede the smooth progress of
our territories to independence. We have very little room left for manoeuvre and this
objective might be defeated either by our conceding too much or by our not
conceding enough. In the latter event, although we should not be co-operating, the
U.N. would be able to do much damage by passing resolutions about particular
territories, hearing petitioners from them, etc.
4. It is not clear whether these two problems will come up together or whether it
may be possible to keep them separate although linked and this will affect the tactical
handling of them. It may be possible to do a "package deal" so that, for example, a
concession by us on the Committee on Information would help us over target dates.
But we cannot count on this. On the first question (the Committee on Information)
the only chance of preventing extreme proposals from being adopted by the Assembly
will be if we are able to put forward positive ideas of our own. On the second question
(target dates) we cannot put forward any positive proposal without a complete
1
This was the important Resolution 1514 (XV), Dec 1960, about the desirability of setting target dates for
independence. It was sponsored by 43 Afro-Asian nations. The UK and USA abstained, partly because of its
derogatory tone, and partly because it asserted that 'unpreparedness' should not be made a pretext for
delaying independence. For the American reaction, see Foreign relations of the United States, 1958-1960,
vol I! The United Nations and general international matters (Washington, 1991), pp. 454-458.
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reversal of policy and the only course open to us is some manoeuvre in an effort to
restrict the damage done to our authority. We have given some thought, in
consultation with Sir Andrew Cohen and with the Foreign Office and C.R.O., to
various possibilities and have arrived at the tentative conclusions set out below.
5. On the Committee on Information, it was agreed last February that we should
be prepared to accept an extension of the terms of reference so as to permit general
discussion on political matters provided that recommendations about individual
territories were still excluded. It is now doubtful whether we shall be able to prevent
something more radical than this from being adopted and in any case we have now
also got to have regard to the need to divert the pressure on target dates.
6. In order to divert pressure on target dates, one proposal (by Sir Andrew
Cohen) is that, starting from our policy of acquiescing in general political discussion,
we should propose a discussion in the Committee on Information of the measures
necessary to prepare a country for independence. (This could be set out under a
number of headings such as the establishment of legislatures and organs of central
government, democratic elections, local government, freedom of speech, training of
public services, etc.) This idea might be attractive to some delegations from the point
of view of its relevance to the Portuguese territories. It would provide an answer to
the problem of the future of the Committee on Information. We should in effect be
giving a good deal of ground in the hope that the Committee could continue to serve
up to a point as a safety valve. Such a concession would ease our position generally
but it is unlikely in itself to be enough to buy off the pressure for target dates. If it is
used, we think we should be prepared to strengthen it by offering in future to
transmit information on political conditions in our territories. We have often been
urged by the Assembly to do this and have always refused but Australia, the
Netherlands, New Zealand and the U.S. already do it. This would, of course, amount
to an explicit admission of the right of the U.N. to discuss the political affairs of our
territories and might increase the danger of discussion about particular territories.
We should therefore only offer to do it if it were part of a deal on the renewal of the
Committee on Information which maintained the prohibition of recommendations
on individual territories.
7. Our view and that of the Foreign Office, however, is that if we consider it
essential to prevent the establishment of U.N. machinery for fixing target dates a
more far-reaching manoeuvre will have to be considered. Such a manoeuvre would
be based on the assumption that a resolution on target dates is certain and that the
most that can be hoped for is to cause it to fall short of establishment of U.N.
machinery to fix dates.
8. The most realistic proposal would probably be one which we could not vote for
ourselves or comply with entirely, but on which we could abstain. This might be
achieved by concentrating our opposition on the setting up of U.N. machinery to fix
dates; and deciding not to oppose a resolution calling on Administering
Governments to fix dates for independence. Such a proposal would stand no chance
of success unless there were a time limit within which the Administering
Governments would fix the dates (although the dates themselves need not be within
that time). It might conceivably be possible to secure a resolution calling for dates to
be fixed within two years but we would have to be prepared for this to be reduced to
one year. It would be essential, if we abstained on such a resolution, to avoid
committing ourselves to taking any action. Our attitude might be something like the
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position we took up on the colonialism resolution last year: we are as much devoted
as anyone to the objective of early independence and we shall not therefore oppose
the resolution; but the precise moment for independence for each territory is
something that depends on local circumstances and we shall fix the date, in each
case, when the right moment comes. However, we should take this stand in the
expectation that within the next year or two we would in fact have fixed dates for the
independence of a number of places (Uganda, British Guiana and perhaps Kenya)
which would be regarded by the Assembly as at least partial compliance. We could
ensure that the U.N. was made aware of any such decisions without formally
acknowledging any obligation to "report" to them.
9. Such a tactic could not take the form of an overt initiative by the U.K. We
should have to let it be known discreetly to certain moderate and reliable friends that
we should be prepared to abstain on a resolution in these terms. In practice, we
should almost certainly have to rely mainly on the United States who would probably
pursue this idea vigorously and with every chance of success if we told them we were
prepared not to oppose it. If it became known that the initiative came from us, it
would be difficult to avoid appearing to be committed to comply with the resolution.
10. This fairly radical proposal would have certain obvious advantages:(a) It would help to deflate the whole issue of target dates, whereas a head-on
clash would inflate it.
(b) It would enable us to keep close in thought to the United States who have been
suggesting a line something like this. Although we should no doubt vote
differently, we could agree a common tactic with them and this could ease our
relations with the Americans on this question and so strengthen our position on
the threat of U.N. machinery.
(c) It would provide the best hope of avoiding U.N. machinery for fixing target
dates for long enough at least to get us over the hump in East Africa.
(d) It would greatly reduce the risk of our being forced to break off co-operation
with the United Nations on colonial matters.
11.

Its disadvantages would appear to be that:-

(a) It would seem inconsistent with the very robust attitude we have taken up
recently on the question of target dates, although we should play a passive role.
(b) The manoeuvre itself would be a difficult and delicate one and might go
wrong.
(c) Although we should avoid committing ourselves to take any particular action,
our position might be difficult at the end of the two-year period, and even more if
it were reduced to one year. We should no doubt be attacked for not complying
with the resolution entirely and perhaps for dishonesty in abstaining in the vote
on it. If we had fixed dates for the independence of some territories, this would be
regarded as partial compliance but we might face a direct clash over Central Africa
and over the small territories. (On the other hand such a clash may be coming in
any case.) Sir Andrew Cohen has given his opinion that we should only adopt this
course if we are prepared to make a policy advance on the question of the smaller
territories such as would enable us to inform the Assembly at the end of the period
laid down by the resolution that a number of them would be offered selfdetermination perhaps by means of arrangements for "free association" with the
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U.K. in the next year or two after that. That would, however, not cover the position
in Malta or Hong Kong.
12. It is for consideration whether th,e disadvantages of this proposal would be
greater than the disadvantages of a situation in which the U.N. had established
machinery to fix target dates for independence of all territories and we were obliged
to refuse co-operation and assume an attitude of defiance. It is unlikely that there
will be any other alternative to these two.
13. It is not proposed that final decisions should now be taken about our policy
for the General Assembly. As the Foreign Office have pointed out, the tactical
situation may change before October and tactics and policy have to be considered
together on this issue. Moreover, Sir Hugh Foot is just taking up his appointment2
and naturally wishes to examine the position in New York himself and to advise when
he visits London in August before final decisions are taken by Ministers. Discussions
will also be needed with other Governments, particularly Australia and the United
States. The Australians have recently taken a line nearest to our own on this question
and would be closely affected in New Guinea by any target date proposals; the United
States position is crucial and their support would be necessary for the success of any
compromise. The only other Administering Governments (leaving aside Portugal and
Spain) are New Zealand and the Netherlands who could be expected to welcome a
compromise on the lines proposed.
14. The Commonwealth Secretary has been thinking in terms of a resolution on
colonial policy which could be supported by the whole Commonwealth and one has
been drafted by his Office which is based on Sir Andrew Cohen's proposal in
paragraph 6 above (but without the offer to transmit political information) together
with some unobjectionable general statements of principle about colonial policy. The
Commonwealth Secretary is apparently anxious to discuss this draft soon with all
Commonwealth Governments. In our view, it is important to decide first on our own
policy on the inter-connected problems before undertaking with African and Asian
members of the Commonwealth any detailed discussion on what may be done at the
General Assembly. The proposal in the first part of paragraph 6 which forms part of
the C.R.O. draft resolution may in the end be part of a "package deal" on the
Committee on Information or on target dates or both and we do not think it would
be wise to lay these cards on the table in advance. The Afro-Asian members of the
Commonwealth are of course among the most effective anti-colonial delegations in
New York. As has been indicated above the draft which has been prepared would in
our opinion have little chance of finding a majority support as a solution of the whole
issue since it does not go nearly so far as the "colonialism" resolution of last
December.
15. In our view the next step should be to discuss the proposals in paragraph 6
above with the Australians, the Americans, and possibly the New Zealanders and the
Canadians. These discussions would be on the basis that these proposals would deal
with the future of the Committee on Information and might also serve, at any rate up
to a point, as a defensive action on target dates. We should not, however, say anything
about the more radical proposal in paragraph 8 above at this stage to anyone except
2
As ambassador and adviser in the UK Mission to the UN and permanent UK representative on the
Trusteeship Council (in succession to Cohen); previously governor of Cyprus.
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to the Australians, to whom we might say in strict confidence that we fear that the
milder proposal will not be sufficient to divert pressure on target dates and that we
are therefore wondering whether in the last resort and to avoid a breach with the
U.N. we could abstain on a target dates resolution which did not involve machinery.
(The reason for keeping this discussion strictly confidential at present is that once
the Americans know that we are considering this idea they will probably press us very
strongly to adopt it prematurely and before we have had time to study and assess the
implications.) We should seek Australian views. This might be done by the
Commonwealth Secretary himself who will probably be in Canberra in the next three
or four weeks. Meanwhile we should examine further the colonial policy implications
of not opposing a resolution calling on Administering Governments to fix target
dates. We shall for this purpose have to consult Governors of at least a number of
smaller territories.
16. When Sir Hugh Foot is in a position to give his advice on the tactical and
policy considerations from the New York point of view and when the colonial policy
aspects referred to above have been considered, final proposals would be submitted to
Ministers. In the meantime we should maintain with the Americans and others our
present very firm stand on the question of target dates.
17. The Secretary of State's approval is sought for this course of action (subject,
of course, to the agreement of the Foreign Secretary and the Commonwealth
Secretary where applicable).

407

CAB 130/178, GEN 748/1st
10 Oct 1961
'Nigerian UN resolution on colonialism': minutes of a Cabinet
'General' Committee meeting

The Commonwealth Secretary 1 said that the Nigerians had put down for the General
Assembly of the United Nations a resolution declaring that all dependent territories
in Africa should become independent by 1970. Although it contained some
objectionable material, it was cast in much more moderate terms than any previous
resolution on the subject, and the target date of 1970 for independence in Africa was
much more realistic than that of 1962 for dependent territories everywhere now
proposed by the Russians. The Nigerian Prime Minister attached great importance to
our supporting the resolution, which had been put down largely in an effort to help
us by burying the hatchet over Western colonialism, and thereby shifting the
emphasis of attack upon colonialism against the Russians. We should have to be
careful about a number of points. For one thing, we must seek an assurance from the
Nigerians that, having tabled their resolution, they would not accept any amendment
without our consent (in fact the Nigerian Foreign Minister had said that he would
not be prepared to accept amendments at all). For another, we should make it clear
in supporting the resolution that unforeseen circumstances might in some
particular case make it impossible to grant independence by 1970. Generally, we
must enter such caveats as were necessary to avoid the risk of a subsequent charge of

1

Mr Sandys.
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bad faith if we were unable to adhere to every point in the resolution. On balance he
thought that we should support the resolution: it did not raise any insuperable
difficulties for us; it was desirable to take this opportunity of obtaining the Nigerians
goodwill; and acceptance of this resolution would put us in a stronger position in
opposing any more extreme alternative.
The Colonial Secretary 2 said that in his view we should abstain on the Nigerian
resolution. United Nations intervention in colonial matters was a constant embarrassment to us, the Nigerians would never get away with a target date of 1970 and
there was also grave danger that the scope of the resolution would be extended
beyond Mrica. Even in Mrica the resolution might cause us difficulty since, for
example, on the one hand the High Commission Territories were unlikely to be
ready for independence by 1970, and on the other that date might be taken to indicate that we aimed at deferring independence for Kenya until then. The Nigerian
Foreign Minister could not be relied upon to hold fast to the present terms of the
resolution and if we supported it we might well find ourselves being pushed around
with him.
The following were the main points made in discussion:(a) This was a propaganda exercise and the question facing us was whether or
not our participation would on balance do us more good than harm. The Nigerian
resolution would probably have the advantage of splitting the anti-colonial vote: for
instance, Russia and Ghana would almost certainly vote against it while the French
Mrican territories and some of the Latin American countries would probably vote
for it. It was recognised that the Commonwealth vote might also be split, but in
this context that was not an overwhelming objection. Moreover, if we did not support the Nigerians they were likely to be driven into voting for a more extreme resolution.
(b) If we decided to go along with the Nigerians it would be necessary to make it
absolutely clear to them that our support was conditional upon the terms of the
resolution remaining unchanged, and in particular that we could not accept any
extension of its scope outside Mrica or advancement of the target date to one earlier
than 1970. Our representative at the United Nations would also have to make it clear
in his speech on the resolution that, although we were in broad agreement with it,
we did not subscribe to everything in the preamble, that we must to some extent
reserve our position on timing (while accepting 1970 as a guide and target) and that
we must also retain our freedom of manoeuvre on the form of independence-e.g.
federal solutions must not be excluded.
Summing up the discussion the Prime Minister said that on balance, subject to the
necessary reservations mentioned in discussion, the right course seemed to be that
we should support the Nigerian resolution by speaking and voting for it (there was
no question of our sponsoring it) so long as it remained in its present form,
particularly as regards scope and timing .. .. 3
2

Mr Maudling. Also present were Lord Home, Mr Macleod (now chancellor of the duchy of Lancaster) and
Sir N Brook; the prime minister was in the chair.
3 The prime minister put this argument to the Cabinet, with the caveat that 'we endorsed it as a general
aim but were not committed to any particular form of independence', and would need to take account of
the special circumstances of the High Commission Territories. The Cabinet authorised the instruction of
the UK representative at the UN in this sense (CAB 128/35/2, CC 55(61) 2, 10 Oct 1961).
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FO 371/166819, no 7
11 Dec 1961
'Colonialism': draft FO record of discussion at tripartite talks between
British, French and American representatives in Paris
The Secretary of State 1 raised the question of colonialism. He said that what was true
of the Congo today might become true of Central and East Africa tomorrow. In these
countries the police and the army needed white officers. Otherwise there would be no
organisation at all and the white civil administrators would leave. He foresaw that
Angola, Ruanda Urundi and Kenya (if we were forced to give up there too soon)
might revert to tribal warfare. This was a matter of grave concern. This concern was
increased by what went on at the United Nations. The latest resolution there was in
favour of immediate independence for all countries without conditions. The passage
of such resolutions placed us in a very difficult position towards our own people, for
example Kenyatta in Kenya. Unfortunately the United States and other friends of
ours had felt it necessary for various reasons to vote for resolutions of this kind, to
which we could not subscribe. If the U.N. resolutions were implemented the danger
was that there would be a belt of complete chaos across Africa. In addition it was
most unfortunate for us to be placed in a minority alone with Portugal whose
colonial policies were entirely different. He hoped that this problem could be studied
in New York or Washington.
2. Mr. Rusk2 agreed that the problem might be studied in the Ambassadorial
group.
3. M. Couve de Murville 3 said that Ruanda was the next to become independent.
The Secretary of State said that 70% of the Belgian administrators there were
leaving and Ruanda Urundi would probably soon be just like the Congo.
4. Mr. Rusk asked about Tanganyika. The Secretary of State said that its situation
was entirely different and it would be all right for the time being. It would however
have serious economic difficulties despite Western aid.
5. M. Couve de Murville suggested that the three governments might examine
the problem of Ruanda Urundi with the Belgians and see whether we could help with
technical assistance, the police and so on. The Belgians tended to leave in a rather
irresponsible way and it might be possible to encourage them to take more thought
for the future. The Secretary of State said that the trouble was that white
administrators found it very difficult to serve under the corrupt administrations
which existed in some of these countries. 60% of them had left Ghana. Mr. Rusk said
that U.S. aid programmes were designed to try to slow down the process of the
departure of ex-Colonial officials. He thought it a good idea to study the Ruanda
Urundi problem with the Belgians. The U.S. might be able to offer some financial aid.
M. Couve de Murville said that the French might find a few administrators from
French Africa. Mr. Rusk suggested that M. Couve de Murville should speak to M.
Spaak and see how he reacted to the idea of talks.
6. Mr. Rusk said that more and more U.N. resolutions, for example about
colonialism and nuclear weapons, were likely to be disregarded. The U.N. was passing
them without considering whether they would be complied with. The Secretary of
1

3

2
Lord Home.
D Dean Rusk, US secretary of state, 1961-1969.
J M Couve de Murville, French foreign minister, 1958-1968.

[409]

UNITED NATIONS

319

State asked how long this could go on. Some of the U.N. resolutions were complete
nonsense and nevertheless our friends and sometimes we ourselves and our friends
voted for them.
7. Mr. Rusk said that the Ambassadorial Group should take a new look at this
problem.

409

FO 371/166819, no 1
27 Dec 1961
'Colonial questions at the United Nations': memorandum by Sir H
Foot (UN)

Our purpose has been to work in full cooperation with the United Nations in general
and the new nations in particular. We have aimed at winning understanding and
support for our colonial policies. At the same time we have made it clear that we shall
resist any attempts to intervene in the administration of our colonies. Those should
still be our aims, and it is still possible that we can succeed in them.
If we fail in the first two purposes we shall fail in the third, for if we come into open
collision with the Africans and Asians their desire to intervene will not be decreased
but increased; they will create new difficulties for us in our remaining colonies; we
shall be driven into a corner with the Portuguese and the South Africans; and the
new nations will side with the Soviet States against us.
Afro-Asian opinion. The Africans and the Asians know that our colonial record is a
good one (in recent decades at least) and that we wish to bring our remaining
colonies to self-government and to self-determination and, wherever possible, to
independence with all reasonable speed. Generally they are not deceived by Soviet
propaganda which attempts to show that all colonial powers are equally reactionary
and oppressive.
The genuine good-will earned by our colonial record and policy and our
announcement that we shall provide political and constitutional information on our
remaining dependent territories has however been largely dissipated by the belief
that we support Tshombe against the central Congo Government, by anger against
Welensky and what he represents, and by suspicion that we are more concerned to
retain good relations with Portugal and the South African Government than to help
the people they oppress.
Moreover the Africans and Asians see no reason why we should oppose proposals to
treat our remaining non-self-governing territories as Trust territories. In this their
opinion is shared by most other U.N. representatives (apart from those from Western
Europe) including the Latin Americans, and if such proposals were put to a vote
much more than a two-thirds majority of the total membership of the United Nations
would vote in favour. Their views are rationalised and advocated by Prime Minister
Nyerere who said when he was addressing the General Assembly earlier this month:
"We believe that the example of Tanganyika demonstrates the advantage of an orderly
transfer of power under international supervision .. . . We suggest that every nation
which genuinely wishes to further the development of peoples now inhabiting their
colonies should treat those colonies as Trust territories."

Similar views were expressed in recent speeches by Japan and Ceylon, who
represent roughly the right and left wings amongst the Asians. The argument is that
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good results have come from the Trusteeship system (with which the United
Kingdom has fully and successfully cooperated), and they maintain that what was
sauce for the Trusteeship geese should be sauce for the non-self-governing ganders.
These opinions are honestly and widely held, and they cannot be discounted as
mere racial or nationalist extremism.
Developments in the XV/th Session. We had a fairly successful run on colonial
issues in this Session till towards the end, when general feeling got much worse due
to the Congo.
The Afro-Asians paid no attention to the Soviet initiative in favour of fixing 1962 as
the date for the independence of all colonies and of setting up "troika" machinery to
see that this was done. Moreover, although the plan to set up a Committee of
Seventeen to examine the application of the Colonial Declaration 1 had obvious
dangers, the Afro-Asians were careful to stop short of forcing us into noncooperation with that Committee and the Committee on Information (in the latter
parity of membership between administering and non-administering territories was
retained).
In the last few days of the Session however Premier Jagan of British Guiana
applied to be heard as a petitioner by the Fourth Committee, 2 and in spite of our
protest his application was approved. A resolution was then tabled calling for
continued negotiations between Her Majesty's Government and Dr. Jagan. This was
followed by the tabling of a second resolution calling on the Committee of Seventeen
to consider whether Southern Rhodesia had attained a full measure of selfgovernment. These resolutions raised the question of intervention in a way most
awkward for us (since no African or Asian representative would have contemplated
refusing to hear an elected Premier: nor could most of them see any reasonable
objection to either of the two resolutions), but in the end the resolutions were not
pressed to a vote being deferred for consideration at the Resumed Session in January.
Future action. We have declared that we cannot share or shift our responsibility
for our remaining dependent territories, and that we cannot tolerate interference in
their administration. We have warned that if interference does take place we shall not
continue our cooperation, and the question now is how we should interpret that
threat and how we should put it into effect.
The hearing of Dr. Jagan and the two resolutions (on British Guiana and Southern
Rhodesia) which will be discussed-and almost certainly passed-in the Resumed
Session in January might justify a decision to withdraw cooperation at once. We
might withdraw our offer of political and constitutional information, and refuse to
participate in the Committee on Information and the Committee of Seventeen, and
decline to participate in debates on these and any other similar resolutions in the
Fourth Committee.
We believe that it would be a grave error to take such a course.
If we did we should at once be in conflict with almost all Afro-Asian opinion, and
we could expect very little support from other quarters. Our influence in all colonial
questions would at once be so greatly reduced that it would be scarcely worth while
1
The 17 members of this 'Special Committee on Colonialism' (set up in Nov 1961) were: UK, USA, Italy,
Australia, Tanganyika, India, Uruquay, Venezuela, USSR, Poland, Yugoslavia, Cambodia, Ethiopia,
Madagascar, Mali, Syria and Tunisia.
2
ie, the Trusteeship Committee.
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continuing to participate in the work of the Fourth Committee. Our effectiveness
and capacity to raise support on other issues would be seriously weakened. Attempts
to embarrass and harass us in the administration of our remaining colonies would be
intensified. There would be less restraint in advocating intervention and little or no
check on extreme proposals. The Soviet bloc, which would at once regain leadership
in anti-colonial attacks, would reap the main benefit.
Our threat of total non-cooperation must stand. We may yet have to carry it out.
But in our opinion it should be put into effect only as a last resort-and we believe
that we have not reached the last resort.
We believe that the time has not come to withdraw from the contest leaving the
field to our opponents. There is at least a sporting chance that we shall never need to
do so. Rather we must be prepared to carry out a rear-guard action-if necessary a
series of them-gaining time as we do so, and relying on our record and policy to
win increasing acceptance of our contention that we must retain undivided
responsibility for the administration of our remaining territories.
We suggest that instead of immediate and total non-cooperation we should, for as
far ahead as we can now see, limit our non-cooperation to refusing to cooperate in
carrying out any recommendations which we cannot, in our own judgment, accept.
Translated into terms of action this course would mean that we should:(a) Maintain our declared determination not to share or shift or shirk our
responsibility for administration of our remaining territories;
(b) repeat when necessary that if interference with our administration takes place
we shall be forced into non-cooperation;
(c) not accept or carry out any recommendation with which we do not agree;
(d) continue to oppose the hearing of petitioners from non-self-governing
territories.
At the same time we should take the following positive steps:(a) promptly submit information, as we have promised, on political and
constitutional advance in all our dependent territories and be prepared to discuss,
justify and defend the policies we follow;
(b) take a full part in the work of the Committee on Information and the
Committee of Seventeen (provided the composition of the latter is tolerable);
(c) participate in debating and voting on all resolutions in the Fourth Committee
and the General Assembly.
Accordingly in the debate on the British Guiana resolution we should make a full
statement of recent political and constitutional developments in British Guiana and
work to get the resolution withdrawn. If that cannot be achieved we should seek to
secure the maximum negative votes (we cannot expect many) and, failing that,
abstentions, and ourselves vote against the resolution on the ground that it is not
covered by the provisions of the Charter and is, in any event, unnecessary.
The Southern Rhodesia resolution presents greater difficulties. Here again we
should work behind the scenes to get it withdrawn, but Afro-Asian feeling against
Welensky, the Central African Federation and Southern Rhodesia is so strong that
there can be even less hope of achieving this than there is in the case of the British
Guiana resolution. There is also the difficult question of whether or not we could or
should make a full statement on the constitution and policies of the Southern
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Rhodesia Government. Although we have previously suggested that there would be
advantage in voluntarily providing full information about Southern Rhodesia we
doubt if the debate on the resolution would be the best occasion to do so. We believe
however that we should be prepared to challenge and correct any false allegations
made in the debate. We should also seek to secure as many negative votes and
abstentions as we can, and ourselves vote against it.
Summary. The ultimate sanction in our attempt to avoid United Nations
intervention is total refusal to cooperate with the United Nations or any of its
Committees. The intermediate sanction is refusal to cooperate in the carrying out of
their recommendations whenever we do not agree with them. We should now make
full use of the intermediate sanction, and hope that by a combination of obstinacy
and persuasion we shall be able to avoid the need to use the ultimate sanction of total
non-cooperation.

Tailpiece
We should fight on the resolutions. We should fight in the corridors. We should fight
in the Committees. We should never abstain.

410

FO 371/166819, no 8
5 Jan 1962
[Situation at UN regarding colonial problems]: letter from Mr
Maudling to Lord Home. Minutes by J G Tahourdin, Sir H Caccia and
Lord Home (FO)
I am very worried about the situation that is developing in the United Nations so far
as Colonial problems are concerned. The deliberate and concerted campaign to use
the United Nations as a weapon of anti-Colonialism seems to me to contain very
great dangers for us.
I have been looking through the record of developments during the last few
months in our attitude to the Committee on Information and to the new Committee
of 17. For my own part, I would very much share the view you expressed at one time,
that the Committee on Information, while receiving from us political information,
should not be able to comment upon it, to criticise or to make recommendations on
the basis of it. In the event, I gather you did not make any such condition when you
made your announcement in the General Assembly on the 27th September but I
hope you are still of the same mind as to what we should regard as the limit of the
activities of these Committees in practice.
As I understand it, we have always maintained that while general discussion of
Colonial problems is in order, the United Nations have no right to discuss and pass
judgment on our administration of individual territories, or to hear petitions from
them. This is what I would understand by the phrase "intervention" which we have
used in setting out our attitude to the activities of these Committees. The case of Dr.
Jagan has brought this all to a head. In the first place, the Committee decided to hear
him, despite our protests, and in the second place, a resolution was introduced by
Ghana requesting us to resume negotiations with the Government of British Guiana
about the date of independence and requesting the special committee to consider the
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question of British Guiana's independence and report on the results of its
considerations to the General Assembly.
This seems to me a clear case of intervention. It is likely to be the forerunner of
many others. It is not improbable that we should find ourselves faced with Mr.
Kaunda arguing about the Northern Rhodesia constitution; Kenyatta arguing about
the independence of Kenya, or Mintoff about the Malta constitution.
I agree that however we might try to prevent it, we could not in practice stop the
Committees hearing these people if they wished to do so. The question is, what
attitude our representative should then take? We have threatened in certain
circumstances to withdraw our co-operation from the Committees altogether. I agree
that this threat should be kept in the background and not used at the present
moment, but I don't agree that we should participate in discussions on the merits of
our administration of individual Colonial territories.
The main question seems to me in practice to be this. There are likely to be
discussions in these Committees on a number of Colonial territories, in the course of
which our policies will be criticised. We shall be urged to speed up independence in
many cases and resolutions are likely to be passed. We must make it clear that we
should not be prepared to accept such resolutions. In my view it is much better that
we should base our action in this regard on the lack of competence of the United
Nations in these matters, rather than on disagreeing with the merits of the majority
view in particular cases. Surely it is much easier for us to say that we would disregard
resolutions because they are out of order than to say that we will disregard them
because we disagree with the views held by the majority of the Committee? In fact, I
should have thought the latter course would mean that we should be faced straight
away with the dangerous and familiar criticism that we are prepared to accept
majority decisions when we agree with them, but reject them when we do not.
I feel myself that it is quite clear that the United Nations have no right to intervene
in our Colonial policies and there can be no question whatever of us justifying what
we are doing, or intend to do, in any territory. Once we take part in a discussion
about the merits of our policies, e.g. on constitutional advance in a given territory, or
the date for its independence, it seems to me we are, by that action, admitting that
the United Nations has some standing in these matters: a right to discuss, and
therefore, presumably, a right to pass resolutions telling us what we ought to do. To
get into such a position would be really very unpleasant indeed for us.
I propose therefore that we should continue to provide the United Nations
Committees with the information we have undertaken to give them, and that we
should be prepared to supplement such information to the extent they reasonably
require. We should not seek to withdraw from any Committee, but when a
Committee proposes, either on the evidence of some petitioner or on its own
initiative, to discuss, criticise and recommend upon the policies we are proposing to
pursue in any particular Colonial territory, we should make it quite clear that in our
view this is quite outside the objects of the United Nations as designed by the
Charter; that we should regard any such discussion as ultra vires and therefore
refuse to participate in the discussion or recognise the validity of any conclusion
reached.
I am convinced that if we do not make a stand at this moment on a clear matter of
principle the slippery slope down which we have been moving for some months will
grow rapidly and disastrously steeper.
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Minutes on 410
The United Kingdom Permanent Mission at New York have endorsed the line of
argument in the attached memorandum by Sir H. Foot. 1 In brief, it is that there are
only two courses to adopt in face of current attempts to intervene in our territories
by the U.N:(a) To withdraw our offer of political information, and refuse to participate in
discussions we regard as ultra vires: as the U.K. Mission point out, withdrawal
from e.g. the Committee of 17, will make participation in the Committee on
Information and even the 4th Committee unreal and therefore lead to a
progressive withdrawal from all; or
(b) to fight in speeches and votes against attempts at intervention, participating in
the debates to the extent that it is necessary to do this, while making clear both
our legal position and that we will disregard recommendations which are ultra
vires; in this case withdrawal should be held up as a threat, but reserved for a
moment we may hope will not arrive. As Sir P Dean says in his telegram No. 403
there is every advantage in our explaining all our policies patiently and reasonably.
Withdrawal would deprive us of the opportunity of doing so.
2. The U.K. Mission strongly recommend that we adopt course (b). If we do, as
they point out we can expect the help and understanding of the Americans, the Old
Commonwealth and many moderate delegations. If we do not it has been made clear
that we can count on none of these and will find our standing and influence eroded
not only on colonial issues, but on all other questions of importance to us at the
U.N.
3. The U.K. Mission's recommendation has been discussed extensively and
endorsed at the official level between the Foreign Office, Colonial Office and the
C.R.O. Sir H Foot has discussed them with the Commonwealth Secretary, who is
understood to agree with him and has also put them to the Secretary of State.
4. The Colonial Secretary, who has also talked with Sir H Foot, is however
understood to have certain reservations. He may incorporate these in a letter to the
Secretary of State. 2 Alternatively, he may prefer to discuss the question orally on
Monday. So far as we have been able to learn, Mr. Maudling wishes our Delegation to
refuse to participate in any discussions involving the affairs of particular British
territories. In our view this course would be open to all the objections of course (a),
i.e. paragraph 1 above, namely, it would:
(a) by leaving the field to our enemies and depriving us of the opportunity to state
our case, it would strengthen rather than reduce the attack on us; 3
(b) it would isolate us from our friends and reduce their capacity to help us;
(c) by forcing us into a corner with Spain, Portugal and South Africa, it would
deprive us of virtually all influence in the U.N. not only on colonial matters but all
other issues.

1

2
3

See previous document.
This and the subsequent minute were written before Maudling's letter arrived in FO.
Sir R Stevens minuted: 'I fully agree with the objections to course (a). R.B.S. 5.1.62'.
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5. If the Secretary of State agrees, it is suggested that he should discuss the
matter with the Colonial Secretary (and the Commonwealth Secretary) on Monday. A
final decision is urgent in view of the Anglo-American talks which will be held in
Washington on July 11 and 12. The Americans have made clear that they want to
help us on colonial issues, but could not follow us in a policy of non-cooperation.
J.G.T.
5.1.62
I do not know precisely what reservations the Colonial Secretary may have or
whether they would extend to any British participation in any discussions involving
particular British territories.
But from the point of view of our relations with the Afro-Asians on one side and
the Portuguese on the other I should have thought that we should say in season and
out, in the United Nations and in this country, exactly where we do stand on colonial
matters. Part of that stand is our belief that these territories should be brought to
independence and this is for us not only words but we have shown that we apply this
to ourselves. Part is a sense of administrative responsibility in not launching
territories into independence until they have a reasonable prospect of sustaining it.
Such a stand is not only sensible in itself but one which will have to be repeated a
great many times if it is to have any chance of sinking in. I would therefore hope
there would never be any question of our walking out before we had made our stand
clear. If then others attempt to insist on action with which we cannot agree, should
we not first say why we cannot accept their views before withdrawing? In other words
a decision to withdraw is a weak sanction unless it is taken in the last resort after we
have spoken our mind in plain language.

H.C.
5.1.62
I have now seen the letter from the Colonial Secretary which has just arrived.
This calls for the further comment that the intention is that we should continue to
argue that the United Nations has no competence, even notwithstanding the fact that
we stay to defend ourselves.
J.G.T.
5.1.62
I have a good deal of sympathy with the Col. Sec's. view that we should not discuss
our programmes in individual territories beyond embellishing the information
which we give the Committee. Could we not, each time one of these questions is
raised make a general statement about our colonial intentions? The greater would
include the lesser & would avoid the Col. Sec's. fears about individual territories.4

H.
[nd]
4

Lord Home then asked Maudling to agree to the FO directive for the Washington talks on the UN: 'I
think it helps us to give the true picture to our possible Afro-Asian friends & concedes nothing to the
enemy'. Maudling replied as follows: 'I can agree, though with some reluctance and apprehension. I have
suggested two small amendments. If there is a resolution and a vote I assume we wd. not vote against but
abstain on grounds that discussion was ultra vires and our case was therefore not being put forward'[nd] .
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FO 3711166819, no 8
9 Jan 1962
[Policy towards discussion at UN of BtJtish colonial territories: joint
CO/FO draft statement]: tel (no 132) fr~~ Lord Home to Sir H Foot
(~)

~

The Colonial Secretary and I have decided that our policy towards discussion of
British colonial territories in the United Nations should be governed by the following
-principles:
2. We should take every opportunity of explaining in general terms our colonial
record and policy, and with this end in view should be reluctant either to withdraw or
to play only a passive part in the United Nations Committees concerned.
3. If the affairs of one of our dependent territories are discussed in a United
Nations Committee, we should:
(i) make it clear that the United Nations has no right to intervene in our
territories nor to hear petitioners from them and that such discussion is therefore

ultra vires;
(ii) emphasize that any statement which we might make is purely ex gratia;
(iii) refuse to play any part in discussion during the formal appearance of any
petitioners.
4. We should however be ready insofar as the Colonial Secretary approves:
(i) in our general exposition of policy, to emphasize and enlarge on particular
facts about the territory concerned (already contained in the political and other
information, submitted to the United Nations), in order to remove any excuse for
mis-statements and misrepresentation;
(ii) to correct briefly any glaring mis-statements of facts about our policy as may
be necessary.
5. At the same time we should firmly refuse to let ourselves, on such occasions,
be submitted to cross-examination on the merits of our policies, or to be drawn into
anything more than general statements on our future intentions about particular
territories as already made public.

412

PREM 11/4078
19 Jan & 24 June 1962
[Presentation at the ~ of British policy for East and Southern
Mrica]: minutes by P de Zulueta (PM's Office) to Mr Macmillan
As the vestiges of colonialism in the rest of the world disappear-whether in Algeria
because of a collapse into partition, or in the Far East because of Indonesia's
ambitions-the Afro-Asian majority in the United Nations will concentrate more and
more upon southern Africa. Although many of these countries may perhaps
understand that immediate independence is not necessarily in the interests of the
inhabitants of the countries concerned, the colonial issue is really the only one on
which all these heterogeneous countries are agreed, and they will therefore pursue
the colonial issue long after it is really dead. In addition there is undoubtedly a
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feeling among the Afro-Asians that they would like to demonstrate that the Age of
Europe is over.
The ultimate target of the Afro-Asians in southern Africa is of course the Union
itself. The immediate objective is the Congo, with Angola, Mozambique, and the
Rhodesias (to say nothing of South-West Africa) as the next targets. In addition,
Ruanda Urundi, Kenya and Uganda have still to pass out of the colonial state. It is
difficult to see clearly how the Afro-Asian campaign will develop, but I do not think it
at all impossible that in the next two or three years we may see a military operation
launched from the Congo or elsewhere at least against the Portuguese territories and
possibly against South-West Africa; this might conceivably be a United Nations
operation but it is perhaps more likely to be a guerilla operation launched (as in
Algeria) with the support and approval of neighbouring countries, and with the open
approval of the majority in the United Nations. Even if this extreme position is not
reached there will no doubt be numerous resolutions passed in the United Nations,
possibly including some form of economic sanction against Portugal, South Africa
and possibly, if we do not move fast enough to satisfy the Afro-Asians, against the
United Kingdom as well.
Obviously all this will present us with a most difficult situation. Quite apart from
the political difficulties which will arise at home, it is very much in our interests for
British or European companies to continue to exploit the mineral wealth of southern
Africa. On the other hand, our political and trading interests and investments in the
rest of the Afro-Asian world are greater than those in southern Africa. How are we to
escape from this dilemma?
At first sight it is tempting to suggest that the United Nations itself is a major
cause of difficulty for us in this respect. Certainly the General Assembly provides a
focus for anti-colonial agitation and intrigue, and, if it did not exist, we should be
spared many embarrassing and unnecessary decisions about voting on particular
resolutions. From this point of view one could argue, as many people here and in the
United States are now beginning to do, that it is in Western interests to weaken or
even destroy the United Nations. Certainly I suggest that we should be very careful
about supporting measures to increase the strength of the United Nations in which
the majority will inevitably become more and more unfavourable. But I fear that the
newly independent countries enjoy th United Nations too much to forgo its debates
and that if the United Nations were to collapse some less satisfactory body, perhaps
an enlarged Bandung organisation wit Soviet support, would come into existence.
And in the process of bringing the Unite Nations to an end we should undoubtedly
forfeit a great deal of moderate support in the Afro-Asian countries.
If therefore we have to live with the Uni ed Nations, whether we like it or not, how
are we to moderate its effects in souther Africa? I suggest that the Foreign Office
should consider this problem to see what remedies they can propose. I think myself
that our main weapon is bound to be finance, and here it would be essential to try to
carry the United States with us. Our object should be to prevent finance or logistic
support being available for any United Nations operations in southern Africa.
Possibly a further deterioration of the situation in Algeria may be helpful here since
United Nations efforts might conceivably be diverted to assist in ~he rehabilitation
and re-organisation of that country which is likely to be necessary if the French
withdraw altogether or Algeria is partitioned. It may also be in our interests that the
Congo should remain an area of confusion and expense for the United Nations for as
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long as possible; once order and some degree of normal life is restored in the Congo
there are likely to be plenty of extremists there who will start to move towards the
Rhodesias and Angola. Our only other possible card seems to me to lie in the
argument that African conditions, particularly in the South and East, are quite
different from those elsewhere in the world. This would be a difficult argument to get
across but we may have to put it forward persistently. If it was possible in some way
to associate some of the Asian countries with the Europeans in the administration
and mineral wealth of southern Africa our problem would be easier; one example of
the sort of way in which this could be done is to be found in the arrangement for the
exploitation of iron ore in Swaziland in which the Japanese will have a strong
interest. 1 I suggest this is a second line of enquiry which could usefully be pursued by
the Departments.
I am sure that this is a problem which the Foreign Secretary has very much in
mind, but I suggest that you might like to have a general talk with him and the
Commonwealth and Colonial Secretaries, with a view to ensuring that all three
Departments approach these problems from the same point of view. 2 Such a meeting
might also be helpful in putting the Northern Rhodesian difficulties into perspective.
P. de Z.
19.1.62
I am afraid that I have been very slow in letting you have comments and suggestions
on the attached minute from the Foreign Secretary covering Mr. Trend's Africa
Official Committee's voluminous Report. I suggest that you might read the
Conclusions (pages 21-23).3
The Report is a disappointing document, not so much because it rejects most of
the suggestions made in your minute of January 31, but because the Committee has
very few positive ideas of its own. The only three points which emerge are:(a) the possibility of making a declaration of British Colonial policy in the United
Nations;
(b) the possibility of a Commonwealth Advisory Group, including representatives
of the East African Governments, to help sustain the administration of newly
independent East African territories;
(c) the possibility of paying to the East African Governments the extra cost of
retaining British officers in their security forces after Independence. This proposal
is being examined in detail separately.
These three proposals all seem reasonable in themselves and worth at least further
examination, and I suggest that you should send a minute to the Foreign Secretary
endorsing them. I attach a draft. 4
These African questions are admittedly extremely difficult but I suggest that this
Report shows that we are still too set in our old view of Africa as divided into a series
of appendages of the European Powers. Our main preoccupations are naturally with
1

See document nos 323-325 above.
Macmillan agreed this should be done (19 Jan 1962) . On 31 Jan he sent a minute to Lord Home: see
document no 414 below.
3
See document no 416 below. The report is in CAB 134/1359 AF 4(62), dated 16 Mar 1962.
4
See document no 424 below.
2
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our remaining Colonies. But the continent is changing and we shall have to take
much more account in future of the area as a whole, where British interests remain
considerable and where the experience and influence for good or ill of the French,
Belgian and Portuguese will be increasingly important. Our objectives remain very
vague and our methods old-fashioned and prim. However, the educative process will
take time and I cannot suggest any new way of hastening it now.
P. de Z.
24.6.62

4 13

CAB 128/36/1, CC 9(62)1
25 Jan 1962
[Mro-Asian UN resolution on Angola] : Cabinet conclusions

The Foreign Secretary said that he had been considering what attitude should be
taken by the United Kingdom Representative at the United Nations towards a
resolution on Angola which was being brought forward by the Afro-Asian countries.
The text of the resolution was contained in New York telegram No. 165 of 23rd
January. It was framed in language offensive to Portugal and included some specific
recommendations which we could not endorse-for example, that all political
prisoners in Angola should he released immediately and that the United Nations
Committee should work for the "speedy" achievement of independence by the people
of Angola. On the other hand it did not contain any new proposals for action nor did
it seek to impose any sanctions against Portugal. In the United Nations it would be
regarded as no more than a further expression of disapproval of Portugal's colonial
policy. As such it already commanded the support of forty countries; and, if we
refrained from voting in favour of it, we should probably find ourselves in a minority
of three, with South Africa and Portugal. We could draw no comfort from the fact
that France would not vote on this resolution, for this would merely reflect the
current French policy of withdrawing from participation in United Nations business.
For other countries abstention was now regarded in the United Nations as equivalent
to an adverse vote; and, if we failed to vote for this resolution, we should be thought
to be supporting Portugal's colonial policy. This would discourage our friends, who
were disposed to support us when our own colonial policy came under criticism in
the United Nations. Even among the Afro-Asian countries, there were signs of a
readiness to distinguish between our colonial administration and that of some other
colonial Powers. In all the circumstances he believed that the balance of advantage
lay on the side of voting in favour of this resolution.
In discussion serious doubts were expressed about the expediency of supporting a
resolution in these terms. Paragraph 2, which reaffirmed the "inalienable right of the
Angolan people to self-determination and independence" seemed to be inconsistent
with the Portuguese claim that Angola was an integral part of metropolitan Portugal.
Paragraph 5, which urged the Portuguese to establish freely elected and
representative political institutions in Angola, was asking for the Angolans a greater
degree of political freedom than was available in Portugal itself under the present
regime. The resolution as a whole was offensive to the Portuguese, who were our
oldest allies and had recently, at Goa, been the victims of aggression by one of the
leading sponsors of this resolution. Apart from these general considerations, we
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should also weigh the consequences which support of this resolution might have in
relation to our own colonial administration. We had certainly found it necessary in
some Colonies to hold political leaders in detention, and might find ourselves under
this necessity again. Nor could we afford to subscribe to the view that all dependent
peoples could be brought "speedily" to independence. If a resolution in these terms
were brought forward in respect of our dependent territories, we should be unable to
accept it. Was it wise, therefore, for us to support this resolution on Angola?
On the other side it was pointed out that, whatever the language used in particular
paragraphs, the vote' on this resolution would be regarded in the United Nations and
by world opinion as an expression of approval or disapproval of Portugal's colonial
policy. The Foreign Secretary had already made it clear that, in our future voting in
the United Nations on resolutions of this kind, we should concern ourselves with the
substance and purpose of the resolution as a whole; and an affirmative vote on this
occasion need not imply agreement with all the specific proposals in the resolution.
Our Representative could make this plain in speaking on the resolution, and he could
explain our reservations on particular paragraphs. By present standards in the United
Nations this was a relatively moderate resolution; and account should be taken of the
successful efforts made by moderate members of the Afro-Asian group to prevent a
more extreme form of resolution being put forward. It would be a tactical mistake to
disappoint those countries who were ready to distinguish, in United Nations debates,
between our colonial policy and that of Portugal. It was at least probable that, when
our own colonial policy came under criticism in the United Nations, we should have
more sympathy and support if we had voted for this resolution.
The Cabinet were informed that present indications were that the United States
Government would vote in favour of this resolution. If, however, they should decide
to abstain or to put forward a separate resolution of their own, a new situation would
arise and our own position could be reconsidered.
The Cabinet:(1) Agreed that the balance of advantage lay on the side of voting in the United
Nations in favour of the Afro-Asian resolution on Angola, on the assumption that
the United States Government decided to support it.
(2) On this assumption invited the Foreign Secretary to instruct the United
Kingdom Representative at the United Nations to vote in favour of this resolution
but to explain in the debate on the resolution that, while we supported its general
substance, we could not endorse all its specific recommendations.

414

FO 3711166850, no 27, M24/62
31 Jan 1962
[The problem of British policy in Southern and Eastern Africa and the
possibility of splitting the Mro-Asian vote at the UN]: minute by Mr
Macmillan 1 to Lord Home
We discussed today with the Commonwealth and Colonial Secretaries the problem of
British policy in Southern and Eastern Africa and I agreed to set out some of the
considerations and questions which I believe ought to be further examined.
1

Drafted by P de Zulueta.
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I take it that we are all agreed that in the immediate future at any rate our position
in East and Southern Africa will be increasingly attacked by the Afro-Asian countries.
This presents us with a difficult problem because it is only in these areas that people
of British stock have made permanent homes in Africa. We shall wish to protect the
rights of these people and the large British investments in the area so far as we can,
while doing as little damage as possible to our relations with the other African and
Asian countries.
I suppose that we can divide this problem into its various aspects:(a) The colonial aspect. Our responsibilities are in effect limited to the Rhodesias,
Kenya and the High Commission Territories. Much will depend on the outcome of
the forthcoming Kenya Conference but it is for consideration whether a
declaration of British Colonial policy would be of value presentationally so as to
explain what our aims are and turn away the anti-Colonialist fury. Such a
declaration, the desirability of which you undertook to consider, might either be in
broad terms, covering all Colonial territories, or be more limited and directed only
to Africa. There are obvious difficulties about both alternatives and the advantages
might be transitory.
(b) The United Nations aspect. The embarrassing feature of the present situation
in the United Nations is the unnatural alliance between the Africans and the Asians
to our disadvantage. It is for consideration whether we could split this alliance, for
example either by isolating African problems from more general world
complications or by enlisting Asian interest in favour of European investments in
Africa (the recent arrangements for Swaziland iron ore with the Japanese may be a
case in point) .2 It is also for consideration whether possibilities of counter-attack
in the United Nations could be more effectively exploited. For example, many
African and Asian countries might be vulnerable to a campaign for the general
acceptance of better standards of Human Rights. The Russians, too, could perhaps
be embarrassed.
(c) The long-term position. It seems that, with the progressive withdrawal of
European influence from Africa, the centre of that continent at least is likely to fall
into great disorder. This is certainly not in our interests. It is possible that the
Commonwealth as a whole, perhaps with American backing, would recognise the
dangers of this and might agree to the development of some Commonwealth
Advisory Committee to assist newly independent countries in the twilight period
between Independence and true nationhood. An alternative might be to try to
involve the United Nations itself at this stage with countries like Kenya and
Uganda, which are not yet Independent.
We agreed that it would be useful if the three Departments primarily concerned
would now give study to these questions and try to produce some recommendations
for us. And I should be grateful if you, the Commonwealth and the Colonial
Secretaries, to whom I am sending copies of this minute, would put the necessary
work in hand. 3
2
3

See document no 326 above.
Home advised sending this minute to the Mrica (Official) Committee.
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FO 371/166850, no 30
1 Mar 1962
[The UN aspects of the prime minister's minute on Southern and
Eastern Mrica]: FO note (draft AF(62) 11)

The Prime Minister suggests consideration of two possible objectives:(i) to split the Afro-Asian alliance
(ii) to counter-attack on subjects where the Afro-Asians and Russians are
vulnerable.

These are considered separately under A and B below.

A. Splitting the Afro-Asian bloc in the U.N
1. Background. The Afro-Asian bloc has a formal existence at the U.N. but is not
monolithic. Elsewhere its constituent members think of themselves as Africans and
Asians rather than Afro-Asians. The Africans themselves divide in general ideology
between the Casablanca and Monrovia groups (within the latter there are differences
between the English-speaking and French-speaking countries); there are also
divisions (e.g. over Israel), between the Moslems north of the Sahara and between the
ex-colonial "black Africans" and special cases, such as Ethiopia and Liberia. The
Asians have even less homogeneity. The Arabs think and act as such, rather than as
Asians. India and Japan follow lines largely determined by their feeling of being
quasi-great Powers. The others divide roughly into those which are and which are
not members of CENTO and SEATO, with Thailand and the Philippines most
sympathetic to the West and Afghanistan the least sympathetic ....
There are already indications that the Asians are irritated with the way in which
the Africans seek to dominate the Afro-Asian bloc. The Africans at the recent Lagos
Conference passed a resolution that they should · constitute a "distinct and
independent group" at the U.N. and there was some feeling in favour of excluding the
Arabs as well as the Asians.
There has also been evidence that the Asians have hesitations over certain African
extremist proposals (e.g. India and Ceylon over sanctions against South Africa) and
that the Japanese in particular are frequently embarrassed by the choice between being
in a conspicuous minority in the bloc or going along with proposals they do not like.

2. Limiting factors
(a) The Africans and Asians genuinely share an attitude of emotional anticolonialism. To this extent their alliance is not "unnatural" and they will continue
to value each others' support in pressing for "de-colonisation" so long as colonies
remain in both Africa and Asia. This is particularly true while the Portuguese, with
alleged Western complaisance, maintain static colonialism in both Africa and Asia.
(b) They also share the quality of being "under-developed" and are therefore, with
the Latin Americans, on the other side of the fence to the Western "have" powers
on most economic issues.
(c) Whereas the Africans are, by themselves, a formidable voting bloc, the Asians
are not. The Asians consequently gain more where they can get the bloc to back
their requirements than vice-versa. It is particularly true of India, that her claim
to be treated as a quasi-Great Power depends on her ability to sway the Africans as
well as the Asians.
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(d) Many of the Africans and Asian countries accept the doctrine of neutralism;
they believe that it is morally superior to be "uncommitted", and that their
independence and ability to exercise influence depends on their refusal to adhere
either to the West or the Soviet bloc.

3. Positive factors
(a) The Afro-Asians already fall naturally into "moderate" and "extremist" groups.
Experience in the General Assembly has shown that the West can often form
voting alliance with the moderates (even on "colonialist" issues) to defeat the
alliance of the extremists with the Soviet bloc.
(b) The Asians have their own minorities, as does the white west, in Eastern and
Southern Africa. Asian civil servants in Uganda and Tanganyika are bound to have
their prospects affected by Africanisation and there was e.g. a campaign in
Buganda against Asian traders which led to their expulsion from the Kingdom.
Present indications are, however, that at least the Asians in commerce prefer to lie
low in the hope of being left alone, rather than appeal to their national
governments. South African racial policies tend to separate Asian sympathies from
white settlers in Africa.
(c) If Afro-Asian powers themselves participated in the economic development of
the under-developed countries, this might reduce suspicions of Western "neocolonialism". The Japanese are negotiating investment projects in Africa (Guinean
iron ore, the new Swaziland railway, a recent trade agreement with the Rhodesian
Federation). Unfortunately, no other Asian country has the resources and Japan
has little influence with the Africans.
(d) The Arab/Moslem group is handicapped both by internal divisive forces (e.g.
the conflict of interests between the oil producers and the rest) and by factors
distinguishing them from the rest of the neutralist world (e.g. the crusade against
Israel).
(e) As it becomes increasingly necessary for the Africans and Asians to take up an
attitude to communist China, a new source of division will emerge. The nationalist
Chinese and S. Vietnamese are already conducting an active diplomatic campaign
in Africa.
4. Conclusions
(a) The Afro-Asians are not a monolithic group. Any action which could lead to
accusations of attempts to "divide and rule" could in fact have the opposite effect
of producing a common Afro-Asian front, where diversities are already emerging.
These seem likely to develop more rapidly without outside prompting.
(b) The Prime Minister has suggested making an attempt to isolate African
problems from more general world situations. Unfortunately communist pressure
is itself sufficient to prevent this. Apart from this, we have been unable to find a
case where this could be done without damage to essential strategic or other
interests. For example, if we were to support the idea of a nuclear-free Africa, we
should prejudice allied interests (U.S. bases in Libya and Morocco) and certain
fundamental allied principles (non-acceptance of uncontrolled undertakings).
(c) The Prime Minister has also suggested enlisting Asian interest in favour of
European investment in Africa. There appears, however, to be no Asian country
with the resources for this, apart from Japan, which is already taking a position
isolated from that of the Afro-Asians as a whole.
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(d) There do not appear to be any cases where a conflict of interest between an
Asian country and the Africans might lead the former to side with the Europeans
in Africa.
(e) Experience in the General Assembly so far is that the West has been more
successful than the Soviet bloc in winning over Afro-Asian votes.

B. The possibilities of counter attack
1. Background. The advantages of counter-attacking against the Russians at the
U.N. have been examined on many occasions and, within certain limits, such
counter-attack is already settled policy (c.f. for instance Mr. Godber's remarks about
Soviet colonialism at the last session of the General Assembly). The limits have been
that we have not always wanted to follow the Russians in e.g. diverting technical
bodies into an improper discussion of political issues; that a majority of the U.N.
dislikes the introduction of the "cold war" into subjects they consider to be outside it
and we can frequently get more credit by refusing to follow the Russian lead; and that
in many cases where the Russians are vulnerable either our less democratic friends
are vulnerable also or the accusations we can make touch the majority's experience
so little (e.g. the fate of Lithuania) that they fall flat.
These limitations apply equally to any counter-attack against the Africans and
Asians. South Africa counter-attacked against Liberia and Portugal against Ghana in
the recent General Assembly, but in neither case did it apparently help them.
Counter-attack against the Afro-Asians, as opposed to the Soviet bloc, have the
additional risks that at least a near majority of the U.N. will be vulnerable on any
subject we may take for attack and will therefore rally against us; that in many cases
the Afro-Asians can ascribe their shortcomings to their inheritance from colonial
domination; and that it is generally felt, not only by themselves but by a good deal of
left-wing opinion everywhere, that there is a difference in kind between white men
oppressing coloured men and coloured men oppressing each other.
2. Counter-attacking on the issue of human rights. The possibility of taking an
initiative in the General Assembly to embarrass the Russians by introducing a
resolution on the democratic freedoms was examined before the opening of the
present session. In two fields where our own record is good, namely, freedom of
information and freedom of elections and political institutions it seemed that the
Soviet bloc would be particularly vulnerable. On closer examination however, it was
found that there were real objections. It was realised that we would be inhibited from
introducing effective and far-reaching resolutions on these subjects because of the
existence of certain regulations in some of our dependent territories, and because
they might embarrass some of our friends (for example, Pakistan) in respect of
freedom of political institutions. On the other hand, a resolution couched in general
terms would be supported by the Soviet bloc and would be ineffective.
Another aspect of human rights, namely, the right of everyone to "leave any
country, including his own, and return to his country" (Article 13 of the Universal
Declaration) seemed to offer more promising prospects. Here again, however, it was
discovered that, although our record is much better than that of other governments,
certain regulations exist in our dependent territories which could be quoted against
us with embarrassing effect. Moreover, it was feared that a debate on this subject
might involve us in substantive discussion in the United Nations on the situation in
Berlin to which it was obviously relevant. The idea was therefore dropped. This
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article, is however, at present the subject of a study by the Sub-commission on the
Prevention of Discrimination which is to be completed next January. The Subcommission will then submit draft principles to the Commission on Human Rights
which might eventually form the basis of a special Declaration. The United Kingdom
could well take the lead in piloting the draft declaration through its various stages to
the General Assembly. By following the normal procedure for instruments of this
kind we would be less vulnerable to criticism about our own short-comings, such as
they are, than we would be if we introduced a resolution on this subject out of
context in the General Assembly. There is also a possibility that the study which the
Human Rights Commission is about to make of the "freedom from arbitrary arrest,
detention or exile" may provide us with a favourable opportunity.
Other similar cases may arise where we can take a more forward policy, without
criticising others, which will nevertheless leave them on the defensive.
3. Conclusions
(a) Cold war propaganda for its own sake is liable to pay a diminishing return, and
do more to alienate the Afro-Asians than gain their support.
(b) We should, however, continue to answer back persistently to avoid the Soviet
bloc getting away with misrepresentations-particularly accusations of "neocolonialism".
(c) A general policy of counter-attacking against the Afro-Asians would do more
harm than good.
(d) By taking an active line in discussion of Human Rights ourselves, however, we
may be able, if we choose our ground carefully, to place the West in a favourable
position.
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CAB 134/1359, AF 4(62)
16 Mar 1962
'British policy in Central and Southern Mrica': minutes of Cabinet
Africa (Official) Committee meeting
[Extract]
[The meeting was chaired by B StJ Trend, and attended by Sir R Stevens (FO), J Chadwick
(CRO), C Y Carstairs (CO), C W Wright (MoD), Sir A Cohen (Dept of Technical Cooperation) and others. Sir N Brook arranged for it to receive papers from the CO, the FO
(for UN aspect), and CRO (for long-term position.]

The Chairman said that in a minute to the Foreign Secretary dated 31st January,
1962, the Prime Minister had asked for a study of British policy in Central and
Southern Africa and had mentioned five possibilities .... 1 Each of these ideas was
discussed in one or more of the papers before the Committee.
A. A declaration on colonial policy
The Chairman said that the suggestion was that a Declaration might be made,
presumably in the United Nations, setting out the aims and purposes of our Colonial
policies. It had also been suggested that a resolution endorsing the Declaration
might be proposed in the General Assembly. Sir Patrick Dean favoured the idea of a
Declaration. He had suggested that if (after discussing the matter with friendly
delegations at the United Nations) we wished to go ahead with it, a special item
1

See previous document for FO paper, and no 414 for Mr Macmillan's minute.
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might be inscribed on the agenda of the next General Assembly and the Declaration
made as part of a speech by the United Kingdom representative on that item. The
Commonwealth Secretary attached importance to the proposed Declaration and was
inclined to accept Sir Patrick Dean's advice on procedure. The Colonial Office on the
other hand were of the opinion that the balance of advantage was at present against
making such a Declaration in the General Assembly, although developments between
now and September might tip the balance the other way.
The following were among the main points made in discussion:(a) The effectiveness of a Declaration along the lines proposed would depend on
the amount of support which it attracted in the General Assembly. It might,
therefore, be desirable, if a Commonwealth Prime Ministers' meeting were to be held
in the early autumn, to raise the matter there in order to ascertain whether other
Commonwealth countries would be prepared to speak in support of such a
Declaration in the General Assembly.
(b) If a special item were to be inserted in the agenda of the General Assembly, our
Declaration would presumably be the subject of a general debate and it seemed
possible that resolutions might be tabled by others even though we did not put one
forward ourselves. If this happened, we must expect any resolution which finally
emerged to be more or less unsatisfactory to us.
(c) The Declaration should if possible arise naturally out of the business of the
General Assembly. This might be achieved by making it in the course of the General
Assembly's discussion of the report of the Committee of Seventeen. It would not then
be necessary to inscribe a special item.
(d) If we were to make a Declaration it should not list the remaining United
Kingdom Colonial territories and should stress not the number of these territories
(forty-two) but the smallness of their total population (thirty-three million) . ...

B. An attempt to split the Afro-Asian alliance
The chairman said that it should be assumed that the Prime Minister had in mind an
attempt to widen the division between the moderate and extreme elements in the
Afro-Asian Bloc rather than an attempt to split the Africans from the Asians. In
Section A of their paper (A.F. (62) 11), the Foreign Office had considered this possible
line of action in some detail and had reached the conclusion that divisions within the
Afro-Asian Bloc already existed and were tending to grow; and that any attempt on
our part to hasten this process was likely to be counter-productive because the AfroAsians would react by setting aside their mutual disagreement in order to present a
united front against us. The policy adopted by the Belgians in the recent debate on
Ruanda Urundi of conciliating the Afro-Asian Bloc in order to enlist their support
against the Russians had been notably successful and seemed to offer a useful model
for ourselves. The Commonwealth Relations Office had further pointed out
(paragraph 5 of A.F. (62) 15) that any successful attempt to divide the Africans from
the Asians would result equally in a split in the new Commonwealth... .
C. The possibilities of counter-attack in the United Nations
The Chairman said that we had, from time to time, mounted counter-attacks on the
Russians in the United Nations, but there were, as the Foreign Office pointed O':Jt
(Section B of A.F. (62) 11) serious difficulties in the way of extending this policy. The
Afro-Asians were hostile to any attempt by the Great Powers to use the United
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Nations as a forum for cold war propaganda. So long as we exercised restraint in the
face of Russian attacks, this attitude tended to operate in our favour. A general policy
of counter-attack would, however, tend in the eyes of the Afro-Asians to bring us
down to the Russian level. Direct counter-attacks against the Afro-Asians themselves
were also likely to be counter-productive as South African and Portuguese tactics in
the last General Assembly had demonstrated.
Nevertheless, the Committee should consider two specific proposals which were
currently being studied. These were the possibility of counter-attack in the context of
the Universal Declaration on Human Rights, and a Canadian suggestion for a major
counter-attack against Soviet imperialism.
The following were among the main points made in discussion:(a) The Sub-Commission on the Prevention of Discrimination was currently
studying Article 13 of the Universal Declaration (dealing with the right of everyone to
"leave any country including his own, and return to his country") and would be
submitting draft proposals to the Commission on Human Rights which might
eventually form the basis of a Special Declaration. The Commission itself was about
to make a study of "freedom from arbitrary arrest, detention or exile".
(b) The results of these two studies might provide a favourable opportunity for a
United Kingdom initiative. It must be recognised, however, that in these, as in other
questions of human rights, we were faced with a dilemma. If a resolution were
drafted in broad general terms, the Soviet Union would have no scruples in
supporting it. If, on the other hand, the resolution went into detail and was drafted in
precise terms, we were likely to find that the legislation of certain of our dependent
territories could be interpreted as being inconsistent with it and that some of our
friends and allies would also find themselves in some embarrassment.
(c) The Commonwealth Relations Office were preparing a short note to show
which human rights might provide a suitable ground for counter-attack, with
particular reference to the sensitiveness of ourselves and other Commonwealth
countries on each one.
(d) The Canadian Government had invited our views on a proposal that they
should take the initiative in attacking Soviet imperialism in the United Nations, as a
diversionary tactic. This proposal had not been worked out in detail, and in particular
it was not clear whether the Canadians proposed to put down a resolution. If they did
so, and failed to obtain a convincing majority for it-and it was very doubtful
whether such a majority could be found-the Russians would be able to represent
the outcome as an expression of United Nations support for their policies and the net
effect would be damaging to the West. It was proposed to make this point with the
Canadians, but to suggest to them that, even if it seemed preferable not to put down
a resolution, Western Delegations should arrange a concerted plan of attack on
Soviet imperialism in their speeches in the coming General Assembly....

D. Commonwealth or United Nations involvement
The Chairman said that the Prime Minister, having in mind the danger that with the
progressive withdrawal of European influence the centre of Africa might fall into
great disorder, had suggested the development of a Commonwealth Advisory
Committee to assist newly independent countries in the twilight period between
independence and true nationhood. Alternatively he had suggested that we might try
to involve the United Nations with countries like Kenya and Uganda which were not

't
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yet independent. These ideas were clearly capable of application outside as well as
within Africa. It would however be convenient for the Committee to consider them
first in the context of East Africa, which was in a sense the most difficult case. The
question of their wider application could be separately considered at a later stage.
There appeared to be three fields in which the involvement of the Commonwealth or
the United Nations might be advantageous:(a) the maintenance of law and order
(b) economic and social development
(c) constitutional and political development.
Problems of timing would arise in each case .... 2
2

The Committee then proceeded to discuss the first two, and decided that it needed to collect more
information before giving further consideration to the issues.
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FO 3711166822, no 70
16 Mar 1962
[Conversations in London on colonial matters]: letter from Sir H Foot
(UN) to Sir P Dean (UN, in New York)

I have very little new to tell you but I thought that before leaving London I should
give you some account of what has been said to me since our meeting last Tuesday.
2. I need not worry you now with anything to do with New Guinea and Nauru 1except perhaps to say that the more I hear and learn about those places the more
difficult I think it will be to make a report to the Trusteeship Council which makes
sense and also pleases the Australians. Naturally I shall do my utmost to see that the
Australians get a fair run, and I am glad that I am going to arrive in Canberra in time
to have several days talk with them before the other members of the Mission arrive.
3. On other matters I first had a meeting with Sir A. Snelling in the C.R.O., and
he talked to me about the ideas which the Commonwealth Secretary has been
putting forward in favour of a greater U.N. participation in our colonial affairs. It was
arranged that I should see Duncan Sandys today. At the end of my meeting with
Snelling I said that I thought that the policy of the Colonial Office was to give as little
as possible as late as possible, whereas, from what Snelling had said, it seemed to me
that the policy of the C.R.O. was to give as much as possible as early as possible. I said
that I felt quite sure that both these policies would be wrong. Surely the right policy
was to give as little as possible as early as possible-that is to keep the initiative by
being a step ahead all the time rather than being constantly on the defensive taking
one step back after another.
4. Yesterday I was asked to see the Colonial Secretary who (poor chap) is in the
middle of the Kenya Conference which is not going at all well. I saw him for half an
hour in the House of Commons. I had not asked for the meeting and I did not raise
U.N. matters with him except to have some general gossip about New Guinea and

1
The island of Nauru was a trust territory allocated to Britain, Australia and New Zealand, but effectively
administered by Australia. It produced phosphate, and from 1951 to 1964 discussions about its future
hinged on the possibility of resettling its inhabitants, until in 1964 the Naurans finally refused to move.
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Nauru. But before I left I felt that I should say something about our attitude in the
U.N. to British colonial problems, and I spoke very shortly to the main theme that it
would be surely the most serious mistake to abandon our influence with the AfroAsians and separate ourselves from our willing friends (such as the Americans,
Australians and the New Zealanders) and play into the hands of the Communists by
letting our case go by default. I also said that I could see some arguments for walking
out altogether (though I would regard that as a disaster) and I had stated the
argument for vigorously stating and defending our policy, but that I thought that any
half-and-half attitude would get us the worst of all worlds. He said that on that he
thought I might be right, and that perhaps it would have been better to withdraw
altogether. He said that what he would most object to would be a situation in which
Kenyatta, for instance, had been heard at the U.N. and the British case stated with
the U. N. then giving a judgment against us. On this I said that I thought that we
would be no worse off if we had stated our case. If we did so we might well influence
the decision-and at least we should have enabled our friends to stay with us.
5. I then went on to a meeting at the Colonial Office with Sir H. Poynton. Sir J.
Martin and Carstairs and Jerrom and Ryrie were also present. I found this meeting
very depressing. Poynton in particular seems entirely obsessed by the need to resist
any attempt by people at the U.N. to interest themselves in British colonial affairs. He
is unimpressed by the need to work closely with the Americans and the
Commonwealth countries and regards the new countries of Africa and Asia as
irritating busybodies.
6. I gathered that the new draft instructions which you discussed with the
Colonial Secretary have not been torn up (as you told me you hoped that they had
been) but that, on the contrary, they have now been approved by the Colonial
Secretary and sent to the Foreign Secretary and the Commonwealth Secretary for
their comments. I very much doubt if the Foreign Office and the C.R.O. will be
prepared to go along with these instructions as they stand. I tried to impress on
Poynton and the others that we need no new general instructions. What we shall
need is instructions as particular and individual territories come forward for
discussion and we hope that within the general policy, which we well understand, we
shall be given a good deal of latitude on tactics. I think that at the end of my meeting
in the C.O. those present were inclined to agree with this.
7. I also urged that the C.O. should send some of their men to help our
delegation when colonial territories are discussed.
8. This morning I saw the Commonwealth Secretary with several of his people
present. Our conversation covered much the same ground as the talk you had with
Sandys last week (of which they showed me a record). First of all Sandys said that he
fully agreed with us about speaking up in the Committee of Seventeen and elsewhere
in the United Nations. Then he went on to talk about Southern Rhodesia and said
that he imagined that, with the break-.up of the Federation, Southern Rhodesia
would soon become fully independent. To that I said that this would certainly lead to
a tremendous row and Afro-Asian opinion would be fully mobilised against us. Then
he went on to speak about Afro-Asian attitudes to other matters, including
particularly disarmament. He hoped that by working in the capitals and at the U.N.
we should gradually be able to persuade the Afro-Asians of the soundness of our case
and that they might be persuaded in consequence to speak and vote in our favour.
9. All this has not carried us much further. Obviously, South Rhodesia is the
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most difficult hurdle of all. On the question of speaking up the Colonial Office has, I
believe, shifted a little, and both the Foreign Office and the C.R.O. fully understand
what we mean and, I believe, agree with us.
10. I shall be very interested to see what has taken place when I emerge from the
Pacific in May!

418

FO 371/166822, no 77
19 Mar 1962
'Discussion of British colonial territories in committees of the United
Nations': minute by Lord Home to Mr Maudling (FS/62/30)
I have seen a copy of a draft statement of principles, prepared in the Colonial Office,
which it is proposed should serve as a guide to our Delegation in New York on the
handling of discussion on individual British colonial territories in the Committees of
the United Nations. Having stated that I dislike these Committees, may I state the
problem of handling it as I see it?
2. These Committees will discuss our territories and hear petitioners from them
whether we like it or not. The problem therefore is not how to stop this, which we
cannot, but how can we keep it as harmless as possible. Fortunately, we have several
friends on the Committees, including the Americans and Australians, who will do
their best to help us provided we give them a lead. We have a good case, of which we
need not be ashamed. If we present it effectively, there is a chance that the behaviour
of the Committee will not be too outrageous, particularly as the consensus procedure
on which the Committees work attempts to reconcile the various views expressed. I
do not want to argue our case but to go on stating facts ad nauseam-facts which
would otherwise go by default. I conclude from this that we should be as forthcoming
as possible and give the Delegation a reasonably free hand to use all the facts and
arguments which they think are most favourable in every case.
3. As regards the probability that the Committees will seek to express recommendations about what our policies should be, we must make it quite clear that we
dissociate ourselves from these and cannot accept them. This will probably not prevent their being adopted but they are likely to be more moderate and reasonable, and
therefore less dramatic and noticeable, if we take full part in the previous general discussion and so rally the support of our friends. We have the ultimate defence in any
case that these recommendations have no mandatory force and we shall continue to
make it plain that we have no intention of being bound by them.
4. I do not think that our taking a full part in the discussion in this way will do
anything to weaken our legal position. We have traditionally taken the view that the
discussion of individual colonial territories, the hearing of petitioners from them,
and the making of recommendations about them, are all contrary to the Charter. We
can make out a legal case to justify this point of view, but it would not carry
conviction among the great majority of members of the United Nations and they tell
me that it would probably be rejected by the International Court. Our taking part in
the discussion will not affect the attitude of other members to the legal position one
way or the other. In any case it would be better to reserve our last ditch defence for
the point which really matters, our refusal to accept any attempt by the Committees
to tell us how we should administer our territories.
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5. A patient and detailed exposition of our case would also have the incidental
advantage that it would give the Committee much more to think about and will slow
down its proceedings.
6. As regards the hearing of petitioners, we are already agreed as to what our line
should be, though I think that after the hearing, we might ask for an opportunity to
make a full corrective statement when necessary.
7. I therefore propose that the instructions to our Delegation should be on the
following lines:(a) They have discretion to take as full a part as necessary in any discussion on our
territories and present whatever facts they think necessary to make the most
effective case. They should correct false facts when they are given by others. At the
same time, they should make it clear that they dissociate themselves from any
recommendations and cannot accept them.
(b) They should conduct their interventions in such a way that they make it plain
that we do not regard the Committees as tribunals entitled to pass judgement on
our administration.
(c) During the hearing of petitioners they should not withdraw, but should take
no part. They may, however, after the hearing, make a full corrective statement,
where necessary.
8. I tried this line on the Foreign Affairs Committee in the House of Commons
about a fortnight ago and they seemed to accept it as right. I should be grateful if
you, the Home Secretary and the Commonwealth Secretary to whom I am sending
copies of this minute, will let me know if you agree that we should go ahead on these
lines.
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FO 371/166822, no 77B
28 Mar 1962
'Discussion of British colonial territories in committees of the United
Nations': minute (reply) by Mr Maudling to Lord Home
Thank you for your minute, FS/62/30. 1
2. I must say that I am not at all happy about what you propose, which appears to
me likely to be another step in the general direction of bringing the United Nations
more and more into our Colonial problems. They are tangled enough already,
Heaven knows.
3. You say in paragraph 7(b) that our delegation should conduct their
interventions in such a way that they make it plain that we do not regard the
Committees as tribunals entitled to pass judgment on our administration. But surely
that is precisely what they will be doing if our people do what you suggest and argue
the case for our policies on their merits. If the Committees first hear a petitioner
arguing against our policy and then hear us defending it, and then produce a
recommendation as to what should be done, I cannot see that they are doing
anything other than passing judgment on our administration.

1

See previous document.
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4. To take a practical example. As you know, I am likely to have great trouble
with Kenyatta about a date for independence. Suppose he is then heard by the
Committee demanding an early date, and our delegation are then heard rejecting it;
the Committee might well come down on Kenyatta's side against us. I cannot
imagine anything more likely to do damage in Kenya than this.
5. You say that our delegation will make it clear in advance that they dissociate
themselves from any recommendations and cannot accept them. But surely the
grounds on which we should do this are not the merits of any particular
recommendation, but the question whether such recommendations are within the
competence of the United Nations. We have a perfectly respectable position if we say
that "we do not consider you have any right to interfere in the administration of our
Colonies, and therefore we will not accept any recommendation, nor take any part in
arguing the merits of any particular recommendation". But if instead we say "we will
not accept your recommendations because we disagree with the substance of them",
then I would have thought that our position is much less easy to defend. Once we
accept the right of the United Nations to make recommendations of substance, it is
surely terribly hard for us to pick and choose between them and remain within the
spirit of the United Nations. If we are going to reject their right to make such
recommendations I don't see how we can consistently take part in debates designed
to produce such recommendations.
6. I should, therefore, much prefer matters to rest as they are at present. .. .

420

CO 936/727 & 728
18 Apr-16 May 1962
[Preparation of a Cabinet memorandum on British colonial policy and
the UN Committee of Seventeen]: CO minutes by C Y Carstairs, Sir J
Martin and Sir H Poynton
[Extract]
.. . I have the growing feeling that our position in relation to the Committee of
Seventeen in particular and to the U.N. in general on Colonial matters is equivocal.
Historically, it has been our view that the U.N. is not competent to deal with Colonial
matters, and that any action by the U.N. in such matters would constitute an example
of the "intervention in matters which are essentially within the domestic jurisdiction
of any state" which is interdicted under Article 2, Principle 7 of the Charter itself. We
have resisted encroachments, moreover, on the ground that, legalities and
constitutionalities apart, U.N. intervention is not likely to lead to the satisfactory
solution of Colonial problems. The Trusteeship system is a thing quite apart, in that
the functions of the U.N. thereunder were agreed by the Trustees. Our position was
long maintained, indeed until 1960; but apart from the events of the last 18 months
we are now told that the Foreign Office Legal Advisers consider that whatever we
may think about the proper construction of the Charter, the Permanent Court of
International Justice would be unlikely to uphold our view and would regard
Colonial matters generally, and not matters touching Trust Territories only, as being
within the competence of the United Nations. Juridical considerations apart, the fact
is that the U.N. by the Declaration on Colonies of December 1960, and by the setting
up of the Committee of Seventeen in November 1961, has in fact asserted its
determination to deal with Colonial matters. There is no action within our power
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which would enable us to return to the pre-1960 situation, and to get the U.N. to rule
itself out of order and leave Colonial matters alone.
The only question therefore is what line of action, in these circumstances, is in the
best interests of H.M.G. in the U.K., and most consistent with the proper discharge of
our Colonial responsibilities. Our line hitherto has been to furnish information
(including information on political matters beyond that required under Article 73(e)
of the Charter), to participate in the work of the Committee of Seventeen and there
to give information and explanations but to refrain from anything in the nature of
justification or apologia for our acts or policies. The question is, whether this is a
tenable position. From the point of view of the U.K. Delegation at the United Nations,
there are strong signs that it is not. Both Sir P. Dean and Sir H Foot have advocated
greater "flexibility" in dealing with the Committee of Seventeen etc: they have both
said that they were not asking for any change in their instructions, but in so far as we
have been able to elucidate what it is they wanted to do, it is plain that what they
really want is permission to stretch those instructions beyond the point of no return
so as to enable them not only to give information and explanations, but to advocate
and justify. In this they are, naturally, supported by the Foreign Office.
I have come to the conclusion, though admittedly after a relatively short
acquaintance of these matters and without having had the advantage of sensing the
atmosphere at first hand in New York, that our present position in this matter is in
fact untenable and that we must either go back or go forward-this whether the
Committee of Seventeen proceed by way of resolution on Southern Rhodesia or not.
By "go back" I mean a withdrawal of cooperation, which could only mean walking
out of the Committee of Seventeen and cancelling the undertaking to furnish
political information in addition to that which we are bound to furnish under Article
73(e). By "go forward" I mean removing the inhibition on justification and apologia,
and acquiescing in the fact that at any rate a majority of the U.N. do not regard the
discussion of Colonial matters and the making of resolutions as being "intervention"
of the kind prohibited under Article 2 Principle 7.
The first course is the one which is immediately the more attractive to anyone who
has had actually to deal with Colonial affairs and who knows how little the U.N. has
to contribute to the solution of Colonial problems and how much the actions of U.N.
agencies can add not only to the labours of officials but to the difficulty of arriving at
satisfactory solutions of intricate political problems in and in respect of Colonial
territories themselves. There is moreover about the other course an indignity in, in
effect, putting ourselves under the scrutiny and surveillance of the strangely assorted
committees which the U.N. is apt to set up and setting us up as targets for the
untiring vilifications and misrepresentations of the Communist bloc.
However, there are things to be said on the other side. The Delegation, and the
Foreign Office, contend strongly that no one ever did themselves any good by
walking out. Their view is that on the occasions when they have done this the
Russians have invariably had to regret it and that the French, who have also adopted
something of this attitude owing to the U.N. conduct over Algeria, are now in the
position of having an extremely able delegation in New York entirely without
influence. They further point out that in the Committee of Seventeen it is a prime
object of Soviet policy to drive us to walk out and that our failure so far to do so is a
cause of no little exasperation to the Soviet delegation.
On this view, our proper course, in our own interests, is always to "be there", able
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and ready to correct untruths and produce the truth and to explain and justify again
and again, without too nice a regard as to whether the comments and propositions
with which we are dealing are strictly ultra vires or not. The F.O. point out that, if we
were to absent ourselves or otherwise to withdraw cooperation, the Committee of
Seventeen would not cease to be; it would continue to receive petitions and hear
petitioners, and it would frame resolutions and the like in choosing the terms of
which no one would be under the inhibition of trying to find language as little
displeasing to us as possible. We could not then expect to work through our
"friends"-these if one includes in that term the Americans and the Australians, are
most anxious that we should not throw in our hand, and could not be expected to be
very forward in saying our piece for us if we did.
In short, the constitutional position has in fact gone for a burton, on this showing;
and our interests lie not in a futile assertion of it on Franco-Soviet non-co-operative
lines, but in continuing to participate despite all the irritation and trouble thereby
caused. It is pointed out that so far from our actual task in respect of the Colonies
themselves being eased by a withdrawal of cooperation, it would probably be made
more difficult in that the Committee etc. would go their way and be on the whole
rather a more damaging court of appeal for Colonial politicians in our absence than
if we were in it.
These I think are the issues and the alternatives. I think that they will require
much thought and perhaps discussion within the Office, and this they should get as
soon as possible. For my part I am bound to confess that, with the utmost reluctance
and repugnance, I have come to the conclusion that the Delegation/Foreign Office
argument which I have outlined above is the right one, and that we should, in the
terms I have used earlier, "go forward" rather than "go back". Put in another way I
would say that the idea that it is in fact in our power to "go back" is now I think
illusory.
I do not wish to lengthen a minute which is I fear already unduly long, but simply
conclude by saying that I do not by the above mean that any and every action by
some United Nations organ, or still less by individual members of such organs, is to
be tolerated or acquiesced in, still less that we in any way imply that we shall do what
the United Nations tells us. There are lines to be drawn; but I think they have to be
drawn differently from the way in which we have sought without success to draw
them in the past. This would be another and considerable study-very briefly, I
would say that we should stand on merits rather than on the lost cause of a
contention that the United Nations has no competence in these matters.
C.Y.C.
18.4.62
... 3. As so often in questions o policy, I do not believe that we are confronted by
such a clear cut choice as that be een "going back" and "going forward" suggested
in Mr. Carstairs' minute (and as he himself perhaps recognises in his last paragraph).
But I agree with his conclusion tha we cannot now "go back" in the sense of walking
out of the Committee of Sevente n and cancelling the undertaking to furnish
political information. To do so would be most damaging to our image in the eyes of
most countries in the world, would throw away the good name we have earned by
recent policy in Mrica and would confirm suspicions that we should really> be classed
among the hard-faced colonialists along with Portugal and South Mrica. Mter all,

[420)

UNITED NATIONS

345

though some of the international interest in our colonial affairs is deliberately
mischievous and much of it is ignorant, it is not illegitimate for world society as a
whole, especially in this "shrinking" world, to take an interest in the way in which
men anywhere are ruled by "foreign" powers. It must be admitted too that the record
in some territories excuses the existence of suspicion that there is a situation to be
investigated, especially among those who are not closely familiar with the facts, who
start with prejudices derived from history and who have no reason to regard
sympathetically as "kith and kin" the European communities whose attitude and
interests are so often part of the problem. It is reasonable (and in our own political
interest) to meet this ill-informed world opinion more than half way with the fullest
possible supply of "information" and "explanations".
4. But I do not accept Mr. Carstairs' conclusion that, if we are not to "go back" we
must "go forward" in the sense of removing the inhibition on justification and
apologia and acquiescing in the view that the making of resolutions and
recommendations is not intervention. This is in effect to make ourselves
accountable. We shall be on a very slippery slope. If we accept the position that we
must "justify" we are in logic also accepting that we are before judges whose verdict
must be accepted. The dangers of the admission of the United Nations in this capacity
into the argument between ourselves and the local nationalist leaders in a situation
such as that in Kenya are sufficiently obvious.
5. I believe that there is in fact a via media-that of continued participation in the
Committee, patient correction of misstatements and readiness to furnish the completest possible factual information, but not justification and apologia. Resolutions
telling us what to do we should ignore and let it be clear that we will do so. This is
admittedly a difficult game to play, as experience with the recent visit of the SubCommittee showed, when Ministers answering the visitors often seemed to find themselves in the position of apologists. The fact is of course that no hard and fast line can
be drawn and there may be occasions when we believe that our apology is so clear and
conclusive that it is only to be stated to be generally accepted and to that extent we
can allow our representatives occasional flexibility without compromising our position. It must however be added frankly that a part of the difficulty is that we do not
entirely trust our present representatives to play the game in this difficult way and we
shall therefore have to keep them under much closer and more detailed instructions
in each situation which arises than would otherwise be necessary or desirable.
J.M.M.
24.4.62
SofS
You should see these two minutes by Mr. Carstairs and Sir John Martin together with
Mr. Carstairs's memorandum at (243) . I find this subject not only difficult but
extremely distasteful as you know. On the one hand I can see the force of Mr.
Carstairs's argument that, having once embarked on a policy of supplying the United
Nations with political information and accepting membership of the Committee of
Seventeen (which I have always thought was a mistaken policy) it is difficult to stand
pat on the position that we will go no further than supply information and correct
misstatements but will refrain from justification and apologia. On balance however I
agree with Sir John Martin to this extent, namely that difficult as it is this middle
course is not entirely impossible. I agree that it would be much easier if our
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representatives in New York were animated by the same spirit as you and me, but I
am afraid it is a fact that both Sir P. Dean and Sir H. Foot are far more in sympathy
with the Foreign Office and, knowing that there is open dissension in London
between the Colonial Office and the Foreign Office, naturally tend to interpret their
instructions with a bias towards the Foreign Office policy rather than that towards
the Colonial Office. This position in turn is complicated by the fact that both of them
are servants of the Foreign Office.
On the other hand I find it difficult to go all the way with Sir John Martin's
arguments in paragraph 3 of his minute. I believe myself that the argument that
because "world society", i.e. the United Nations, takes an interest in these matters
and that interest is a legitimate one is false. I may take a great interest in my
neighbour's way of life but that does not automatically give me the right to concern
myself with their private affairs. In so far as a doctrine of international accountability
for Colonial affairs ever had any justification the case was clearly at its strongest
when the rule by the metropolitan power was at its most direct i.e. the old type of
rule by Governors and Colonial Service officials, with official majorities in the
Legislative Councils etc. but it seems to me that the case progressively weakens as
more and more power is transferred to locally elected Ministers since that would now
put under accountability not so much the actions of the metropolitan power as the
actions of local Ministers themselves. The United Nations interest to my mind is
based on the outmoded philosophy that the point at issue is the struggle for
independence against a grudging metropolitan power but in point of fact the real
problem consists in getting the local people to agree among themselves on the basis
on which they can go forward to self-government and independence. There might be
more force in the argument for United Nations interference if we conducted our
Colonial policy behind an iron curtain of secrecy but we don't. There is the fullest
possible publicity through reports of commissions, White Papers on the results of
constitutional conferences and an uncensored press.
My own conclusion therefore is that if we find it impossible to walk the present
tightrope between factual explanation and justification we should be more justified
in going backward than allowing ourselves to be dragged any further forward . It
seems to me that already the proceedings of the Committee of Seventeen have gone
very much further than anything we contemplated when we originally agreed first to
supply political information to the United Nations and secondly to participate in the
work of the Committee of Seventeen. We said we should regard the hearing of
petitioners as intervention. The United Nations have been hearing petitioners left,
right and centre. The Department tell me that there is an idea now taking shape in
the United Nations that if Great Britain is not prepared to alter the constitution of
Southern Rhodesia under United Nations pressure a special meeting of the General
Assembly should be called to discuss the situation. This may at present be just a lone
voice crying in the wilderness but the very fact that such a suggestion could be
taking shape among members of the Committee of Seventeen is an interesting
indication of the present trend. I believe myself that we are coming to the point, if
indeed we have not already come to it, when we should say that the actions of the
United Nations have departed so far from the basis on which we agreed to collaborate
with the Committee of Seventeen that we have come to the conclusion that we must
now discontinue the supply of political information which we are not obliged under
the Charter to supply and to renounce our membership of the Committee of
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Seventeen. I do not myself believe that this would damage us seriously in the eyes of
the world; I do not believe we get any credit or respect by allowing ourselves to be
"bully ragged" in the way which is happening at the moment. Indeed I think the
French have probably gained far more respect than we have by taking a tough line on
these matters. We shall be told no doubt that our withdrawal will not stop damaging
resolutions being passed but nor will our presence stop this. All we do by being
present and cooperating is to compromise our whole position with no benefit.

A.H.P.
26.4.62
. . . My further point is one which it may be a little difficult to work into the paper
though I should like to have a shot. I would like to try and bring out that what we in
the Colonial Office object to is not international scrutiny of affairs in our Colonies in
all circumstances but international scrutiny prompted solely by the fact that the
territories are Colonial. As I think you know I have always advocated the functional
approach. There are certain fields of public administration which have an inherent
international content since the action of one Government may prejudice the
interests of another (economic policy is an obvious case in point). There are other
fields of administration where much advantage can be derived by some kind of
international cooperation or standardisation of policies where the problems are
parallel but not interlocking. I have no objection whatsoever to bringing the
Colonies within the purview of any international organisations which are studying
these matters on a world wide functional basis so that one can get some comparative
treatment of independent and Colonial territories. What I object to is that we should
be required to submit our Colonial administration to a greater degree of
international meddling than independent countries are prepared to accept in the
same fields of policy. I do not accept that the United Nations should have a right to
meddle in our Colonial affairs because the territories are Colonial: equally I do not
suggest that they can be entirely excluded from all international scrutiny on the
grounds that they are Colonial. I believe this is a positive and not a negative policy
and is much more in keeping with the constitutional evolution of our territories to
full self-government and ultimate independence. One wants to try and play down the
attitude of mind, inherent in the doctrine of international accountability for
Colonies, that Colonial peoples are a kind of second grade human being. It is
precisely this kind of attitude of mind which, in my view, an enlightened Colonial
policy should seek to eradicate and we do so much better by the various measures we
take to associate Colonial Governments directly in participation in international
conference work which affects their interests including membership of international
organisations, attendance at international commodity study groups and so on. I
think the Foreign Office have the idea that we want to put a cordon sanitaire round
the Colonies altogether; this has certainly never been my policy....

A.H.P.
9.5.62
The Secretary of State did not have time yesterday to discuss the minute with which
I put up the attached draft Cabinet paper. I now submit it in a revised form to take
account of further developments and of discussion this morning with the Minister of
State.
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The draft paper, which was agreed between our International Relations
Department and the United Nations Department of the Foreign Office, was accepted
by us at the official level as a reasonable statement of the arguments, though we said
that it might be necessary later to suggest some changes of emphasis and additions
here and there. The Foreign Secretary has now approved the draft together with the
conclusions (paragraph 24) which ,colonial Office officials did not accept and the
recommendation in a final paragraph 25, which was not in the version submitted
yesterday. Lord Home thinks that the paper should be pruned a little in some places
(e.g. the arguments about the French position), but subject to that would be
prepared to submit it to the Cabinet.
This is a question which it is unusually difficult to decide through a dispassionate
appraisal of our interests, without regard to the emotions which are inevitably
aroused by finding ourselves arraigned before such a prejudiced and ignorant Court.
Looked at simply from the point of view of the effect in the Colonies, which is our
first concern in this Office, there is much to be said for ceasing to have anything to
do with these U.N. activities, which can only be a source of embarrassment to us in
our very difficult task. It might be hoped that the pack would desist from their
yapping when they found that it was completely ignored and without effect. But I
doubt this. Les absents ant toujours tort and from the wider aspect of our
international "image" and standing, our influence in the United Nations and
particularly our relations with many of the recently independent States, especially in
the context of the cold war, the effects of withdrawal would be serious. The Foreign
Office "conclusion" in paragraph 24 goes too far in saying that the arguments against
withdrawal are "overwhelming", but on balance, it seems to me, that they prevail and
that this is in any case likely to be the view of Ministers regarding the issue from the
point of view of H.M.G.'s general interests. For (b) in the Foreign Office "conclusion"
I would substitute:"It is important, while avoiding any dramatic clash with the United Nations, to continue
to maintain clearly that we regard United Nations resolutions on particular territories
as ultra vires and that we cannot allow them to influence our policies. We should
remain aloof from negotiations over the drafting of the text of such resolutions."

As regards the recommendation in paragraph 25 I would accept (a) and (b) but
omit the last words in (c) (which I have placed in square brackets). As regards these
last words, we may ourselves in London be prepared to contemplate using our
influence in New York on occasion to secure modifications in draft resolutions, but it
is probably wiser not to give our delegation such latitude in express terms in their
instructions.
If you agree with the above, perhaps we might propose to the Foreign Office that
the paper for actual submission to the Cabinet should be a much abbreviated
summary of the attached note, fuller details from which could if necessary be
included in an annexe. There is no great hurry about this now that the Committee of
Seventeen are leaving at the end of this week on their visit to Africa.
J.M.M.
16.5.62

It is characteristic that the F.O, having obtained our concurrence to that part of the
text which sets out "pros" & "cons" without conclusions, should submit for the
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Foreign Sec's approval a text which adds conclusions & recommendations which
they knew to be unacceptable to us!
Nothing will ever convince me that it can be to our interests to go on collaborating
in activites which we believe to be ultra vires & pernicious. One has only to reflect
how far the position has already slipped since we reluctantly consented to serve on
the Ctee. of 17 at all. I am firmly convinced in my own mind that there is no
enormity which the UN could commit in this context which the F.O. would ever
regard as a breaking point. So I remain of opinion that the time has now come to
register our disapproval by renouncing our membership of the Seventeen, &
withdrawing our gesture of supplying "political" information.
A.H.P.

16.5.62

421

FO 371/166826, no 154
21 May 1962
'Colonial issues at the United Nations': letter about draft Cabinet
paper, from Mr Maudling to Lord Home
I have now read again the latest draft of the Cabinet Paper on this problem. I have no
criticism of the analysis of the situation, which is comprehensive, but I find myself in
disagreement with the conclusion.
I am coming more and more to the view that we really must take a firm line now.
The Committee of 17 is spending practically the whole of its time on precisely that
form of activity which we have said from the start was wrong, namely, the hearing of
petitioners and the making of recommendations about individual territories. If this is
not intervention in individual territories, I do not know what would be. After all, the
passing of Resolutions (which are technically recommendations but carry the authority of the Assembly behind them) is the method by which the General Assembly operates. I think it is quite clear that their activities are having a definite effect, and a very
serious one, by stiffening the attitudes of people like Nkomo 1 and Kaunda2 who, I am
sure, are being encouraged by the activities of the Committee to be more intransigent
and more violent than they otherwise would be. Moreover, the Committee's conclusions are often based on ex parte evidence from only one particular political group in
a territory (Kaunda, for example, is not the only African political leader in Northern
Rhodesia). This adds to the dangers of an already explosive situation.
I do not think it is consistent either with the needs of our Colonial policy, or with
our own dignity and self-respect to let this process continue unchallenged or to participate in it in any way whatever. I agree we cannot stop the Committee doing these
things, but we made it absolutely clear at the start that our co-operation with the
Committee, and our provision of political information, was on condition that they
would not seek to interfere in individual territories. They have ignored this condition:
they are doing precisely what we objected to, and they are doing us an increasing
amount of harm by this process. How can we continue to co-operate with them in view
of the explicit condition you made at the beginning? The distinctions between resolu1

Joshua M N Nkomo, president of the Zimbabwe African People's Union (ZAPU).
Kenneth D Kaunda, founder of Zambian African National Congress, 1958; president of Zambia,
1964- 1991.
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tions and discussion, justification or the rebuttal of false allegations, have become
altogether too subtle. We are being put in the dock, and it is increasingly apparent that
we are acting as if we were in the dock. We must make up our minds, now, whether
we are prepared to accept that the United Nations should treat us in this fashion . If we
are, we must accept the consequences. If we are not, we must make our position clear
by ceasing all co-operation with this misguided, interfering and, indeed, mischievous
Committee. Perhaps we could have an early word about how to proceed, and the best
way of bringing this matter before the Cabinet.

422

CAB 128/36/1, CC 40(62)4
7 June 1962
[The UN and colonialism: continued participation in Committee of
Seventeen]: Cabinet conclusions
The Cabinet had before them a note by the Foreign Secretary (C. (62) 73) covering an
analysis of the advantages and disadvantages to the United Kingdom of continued
participation in United Nations debates, particularly in the Committee of Seventeen,
on Colonial affairs.
The Colonial Secretary said that the Government had originally agreed to cooperate in the work of the Committee of Seventeen on the understanding that it
would not intervene in the affairs of territories for which the United Kingdom
retained responsibility. The Committee were now in fact intervening in the affairs of
such territories, and had thereby destroyed the basis of our co-operation. To continue
to participate in their debates in such circumstances was not only undignified, but
prejudicial to our Colonial interests. It made it more difficult to ignore any
resolutions which might emerge, and it encouraged local extremists.
The Home Secretary 1 said that he was keenly conscious of the difficulty to which
the Colonial Secretary had referred. During his recent visit to Southern Rhodesia the
main African Party had refused to meet him, because they thought they had more to
gain by contacts with the United Nations. The same influences would shortly be at
work in Northern Rhodesia, whose problems the Committee of Seventeen intended
to discuss and from which they would hear petitions. In spite of this, he felt that the
balance of advantage would lie in continued participation in the work of the
Committee. Our withdrawal would not lead to any lessening of United Nations
pressure on us or to any reduction of their influence in the territories. On the
contrary in our absence even more extreme resolutions would be likely to be passed
and countries favourable to us would be less able to help us. Great patience would be
needed and a real effort should be made to present the case in support of our policies
more clearly and more cogently than had been done up to the present.
The Foreign Secretary said that he fully recognised the disadvantages of the
present position and the danger that our participation would be misinterpreted in
the Colonial territories concerned. He feared, however, that the alternative of total
withdrawal would be likely to be even more damaging. It would not prevent the
Committee from hearing petitions and passing resolutions which would have a
considerable impact on public opinion; and the countries which had been helpful to
us in the past would find it more difficult to secure moderation if we were not
1

Mr Butler, now i/c Central Africa Office.
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present to put our own case and answer our critics. It was even possible that in those
circumstances resolutions hostile to our interests would be passed with the support
of the United States and some Commonwealth countries. It was a relevant
consideration that France had not improved her international reputation by
withdrawing from participation in the United Nations debates.
In discussion the following points were made:
(a) It was arguable that the proceedings of the Committee of Seventeen
constituted intervention within the meaning of the Charter and were therefore ultra
vires. If this view could be sustained there might be advantage in referring the
question to the International Court. A decision favourable to us would greatly
strengthen our hand in confining the activities of the Committee. On the other hand
an unfavourable decision would be very damaging. The Law Officers should be asked
to advise whether it was likely that the International Court would find in our favour
if this question were referred to them.
(b) It was suggested that there might be advantage in taking a more robust line in
the Committee's debate, to the extent of cross-examining petitioners and witnesses
before the Committee and arranging for the submission of petitions in support of our
own policies. It had to be recognised, however, that such a course would involve a
closer degree of participation in the work of the Committee than had been thought
expedient hitherto.
(c) The Cabinet were informed that the Commonwealth Secretary saw grave
objection to the proposal that we should withdraw from the work of the Committee.
We should thereby Jorfeit the support, not only of those Afro/Asian members of the
Commonwealth which had been helpful to us in the Committee, but also of the older
members of the Commonwealth. Our withdrawal would disappoint Canada. It would
also mean that we should be unable to support Australia, if criticism were directed
against the administration of their dependencies.
(d) The difficulty of continuing to maintain that the Committee's actions and debates
were ultra vires while still continuing to take part in them might prove to be greater
in theory than in practice. It should be possible to continue to emphasise our disapproval of the Committee's behaviour while still taking steps to state our own views on
the subjects under discussion and seeking to influence the drafting of their resolutions.
The Cabinet:(1) Invited the Foreign Secretary to seek the opinion of the Law Officers on the
question whether the International Court would be likely to rule that the activities
of the Committee of Seventeen were in contravention of Article 2 (7) of the
Charter of the United Nations.
(2) Agreed that for the time being the United Kingdom should continue to
participate in United Nations debates on Colonial affairs, including those in the
Committee of Seventeen, and that every effort should be made to present the
policies of the United Kingdom in a constructive light. 2
(3) Agreed to resume their discussion of this question when the advice of the Law
Officers was available.
2

The CO queried the interpretation of this conclusion: did it mean they should now 'justify and defend'
policies, or negotiate on resolutions for individual territories? Maudling minuted: 'I think the answer is
"NO" in both cases. The word "continue" in the Conclusion seems to indicate no change of tactics' (3 July
1962). See also document no 425 below.
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PREM 11/4566
14 June 1962
[The United Nations and the question of Southern Rhodesia]: letter
from Sir P Dean (UN) to Lord Home
The debate here on the inscription of Southern Rhodesia as an additional item on the
agenda of the Resumed Session of the General Assembly seems to me so important
that I thought you might like me to write to you about it.
In the first place I am very grateful for the support which we received from
Ministers and from the Foreign Office in response to our numerous requests for help
in drafting speeches, lobbying in capitals and so on. It was certainly not for lack of
any effort, whether in London or in capitals abroad or here, that we failed, even
though narrowly, to be successful. The causes lie deeper and show very clearly the
difficulties in which the West, and particularly the "colonial" delegations, find
themselves in the present climate here.
It is of course true that, with the postponement of the elections until next year, we
had both technically and substantively a very good case indeed for arguing against
inscription at the present time. This was widely recognised, not only by the twentyfive delegations who voted with us in the final vote, but also I would say by a clear
majority of the Latin American delegations, several of the Asian delegations and
probably four or five at least of the African delegations. In these circumstances one
could have reasonably expected that, given the major effort which we made and
called on our friends to make in our support, we could have mustered the necessary
one-third blocking vote without too much difficulty. Whether we were ever in that
position I cannot say, because as you know the Afro-Asians, egged on by the Russians
and with the connivance of the President, broke the rules and the final vote was not a
fair reflection of the views of every single delegation. At one moment on the evening
before the debate it looked quite possible that Venezuela, Uruguay and Israel, among
those who eventually voted for inscription, might abstain and that New Zealand,
Thailand, China and up to four more of the Latins, including Argentina, Colombia
and perhaps Brazil, would vote against inscription. If so we would have been home
with some ease, but I personally doubt whether we really would ever have got more
than two or three of the final abstainers actually to vote on our side.
The reasons for this unhappy state of affairs are important because I believe they
are going to be repeated in the future on a number of "colonial" issues, where our
case ought on the merits to be much more easily defensible in UN terms than is
Southern Rhodesia.
The first reason for our lack of success is the feeling here about the Federation of
Central Africa in general and Southern Rhodesia and Roy Welensky in particular. 1
There is no doubt that after Angola and Mozambique and the South African policy of
apartheid, nothing arouses more violent racial feeling here than Welensky. We do our
best, both privately and publicly, to dissipate this feeling and to explain the
constitutional and other special peculiarities of the situation in Southern Rhodesia. I
am afraid we have no success whatever, and nothing can shake the belief that if the
constitution in Southern Rhodesia goes through the authorities will immediately
1

Sir Roy Welensky, prime minister and minister of external affairs, Federation of Rhodesia and
Nyasaland, 1956-1963.
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establish a new South Africa. It is equally firmly believed that, with our long and
much applauded policy of bringing independence and freedom to so many Africans,
we could if we wished use our influence on a handful of white men to prevent this
happening and to establish a regime in the Rhodesias which would be much more
comparable to that which we have left behind in other African states.
The position would be difficult enough if it were only the internal position in
Southern Rhodesia about which we had to bother. But Welensky's well known
attitude to the Katanga and the fact that it is widely believed (and not without
foundation) that arms and men have been, and may well still be, crossing into the
Katanga from the Federation makes things even worse.
In short, Welensky and Southern Rhodesia are, from our point of view here, an
absolute liability to us, and though we shall have to live with it we cannot expect any
real sympathy or understanding here of our position. Even our best friends, the
Australians, are very unhappy about it alJ.2
The other difficulties which the debate on the inscription showed up so clearly are
the following:(!) The American delegation cannot be relied on to put anything like their full
weight behind us on any "colonial" issue. Thanks to David Ormsby-Gore's 3 efforts
Adlai Stevenson4 certainly spoke well on our behalf in the debate and he also made a
considerable effort to talk to some of the Latin delegations. Lower down too the
delegation worked hard in lobbying and keeping a tally. But at least two other
delegations remarked to me that they had noticed the Americans were not really
trying, and apart from Adlai Stevenson's speech they did not support us in the
procedural argument in the General Assembly, when we were so clearly in the right
and their support would have been particularly useful. I am not complaining about
this, but it is a fact which we must recognise.
(2) We can no longer count upon the support of more than a handful of the Latin
American states on any controversial issue involving Afro-Asian opinion, i.e. on
about 90% of the issues here. In spite of the very active lobbying which we undertook
in all the crucial capitals and the assurances we received, and in spite of Adlai
Stevenson's efforts, as far as I can see no Latin American delegation changed its vote
in our favour and we could not even prevent Venezuela and Uruguay voting against
us. Moreover Guatemala repudiated at the last moment and Nicaragua was absent,
thus losing us two more votes.
(3) The attitude and activities of the Commonwealth delegations were about as bad
as they could have been from our point of view. To begin with, it required great
persuasion from you to induce the Australians to vote with us and the New
Zealanders stood firm in abstaining. The Canadians rather surprisingly were
excellent. But it was the new Commonwealth who were so deplorable. Nothing that
was said here or in Karachi or Kuala Lumpur would induce the Pakistanis or the
Malayans, who both privately admitted that we were completely in the right, to desert
the Afro-Asian group and to abstain. In Zafrulla Khan's 5 case this may have had to do
with his candidacy for the presidency next September, but it was nevertheless
2
3
4

5

There is a marginal annotation here: 'not the PM', probably in Macmillan's hand.
Sir D Ormsby-Gore, British ambassador in Washington since 1961.
Adlai Stevenson, US delegate to UN, 1961-1965.
Sir M Zafrulla Khan, Pakistan representative at the UN.
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disappointing. The Nigerian delegation spoke against us in the debate, but without
much conviction. We were lucky to escape Wachuku. 6 The real scandal was, however,
once again India and Ghana. We know that both were extremely active in the AfroAsian group against our interests throughout, and that they had both opposed (we
believe alone) a suggestion that Hugh Foot should address the group at an earlier
stage to explain our case. Ghana took the lead in the General Committee; and in the
General Assembly the motion to decide the matter under Article 15 by a simple
majority instead of under Article 83 which requires a two-thirds majority was also
proposed by Ghana, but in fact to our knowledge it was cooked up and worked out in
detail by the Indians, who worked closely with the Russians and made a most
damaging and disingenuous speech. After the debate was over they were all
celebrating together.
The seriousness of all this from our point of view is that the pattern will I think be
repeated unless there is some way in which we can prevent it. It is going to be very
difficult indeed to do this here, because as I say the Americans are not wholeheartedly with us and our European friends who stood with us most firmly and
laudably in the circumstances cannot be counted on to repeat the performance every
time. As it was we put a great deal of strain on countries like Finland, Austria, Iceland
and even Ireland in asking them to stand up to the end and be counted on so
unpopular a matter as Southern Rhodesia.
I would like if I may to reflect a little longer on possible remedies for this situation.
There is, however, one thing about which I spoke to you when I was in London and
which I suggest might now be further considered. I think we should take into
account more than we have hitherto in our bilateral relations with other
Governments, including particularly Commonwealth Governments, the behaviour of
their delegations at the United Nations. I can quite understand, and it is no doubt
reasonable, that countries like Ghana, India, and even sometimes Pakistan and
Malaya, should feel that they must show that they are true Africans and Asians and
take a line contrary to, or at least somewhat different from, ours. But it is very
difficult to see from here any reason whatever why the Indian, Ghanaian and
occasionally the other African Commonwealth delegations should actively lead the
hunt against us and use all methods, foul as well as fair, to do us as much damage as
they can, and should cooperate to the full in so doing with the Russians and their
allies. The same of course applies to the Tunisian delegation, who apparently act on
instructions, and the Ethiopian representative, who certainly does not. I do not know
whether anything has been done to bring home "in a meaningful way" to the AfroAsian leaders, including Nkrumah and Nehru, concerned, the seriousness with which
we view this sort of behaviour. I was glad to see that you spoke very seriously the
other day to the Tunisian Ambassador about their behaviour in the Committee of
Seventeen.
If I may be frank, need we be so concerned to put money and other scarce
resources at the disposal of some of these countries when they go far beyond what
can reasonably be thought necessary to cooperate with the Communists against us
here? There must surely be means of bringing home to some at least of these
Governments that the behaviour of their representatives here, whether they are

6
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acting on instructions or not, is an important factor in our relations with them
generally, and that unless they can prevent their representatives here from following
their present dishonest and dangerous policies they will find that we shall be less
ready to help them in other ways. However hard we here try, and we really do, there
seems little hope that alone we can induce more responsible behaviour on the part of
those delegations which are causing us most damage at present, unless H.M.G. bring
home to their governments very sharply our displeasure and if necessary follow this
up with some form of action which really hurts them.
Finally, and whether you think this suggestion should be examined further or not,
I hope that you will agree that, bad though the position is, it is no worse than we
expected it to be. There may even be more difficult times ahead. The way in which
the Africans and India behaved in the procedural debate this week showed only too
clearly that there is almost nothing, however irregular and dishonest, beyond the
capacity of a combination of the Afro-Asians (who will soon number fifty-three or
fifty-four) and the Communists to bring about. We can no longer count on
arguments about the competence of the United Nations or Article 2(7) etc., although
we can continue to take a formal stand on that sort of defence. But even so these
reasons are not in my submission strong enough for us to give up or to refuse to play
as full a part as possible in the Organisation as a whole. In many other ways we get a
good deal out of the Organisation and our own British position and reputation here
still stands very high indeed. The way in which the Europeans stood by us this week
is evidence enough of this. We have still got a bad year or two to get through, but in
the end I am convinced that we shall emerge in a good position and that in the
course of this Russian influence and power here will decline. If we leave this
particular battle field the Russians will have won a very important battle in the Cold
War. If we are patient and stand firm, I am sure that in a year or two it will become
apparent that they have lost.?
7

Lord Home minuted that he would like to discuss this letter with the prime minister.
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FO 371/166850, no 53, M 176/62
24 June 1962
[Consideration of British policy in Southern and Eastern Mrica]:
minute from Mr Macmillan to Lord Home
I have now studied the paper about British policy in Southern and Eastern Africa,
which you sent me with your minute (PM/62/74) of May 28. I agree that:(a) the possibility of a formal declaration of British Colonial policy in the United
Nations should be further examined, with a view to considering whether this
should be canvassed at the forthcoming Commonwealth meeting;
(b) the scheme for a Commonwealth Advisory Group to help sustain the
administration of newly independent East African territories should be examined
in greater detail, also with a view to discussion at the Commonwealth meeting;
(c) a scheme should be considered by'which we would offer to pay the extra cost of
retaining specified numbers of British officers in security forces of newly
independent states. I would hope that the French experience would be considered
in any report to Ministers on this point. ...
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FO 3711166829, no 211
5 July 1962
[British policy on tactics at the UN after the Cabinet decision of
7 June]: minute by Mr Maudling
I raised the matter in Cabinet to try and get a tougher line accepted. 1 In this I failed
but there was to my mind no question of going the other way and adopting softer
tactics.
I still hold that we should not get into the position of arguing the merits of our
policies in the U.N. We should stick to the facts. The F.O. ideas on alternative
resolutions are especially dangerous as they are based on New York tactics rather
than Colonial realities. We cannot accept any resolution contrary to our own policies
but the "moderate, sensible" resolutions are not likely to ... 2 at endorsing what we
are doing: we shall therefore find ourselves forced to reject even the "moderate
sensible" views of our friends. We (the C.O.) must have close control over any such
tactics in New York. Our problems are too explosive to be involved in the U.N.s
"unearthly ballet of bloodless resolutions".
1

2

See document no 422 above.
Hiatus in the original: the typist presumably could not make out what Maudling had written.
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FO 3711166832, no 259
9- 10 July 1962
[Officials' discussion of 'colonial problems generally' at the UN]:
record of Anglo-American talks on the UN (item 11), held in FO
Mr. Cleveland 1 suggested that this problem should be considered primarily in the
context of the United Kingdom's difficulties of decolonisation.
Mr. Carstairs explained that there were about 41 territories involved. A few of these
would shortly be independent and the remainder could be divided into those which
would finally achieve independence, either singly or in association with others, and
those for which independence did not appear to be a practicable solution.
Unfortunately, the very existence of dependent territories constituted a permanent
offence to the United Nations and therefore the smallness of territories in this latter
group was an added difficulty rather than a help. He stressed that the problem could
not be reduced to a general one but that there were particular difficulties in each
territory.
Mr. Cleveland asked which of the large territories could be expected to achieve
independence shortly.
Mr. Monson replied that a date had been fixed for independence in Uganda. We
were committed in principle to granting independence in Kenya and in Zanzibar. The
pace of advance in these two territories depended not on our decision but on the
ability of rival groups to settle their own internal divisions. These groups naturally
tended to appeal to the United Nations to further their interests but he was not much
concerned about this as regards these two territories because their appeals were selfcancelling.
1
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Sir Patrick Dean added that the Committee of Seventeen would be unable to make
much trouble for us over these territories because we had promised independence as
soon as internal disputes had been settled.
Mr. Cleveland enquired whether, in the difficult circumstances of the High
Commission Territories, a measure of United Nations, as opposed to United
Kingdom, protection was a feasible alternative. He suggested that in any event it
might be possible to make delegations in New York realise the danger of these
countries being annexed by South Africa if they were granted premature
independence. African nations seem to be already aware of the need to afford
territories protection and had made it clear that they would regard absorption into
South Africa as an act of aggression. He was also concerned about the kind of
resolution likely to be passed by the General Assembly, on the recommendation of
the Committee of Seventeen.
Mr. Monson explained that it was particularly difficult as at the present time to see
the ultimate solution for the High Commission Territories. Our policy in the past had
been to keep them under our own protection implicitly until they themselves were
prepared to join South Africa. The latter solution was not now [a] political "starter"
and was unlikely to be one in any foreseeable future but it would be no solution for
the United Nations to replace the United Kingdom as their protector. It was true that,
while the more conservative elements in the territories would like to run their own
affairs under the protection of but only in consultation with the United Kingdom as
far as they themselves wanted, their opponents were inclined to appeal to the United
Nations to replace the United Kingdom in this role. Relations with South Africa, however, were already delicate enough under United Kingdom protection and the Republic
would simply not tolerate protection by the United Nations. The references to annexation in the Committee's resolution were unrealistic since South Africa did not need
to go to the lengths of annexation to get her way. It would be enough to ruin the territories if South Africa cut off employment prospects and serious damage to their
interest could be done by administrative action at a comparatively low level.
Sir Patrick Dean said that it was unlikely that any resolution passed by the General
Assembly would be as explicit as the extreme one adopted by the Committee of
Seventeen and he thought that it should not be too difficult for us to disregard it.
Mr. Monson said that it was probable that some time after the Commonwealth
Prime Ministers' Conference we should be able to hold a constitutional conference
for one of the High Commission Territories. The representatives at this conference
would include petitioners who had already appeared before the Committee of
Seventeen. It might be possible to announce this during the General Assembly
debate. On general policy in the High Commission Territories the United States
Embassy had asked us for a memorandum and this would soon be ready.
Mr. Cleveland enquired about the reasons for delay in holding the British Guiana
Independence Conference.
Mr. Carstairs explained that the problem was again one of internal division. The
various parties had failed to agree on the proposals to be put in for the Conference.
Moreover, the Commission of Enquiry into the recent disturbances had not yet
completed its report. It was, however, hoped to hold the Conference in September.
Mr. Jerrom 2 said that Dr. Jagan had published a statement to the effect that he
2

T C Jerrom (CO) .
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intended to appeal to the United Nations about the delay in holding the Conference,
and to invite the Committee of Seventeen to visit the territory.
Sir Patrick Dean added that it was not our intention to let them in.

427

FO 3711166831, no 255
17 July 1962
[Discussion of American paper 'Remnants of the colonial system'] :
record of Anglo-American talks on the UN (item 12)

Mr. Cleveland explained that the American paper on small territories represented
their first tentative ideas on how the problem should be approached. The difficulty
was that while the sensible solution for many of these territories would be some form
of free association with the metropolis, international opinion at present still insisted
on full independence in each case. The Americans were hoping to devise a third
category of constitutional arrangements which over the next few years could be made
internationally respectable. He suggested that, in developing this idea, the three
main considerations to be taken into account would be:(i) the analysis the United Kingdom would make of their own small territories'
problem;
(ii) the general problem of the Pacific. The United States were in favour of
transforming the present South Pacific Commission, as had been done with the
former Caribbean one, into an Organisation for which the territories themselves
would gradually take over responsibility. There was to be a South Pacific
Conference later in the month which was a step in this direction;
(iii) the Americans had decided to make major changes in their policy towards the
Trust Territory of the Pacific Islands. This would, roughly speaking, have the effect
that the Islanders would be treated as Americans, or at least as American Samoans.
It was intended to remove some restrictions at present imposed on the Islanders
and to raise the ceiling on the amount which could be annually spent in the
territory from seven to fifteen million dollars this year and probably to seventeen
and a half million dollars next year. The Americans would respect the territory's
right to self-determination but hoped that they would decide on some form of
association with the United States as separate independence would not be a
realistic solution.
2. There were some minor problems in other dependencies, for example in Guam,
which it had been suggested should become a county or counties of the state of
Hawaii. The Guamanians themselves considered this a retrogressive step and another
solution would probably have to be found .
3. Australia and New Zealand also seemed likely to wish to work out some form of
association with their small territories. East New Guinea would be an exception to
this. If the Australians were to grant independence in this territory, the West Papuans
might have a chance of securing better treatment from Indonesia.
4. Mr. Carstairs said that we very much appreciated being given American ideas
on the problem at this early stage. He agreed that we should compare notes with
them as soon as possible and explained that the Colonial Office was engaged in a
study the result of which it was intended would be discussed with the Americans. He
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was not meanwhile able to commit H.M.G. to the views which he was now putting
forward, but he was sure that finally our fundamental approach would be similar to
the American one. There were nevertheless bound to be differences in the kinds of
constitutional solutions we would propose for our territories, partly because the
United Kingdom no longer had the problem of a trust territory to consider and partly
because our remaining smaller territories were so many and varied. Referring to a
list of the remaining dependencies he explained that while some were clearly eligible
for independence, and others could be integrated with another country (not
necessarily the United Kingdom), a considerable number of territories would remain
for which neither solution would be practicable. For these, while he agreed that
everything possible should be done to find a solution acceptable to world opinion, it
was as important to devise constitutional arrangements which would really work as
well as looking plausible on paper.
5. Mr. Cleveland said that the problem of their Trust Territory was particularly
important to the Americans because the Security Council was involved and would
have to approve the arrangements made for terminating trusteeship. Unless these
arrangements were internationally acceptable there was the danger of a Soviet veto.
6. Mr. Carstairs replied that he appreciated this difficulty, as the United Kingdom
were equally unable to find a single solution or formula which could be applied to the
particular problems of all their smaller territories. As far as United Nations approval
was concerned, he agreed that for all territories, it would be necessary to ensure that
the final constitutional arrangements were not a target for attack and
misrepresentation, whether in the United Nations or elsewhere. As regards the
suggestion in the American paper that the United Nations might be directly involved
in the territories, he felt that we should distinguish between the Specialised Agencies
whose work could be useful, and the General Assembly and Security Council whose
intervention seemed in no way appropriate. He was also doubtful about the
Americans' suggestion that small territories, once independent, might become
"associate members" of the General Assembly. This arrangement would be criticised
by the Russians as neo-colonialist and there would inevitably be pressure for
associate delegations to be allowed to vote. The territories themselves might well
resent the arrangement as a mark of inferior status.
7. Mr. Cleveland replied that the kind of "United Nations presence" the
Americans were considering was Specialised Agency projects, with perhaps a Special
Fund or T.A.B.l representative. They had more or less decided to abandon the idea of
having a special organ within the United Nations to deal with smaller territories.
8. Mr. Wilson 2 asked whether the Americans still intended to raise the problem
in NATO. We did not feel that such a discussion would be useful at this stage.
9. Mr. Cleveland replied that he wished merely to call NATO's attention to the
fact that the problem existed.
10. Mr. Carstairs suggested that the Americans might find it helpful to receive in
due course an analysis of the kind of category into which the various remaining
United Kingdom dependencies fitted. Mr. Cleveland said that this would be most
helpful. He was particularly anxious to know whether Fiji was likely to become fully
1

Possibly a misprint for TAD, Trade and Agreements Division, Bureau of Economic Affairs, US Dept of
State.
2
AD Wilson, assistant under-secretary, FO.
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independent. In this connection he thought it might be useful to take up Mr. Rusk's
proposal that there should be discussions among the various metropolitan countries
responsible for Pacific territories.
11. Mr. Jerrom explained that we were still in the stage of working out which
small territories were not eligible for full independence by a process of elimination.
We would then try to devise solutions taking into account French and Dutch
experience. We had not yet discussed the problem with the Australians and New
Zealanders.
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FO 3711166835, no 336
22 Aug 1962
'Colonial questions at the UN': notes by Sir H Foot for discussion in
London
[Foot regarded this as an important statement of his own position, and summarised it in
his memoirs, A start in freedom (1964), pp 219-222.]

1.

We should have three purposes:

(a) to show that our colonial record has been a good one;
(b) to expose Soviet propaganda; and
(c) to win support for the policies we intend to follow in the future.
2. We have made progress with the first two purposes, but we are failing in the
third; and the third is by far the most important.
3. The new nations accept the fact that our past colonial record has been
generally creditable, and they are prepared to be convinced that we are working to
find sound solutions for the awkward problems of the territories still under British
administration. We must continue to demonstrate that we are doing our utmost to
overcome the special difficulties in such territories as Kenya, Zanzibar, British
Guiana and Aden, so that they can go forward with a good start in independence. At
the same time we must convince the new nations that Soviet motives are malicious
and that the U.S.S.R's real aim is to create chaos. Although the Communists have
many initial advantages and their propaganda has an obvious appeal, we can
nevertheless achieve a good measure of success in these endeavours.
4. But it is the future that matters, particularly the future in Africa. It will be
useless to continue patting ourselves on the back for past achievement and winning
debating points against the Communists if we are on the wrong side in the struggle
between African nationalism and white domination in Africa. We should then throw
away all the goodwill and influence which we now enjoy in Africa and Asia.
5. In this all-important question of the future in Africa we are already
dangerously vulnerable. More and more we are coming to be regarded as the
champions of the status quo. We speak of peaceful change, but we can point to no
effective action to bring it about in the southern part of Africa. We show no concern
for the subject African peoples, and no indignation at their continued suppression.
We are looked upon as the supporters, if not the friends, of Tshombe, Welensky,
Salazar 1 and Verwoerd. 2 We may soon be regarded as accomplices in a policy of
1
2

A de 0 Salazar, Portuguese premier.
Or Hendrick Verwoerd, prime minister of South Africa, 1958-1966.
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repression in Southern Rhodesia. We have made no positive proposal about the
Portuguese territories or about South-West Africa.
6. We may soon find ourselves on the wrong side in a losing battle. All that we
have done in preparing colonial territories for independence will then count for little
or nothing in our favour. Our many African friends will turn against us. Instead of
discrediting the Soviet Union we shall play into its hands. We shall be divided from
the Commonwealth. The Americans will not stay with us. We shall be isolated with
Portugal and South Africa.
7. The proposal that a general declaration of colonial policy should be made has
not yet been pursued. The dangers which now threaten render it the more necessary
to make a declaration now, and the declaration should clearly apply to all Africa. The
coming General Assembly is the time (possibly following discussion at the
Commonwealth Prime Ministers' Conference) to make our positive position clear on
the principles which we have applied in the past and which should equally guide us
in the future.
8. Then in regard to the Portuguese territories and South-West Africa we should
agree with the United States and Commonwealth countries on practical stops which
we consider should be taken in preparation for eventual self-government and selfdetermination, and jointly urge the Governments concerned to take such steps, first
of all by private representation and then, if necessary, by public pressure.
9. It is in Southern Rhodesia, however, that there will be the greatest test both
for the future of Africa and for British policy, and if things go very wrong there, no
general declarations or advice which we can offer will carry any weight. Many of the
new nations understand the peculiar difficulties which we face in Central Africa and
in Southern Rhodesia in particular. Some of them recognise that the new Southern
Rhodesian Constitution and measures already taken by the Southern Rhodesian
Government to remove racial discrimination were sincere attempts to move in the
right direction. But even those who are prepared to see the difficulties and give us
credit for the right motives cannot be persuaded that Great Britain could justify
standing aside and leaving full control in the hands of the white minority. They are
alarmed to see Great Britain give up its reserve powers. They fear that Southern
Rhodesia will be granted or will seize independence while the minority still exercise
political domination, and they believe that once the minority have secured full power
they will not give it up. To them Southern Rhodesia is the central and critical issue in
Africa, and they regard it as the testing point of our policy.
10. What can be done to save the situation? Unless something is done very soon
non-cooperation and violence on one side and repression on the other are likely to
rule out any hope of a peaceful settlement, and then all the forces at present moving
in Africa will come into conflict. There is perhaps still time to avoid such a calamity,
but to do so some practical gesture is required from the Southern Rhodesian
Government and some reassurance from Her Majesty's Government.
11. Could the Southern Rhodesian Government be persuaded to release the
political detainees and to declare that the new repressive legislation will not be
brought into effect if violence is avoided? At the same time could the Southern
Rhodesian Government be persuaded to make substantial improvements in the
franchise? (At least the qualification for the B roll could be simplified and extended
without adding to the number of African members of the Legislature.)
12. Might not the British Government at the same time declare that we are in
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favour of progressive steps towards full participation of all the people of the territory
in the government, and that following the forthcoming elections we shall invite the
leaders of all parties to ,participate in a conference on future constitutional advance?
Above all could we not now make it plain that independence will not be granted to
Southern Rhodesia until a new constitution has been worked out at such a
conference?
13. If these gestures and these assurances could be made now the maximum
pressure could be brought to bear on the Africans to register and take part in the
elections.
14. Neither Her Majesty's Government or the Southern Rhodesian Government
would be abandoning the course already set. Both Governments would be confirming
that course but also offering hope for the future and confounding our enemies. We
should have regained the initiative both in Africa and in the United Nations.

429

CO 936/729, no E 442
1 Oct 1962
[UN intervention in colonial affairs, Committee of Seventeen] : CO
note by C G Eastwood. Minutes by Sir H Poynton and Mr Sandys
There will be a number of debates about British Colonial territories in the General
Assembly, mainly in connection with the report of the Committee of 17. Through
this Committee the U.N. has begun to debate individual territories other than Trust
territories and to pass Resolutions about them. We regard this as ultra vires but so
far we have taken part in the debates and given full information about our policy in
all our territories. Despite our objections, the Committee has several times heard
petitioners and made specific recommendations. We have made it clear that we
cannot accept these.
2. There has occasionally been pressure for more direct intervention, for
example, for a visiting mission to British Guiana and for observers at the recent
Singapore referendum. We have said that we could not accept anything of this kind .
But there will be more such proposals.
3. The Cabinet decided in June 1 that the Delegation should take a full part in
debates, making every effort to present our policies in a constructive light. We see no
reason to reconsider this policy, but we should continue to say that we cannot accept
that the U.N. has any right to make recommendations about individual territories,
and normally we should have to vote against resolutions of this kind.
4. It might be argued that to accept visiting missions to some territories would
ease our position and that for example a mission to British Guiana or Zanzibar would
see the difficulties for itself and be convinced that the real problem was to persuade
opposing groups to agree; it might even be thought to help to do this. Also to give
ground a little might help to improve the atmosphere generally in New York, where
we shall undoubtedly be under heavy attack over Southern Rhodesia.
5. The arguments against any such move are however very strong:(a) We have not so far given more ground than we judged to be strictly necessary.
We cannot prevent the U.N. from debating individual territories, hearing
1

See document no 422 above.
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petitioners and making recommendations; but we can prevent visiting missions.
To give way on this would be a significant retreat and would lay us open to further
pressures, e.g. to accept the advice of the missions. It would then be hard not to do
what the U.N. wanted: and yet we would get the blame if things went wrong.
(b) Our position that we cannot share responsibility is understood and respected
and our best hope of avoiding serious difficulties is to stick firmly to it.
(c) It would be difficult to admit the U.N. to some territories and to refuse
elsewhere. Once we had given way on the principle, we should be pressed to allow
visits to Central Africa. The Rhodesias are likely to be our greatest difficulty this
session, and to weaken on the principle of non-intervention elsewhere would make
our position over them more difficult still. There might also be pressure for
Missions to the High Commission Territories, Aden and the Borneo territories.
(d) Recent experience of U.N. Missions in Ruanda Urundi and South-West Africa
does not suggest that they could be relied on to be objective or sensible.
6. We recommend that we should continue to prevent visiting missions to our
territories.
7. The Assembly will have to decide the future of the Committee of Seventeen. It
seems certain that it will continue to exist, but its composition and terms of
reference may well change. For instance there is a suggestion that it should be
expanded and should take over the work of the Committees which deal with SouthWest Africa and the Portuguese territories; and the Americans are canvassing a
suggestion that they and the Soviet Union should both withdraw from the
Committee and so (in theory at least) remove the col.d-war element from its
deliberations. These and other manoeuvres may fizzle out and leave the Committee
much as it is.
8. Whatever happens, Britain will be expected to continue to play her present
part. If the Committee continues much as at present, we recommend that she should
do so but no more; and if there is any significant change in the membership or terms
of reference, the Delegation should keep our position open and seek instructions.
9. The F.O., C.R.O., and C.A.0. 2 have all been consulted at official level and agree.

Minutes on 429
I attach a departmental note on this subject. Its main recommendation is that we
should continue to do everything in our power to prevent the United Nations Visiting
Mission to our territories. With this I am in complete agreement and I hope we shall
not weaken on it.
We do not know what the future of the Committee may be. I myself am among
those who think we never ought to have accepted membership of it at all and would
dearly like to see us pull out of it but I think I am in the minority of one on this. The
departmental recommendation is that if the Committee continues much as it is at
present we should continue to cooperate with it. But if there is any significant
change in its membership or terms of reference the delegation should keep the
position open and seek instructions. I cannot dissent from this but if the composition
2
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or terms of reference are changed for the worse I hope we shall not find it necessary
to concede our position any further. In other words I hope that pulling out of the
Committee altogether will not be entirely ruled out. ...
A.H.P. 3
2.10.62
I am in complete agreement with Mr Eastwood's minute of 1st October and in
particular with paras 6 & 8. Please make sure that our Delegation in New York is
instructed accordingly.
D.S.
9.10.62
3

Poynton circulated (12 Sept 1962) an important analysis of the implications of the UN situation for
British policy; see document no 566 below.
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FO 371/172592, no 26
[20] Sept 1963
[Question of future British participation in the UN Committee of
Twenty-Four] : joint CO-CRO-FO memorandum
I. The problem
We expect the current session of the General Assembly to ask the Committee of
Twenty-Four to continue in 1964 its task of examining the application of the 1960
"Declaration" [1514 (XV)] of independence for Colonial territories. Should Britain
continue to participate in the Committee?
2. The background. We did not support the resolution on the "Declaration", the
1961 resolution establishing the Committee of Seventeen or the 1962 resolution
enlarging the Committee to Twenty-Four. 1 Nevertheless, we agreed to participate in
the Committee of Seventeen on the understanding that they would not attempt to
intervene in the administration of our territories. We said that we would be bound to
withdraw our co-operation if there were any attempt to intervene.
3. By "intervention" we had in mind at that time the hearing of petitions, specific
recommendations about individual territories and the appointment of visiting
missions. From the first the Committee engaged in intervention of the first two types
and in June, 1962 the Cabinet considered whether we should in these circumstances
continue to participate in United Nations debates on Colonial issues, including those
in the Committee. It was suggested that it would help us in confining the activities of
the Committee if their proceedings could be established to constitute intervention in
our domestic jurisdiction and thus to be ultra vires the Charter and the Cabinet
asked for the opinion of the Law Officers to be sought on this. The Cabinet agreed
that, for the time being, we should continue to participate in United Nations debates
on Colonial affairs, including those in the Committee of Seventeen, making every
effort to present our policies in a constructive light (C.C. (62) 40th Conclusions,
Minute 4). 2
1
2

The new members were: Ivory Coast, Sierra Leone, Iraq, Iran, Chile, Bulgaria, Denmark.
See document no 422 above.
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4. Subsequently, we decided to take part in the enlarged Committee of Twenty
Four, subject to the fundamental reservation that we could not accept intervention
in our territories.
5. The Committee of Twenty-Four faithfully reflects the anti-colonial ideas of the
General Assembly and its debates and resolutions make this clear. Our own activity as
a member has no more effect on the majority of the members than it does on the
General Assembly. The Committee also shares its parent body's wide interpretation of
United Nations competence in the field of colonial affairs. This has brought it into
repeated conflict with us in the course of the year, most notably over the proposal to
send visiting sub-committees to Aden and British Guiana, but also by hearing
petitions and making recommendations about individual territories. In the case of
Aden the sub-committee's visit to neighbouring territories led to disturbances in
Aden itself and the sub-committee's report was hostile and inaccurate. The
Committee also passed a critical resolution on Southern Rhodesia which helped to
set the stage for the subsequent Security Council debate. Its discussion of Fiji gave
rise to considerable unease and resentment among the Fijians with consequent
prejudice to Fijian/Indian relations in the territory.
One of our objectives in taking part in the Committee has been to exercise a
moderating influence over its activities. We have had little success in this and we are
constantly outvoted on the issues that matter (we have never succeeded in mustering
more than five votes, including our own, and sometimes less). It is now for
consideration whether the balance of advantage lies any longer in our continuing to
participate in the Committee or whether we should decline to continue on it next
year.
6. Arguments for continuing participation
(i)
Our policy has always been to defend our interests in any United Nations
body which discusses them. On principle we should not run away.
(ii) Whether or not we participate the Committee will continue. Any resolution
passed about one of our territories becomes a factor in the situation which cannot
be ignored.
(iii) In our absence (and still more in the absence of all Western countries) the
Committee would become still more extreme and possibly more efficient. As
members we are able to exploit many tactical opportunities for delay and
confusion.
(iv) Withdrawal especially coming after our first use of the veto on a colonial
subject, could be interpreted as a move by us to a policy of non-co-operation and
defiance on colonial questions on the lines of that of Portugal and South Africa.
(v)
Withdrawal would be heavily criticised by Commonwealth opinion as well as
by large sections of domestic opinion and in Parliarpent.
(vi) The Law Officers advised that the International Court would be unlikely to
support our contention that the activities of the Committee of Seventeen were
ultra vires. This opinion would hold for similar activities of the Committee of
Twenty-Four (save for visiting missions on which the Law Officers' opinion has not
been sought).
(vii) We should still have to deal with criticisms of our colonial policy elsewhere
(e.g. in the Fourth Committee of the General Assembly). Participation in these
debates but not in the Committee could be regarded as illogical and feeling against
us in the Assembly might be stronger.
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(viii) Although a nuisance the Committee is not a serious threat to us in the
United Nations; it would be unwise to inflate its importance by a break which the
Committee would be bound to dramatize.
(ix) We may wish to use the Committee increasingly for counter-attacks on
Soviet colonialism.
(x)
We can be proud of our colonial policies and should be prepared to defend
them consistently in the face of ill-informed criticism. If we withdraw it looks as if
we do not have a good case to state.

7. Arguments for discontinuing participation
(i)
Our objective in participating in the Committee has been to prevent its
activities complicating the pwcess of decolonisation. We have not been successful.
(ii) Our position as a member of the Committee has led to misunderstanding in
some territories where it has sometimes been thought that the Committee
decisions are either binding on us or may have some effect on our general policies.
[iii] Our presence encourages "moderates" to think they can vote with the anticolonialist extremists without damage to their relations with us. Furthermore our
friends in the Committee, particularly Australia and the United States, in order to
avoid voting against the anti-colonialist majority on an extreme resolution, urge
us to acquiesce in less extreme but still unsatisfactory resolutions on which they
can abstain or which they can support.
[iv] Our absence from the Committee should make it easier to state our case in
the General Assembly against the Committee's resolutions since these would not
then come forward on the basis that the Committee had considered what we had
to say on the issues and had taken a contrary view. We should not have to repeat
our arguments in successive bodies.
[v]
We are having the worst of both worlds insofar as our presence on the
Committee enhances its status and that of its extremist resolutions, while it ignores
our statements of fact and policy where they seem contrary to extremist slogans.
[vi] We have repeatedly stated that the Committee is exceeding its competence.
As it continues in its chosen course our position becomes highly equivocal, no
doubt prejudicing any stand we may ultimately wish to take on competence.
[vii] The Americans and the Italians have told us that they are seriously
embarrassed by this membership; the Italians indeed do not wish to continue as
members. So long as our friends are members, there will be a continued drain on
their goodwill towards us. If they were to leave the Committee with us, our
withdrawal could be presented as an objective judgment on the Committee and
not as a case of running away.
[viii] The Committee will no doubt continue to deal with the problems of
Southern Africa on which ·our relations with the United Nations are likely to
deteriorate even further. This will provide the background to all our exchanges
with the Committee. If we are ever going to withdraw the present might be the
most suitable time and it is quite likely that if we do not withdraw now things will
end in a showdown which will oblige us to withdraw in dramatic circumstances.
11. Action to be taken in the event of continued participation
The State Department have proposed that certain Governments represented on the
Committee should be approached to persuade them to be more active in guiding the
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Committee along more moderate and responsible lines. Sir Patrick Dean has also
recommended that we should undertake a general campaign of education and
persuasion in the capitals of the "moderate" governments represented in the
Committee.
2. There are distinct limits to the amount of pressure we can bring to bear in
individual cases. Moreover, the lobbying undertaken in connexion with the Security
Council debate on Southern Rhodesia shows that it is unrealistic to suppose that
such representations will have much practical effect. Such action may nevertheless
be useful, if only to demonstrate the importance we attach to the issues involved and
our conviction that we have a good case.
3. Conclusion. If it is decided to continue in the Committee the following action
might therefore be taken:
(i) Before the Committee resumes work in 1964, we should approach moderate
governments represented on the Committee indicating dissatisfaction with the
work of the Committee in the last two years and urging that their representatives
in New York be instructed to adopt a more moderate and responsible attitude in
line with what we understand to be the views of the governments they represent.
(ii) We should encourage our friends to be more active tactically in the
Committee, e.g. by putting forward draft consensuses and resolutions at an early
stage in debate before the extremists steal the initiative.

••
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CO 103112599, no 507
6 Nov 1958
[Boundary dispute between British Honduras and Guatemala]: CO
aide memoire for Guatemalan foreign minister, about current British
policy

,.

[Although some 18 territorial claims by foreign powers against British colonies were
reckoned to exist, including China's to Hong Kong and South Africa's to the High
Commission Territories (see Hyam, ed, Labour government and the end of empire,
document no 185, 15 Dec 1949), only one was actively pursued in this period:
,Guatemala's to British Honduras (though the Falklands dispute with Argentina was
beginning to develop towards the end of 1964: see document no 436 below, n 3).
Guatemala's claim was activated from 1938, disputing the Anglo-Guatemalan Treaty of
1859, which had defined boundaries, and alleging wrongful British occupation. From
1946 the British offered to go to the International Court, but Guatemala never agreed.
This the British took to be an admission of the flimsiness of the legal claim. British
Honduras did not want to enter the West Indies Federation. The Guatemalans misread
this as evidence of hostility to Britain. In Aug 1957, the governor, Sir C Thornley,
proposed a public declaration about the future, which the CO rejected on the grounds
that they could not make it sufficiently forthcoming to deter Guatemala; there was
scepticism as to whether the colony could proceed to viable independence. Discussions
were, however, offered to Guatemala. On 17 Dec 1957 the Honduran Leg Co itself
expressed its continuing loyalty to the Crown, its confidence that self-government from
Britain could be achieved, and its rejection of any foreign claims to sovereignty or
incorporation. The text of this resolution was handed to the President of Guatemala, Gen
Ydfgoras Fuentes, by the British Legation in May 1958, in the context of a statement that
they were ready to discuss economic co-operation as a way forward towards a satisfactory
settlement (CO 1031/2597, no 175; CO 1031/2598, no 395). The position was further
complicated when the Honduran leader, George Price (founder of the People's United
Party in 1950), demanded in 1958 'self-government now', with the somewhat equivocal
vision of 'a free republic in the general Central American family'. He threatened to take
his demand to the UN. Price became first minister under a new 'ministerial' constitution
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in Mar 1961; internal self-government was reached in Jan 1964, and Price remained as
premier until1984, taking his country (renamed Belize in 1973) to full independence in
1981.]

Her Majesty's Government have noted with satisfaction the statement by the Minister
for Foreign Affairs 1 in his speech to the General Assembly of the United Nations on
September 26 that the Guatemalan Government is ready to negotiate calmly and with
good faith a just and reasonable solution which would eliminate the British Honduras
dispute once and for all. Notwithstanding misgivings occasioned by the recent decree
of the Guatemalan Government declaring 1959 to be "the year of the recovery of
Be/ice", Her Majesty's Government hope that this statement may foreshadow acceptance by the Guatemalan Government of Her Majesty's Government's proposals, made
in Her Majesty's Minister's Note of April28, 1958, and Aide Memoire of June 18, 1958,
that the discussions begun with Senor Mendoza in 1957 should be resumed.
2. In this connexion, Her Majesty's Government think it opportune to draw attention once more to the considerations relating to British Honduras set out in these
communications and in the Aide Memoire left with the President on May 16, 1958. In
particular, they consider it important that the Guatemalan Government and people
should be under no illusion as to the attitude of the people of British Honduras which
was one of the main points stressed in the communications in question.
3. The people of British Honduras have expressed their aspiration for self-government and their desire for close and friendly relations with their Central American
neighbours. Her Majesty's Government sympathize with both of these aims. The aspiration for self-government is, however, incompatible with Guatemala's claim to incorporate British Honduras in its territory. The refusal of the people of British Honduras
to consider annexation to Guatemala was clearly shown by the resolution (to which
the attention of the ·Guatemalan Government had already been drawn) which was
approved on December 17, 1957 by all members of the Legislative Assembly of British
Honduras, without exception, including those of the People's United Party.
4. Various indications in the Guatemalan press and official Guatemalan
statements tend to convey the impression that the Guatemalan Government may
have been given some form of assurance by Mr. George Price that it is the intention
of the People's United Party eventually to deliver British Honduras to Guatemala. Her
Majesty's Government consider, however, that the free expression of the will of the
representatives of the people of British Honduras, as reflected in the Legislative
Assembly's resolution of December 17, 1957, merits greater credence and respect
than any personal assurance by an individual politician.
1

Sfir Don Jose Luis Mendoza.

432

CO 1024/241, no 28
15 Dec 1958
[Antarctica: negotiations with Argentina and Chile on future of UK
sector]: minute by Mr Lennox-Boyd to Mr Selwyn Lloyd (FO) .
Minutes by M Willis on relationship to Falklands dispute
Thank you for your minute of the 3rd December about the progress of the
negotiations for an Antarctic treaty and suggestions for a tripartite agreement with
Argentina and Chile.
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2. I share your doubts about the final outcome of the negotiations for a general
treaty and I welcome the suggestion that we might seek a separate arrangement with
Argentina and Chile. The easement of our difficulties with those two countries over
sovereignty in the disputed area of Antarctica was one of our main reasons for
favouring an international regime for the Antarctic as a whole. I should of course still
wish us to reach a general agreement covering the Antarctic as a whole if we can, but
a preliminary tripartite agreement would not seem to stand in the way of a general
agreement and would be invaluable insurance if the former should break down. I
agree that HM Ambassadors at Buenos Aires and Santiago should be authorised to
approach the Argentine and Chilean Governments on the lines proposed.
3. Although it would leave us where we were in respect of South Georgia and the
Falkland Islands, I agree that the 60 degrees line is the only possible demarcation of
the extent of the agreement. The Falkland Islands suffer certain inconveniences as a
result of the dispute with Argentina but they are used to them; and tension in South
Georgia seems to have eased in the last few months and might disappear if we could
get an agreement with Argentina and Chile over Antarctic territory proper.
4. I am afraid that I can only agree that there should be no reference in the
agreement to minerals. We had felt for some time that it was most important that
there should be an understanding between the countries operating in the Antarctic
about the treatment of any discoveries of minerals before a significant deposit of
value was found. It was feared that once a sector-holder made an important discovery
the chances of an international agreement might well disappear. For that reason we
laid stress on the importance of including a clause in the general treaty to cover
mineral deposits. Nevertheless, as you say, an agreement with Argentina and Chile
which leaves minerals out of account would still be of considerable value to us .... 1

.,

.,

Minutes on 432
In any case, the Falkland Islands are used to the position & are not suffering any very
grave disadvantage, & fortunately the Argentine pinpricks at South Georgia appear to
have been dropped.

M.W.
9.12.58
The idea that we might hand over the Falkland Is. to the Argentine is obviously a
non-starter while there is still a British population. That may not always be, but the
wool trade is still lively & however uncertain the future, the Falkland Is. are likely to
remain a British possn. for some time. There is more in the suggestion that the use
of the name "Falkland Islands" as part of the name of the British Antarctic territory

1
The Americans had proposed a quadripartite agreement, but the CO did not want the Americans to be
involved. The CO favoured an agreement with Argentina and Chile (which might make it easier to get out
minerals with their co-operation), provided it left South Georgia and the Falkland Islands aside. Lord
Home (CRO) agreed 'that there would be distinct advantages' in a tripartite agreement (no 30, minute, 12
Dec 1958). In Mar 1962 that part of the Falkland Islands Dependencies which were south of 60° S latitude,
were created a separate colony under a high commissioner, with the name British Antarctic Territory (CO
1024/347). South Georgia and the South Sandwich Islands were excluded.
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may be an obstacle to co-operation with the Argentines. The idea of changing the
name of the Dependencies has already been considered. We were disposed then not to
object too strongly to the use of some other description in diplomatic corres. and
announcements, but I imagine that the Argentines would want something more than
that. ...

M.W.
11.12.59
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CO 103112599, no 586
5 May 1959
[British Honduras: reply to the governor's proposed statement about
future relations with Guatemala]: letter from H C Baker (CO) to
Sir C Thornley (Belize)
I am afraid it has taken us all too long to write to you about our conclusions on the
proposals in your letters of the 17th February and lOth March that you should make
a statement about the ultimate freedom of choice which British Honduras might
have on the question of joining up with Guatemala. It was a difficult question that
you put to us in such forceful and closely reasoned terms, and I admit at once that
there is a great deal of force in the arguments you advanced. Although we have felt
unable to agree with you, everyone here saw your point of view very clearly and we
appreciated the delicacy of the situation you have described. Here I should like to
assure you that in the light of paragraph 2 of your letter of the 17th February we
accept unreservedly that you had no alternative at the time to putting this matter
forward at such short notice. As regards the discussions with the Secretary of State at
the end of 1957 or the beginning of 1958, it is true that the point we were at that
time primarily concerned with was the risk of repercussions in Malta, Cyprus and
elsewhere. Although Cyprus can now be left out of account, and the statement we
have made about British Somaliland could be used as an argument in favour of your
thesis, the possibility of repercussions elsewhere is still very much with us: we might
well find it embarrassing in other places where a foreign country lays claim to a
British Colony if there should be a precedent for a statement that the people of a
Colony were free to choose in due course whether they should join the foreign
country. Even though we should hope that if they eventually acquire liberty of action
the chances of their exercising it in this way would be very small, a statement of this
kind might nevertheless do much to undermine the normal evolutionary processes.
2. So far as British Honduras alone is concerned you have suggested that,
provided it is made clear that Her Majesty's Government has no intention of giving
up its responsibilities until the country is "firmly on its own financial and economic
feet and resting on an equally firm democratic foundation", most thinking people in
British Honduras already believe that the country will eventually be able to make its
own choice as to whether it remains within the Commonwealth or not, and that a
statement to this effect now would be no particular shock to them. This may be so,
but even from the internal point of view we do not think it is the full story. For one
thing, when statements like this are made the qualifications embodied in them tend
to be forgotten or ignored and attention is concentrated on the nub of the statement.
Ill-intentioned politicians, by constant reiteration of the theme without the
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qualifications, could do a lot to weaken confidence, both within and without British
Honduras, that the Colony would stay in the Commonwealth. Furthermore, the
statement you have in mind seems to us to rest on the unspoken assumption that
one day in the foreseeable future British Honduras can hope to have an independent
existence. I do not know how far you regard this as a possibility; but I am bound to
say that whatever may happen in fifty or a hundred years' time, the emergence of
British Honduras as a truly independent state does not seem to us to be an event that
can be taken into serious reckoning now.
3. You contest our view that private investment would be discouraged by a
statement on the lines you have proposed, and you suggest that if we were to
announce now that British Honduras would be free to join Guatemala at some later
date this would "take the heat out of the issue" and the resultant atmosphere would
be an encouragement to private investment rather than the reverse. And in support
of this you mention the fact that the local Chamber of Commerce have "sought an
assurance from H.M.G. the implication of which is that a plebiscite should at some
stage be held". So far as the Chamber of Commerce is concerned, all we have seen is
the Press release of the 16th January enclosed with your despatch of the 3rd
February and this does not really go further than seeking an assurance that British
Honduras would not be handed over to Guatemala without a plebiscite-a proposal
which is by no means the same as seeking an assurance that a plebiscite would at
some stage be held.
4. You say there has been little investment in British Honduras apart from that
of the Sharp Group. But they are, after all, considering the investment of a further
£1-million which is in itself a very sizeable sum, and we feel sure they would be far
from reassured by a statement of the kind contemplated. So would any other serious
investors if, as we must hope, we succeed in attracting them in time.
5. Would such a statement "take the heat out of" the Guatemala issue? You
suggest that it would cut the ground from under the feet of the President of
Guatemala and would make it difficult for the Guatemalan Government to gain
support, either in Guatemala itself or among other Latin American countries or in
the United Nations, for any aggressive measures he may contemplate this year for the
"recovery of Belice"; and you suggest that such a statement might bring the
Americans on to our side and might provide an avenue of escape for the President
from the impasse in which he has placed himself. We are fearful that it might have
the contrary effect for the following reasons. The conditions of viability and
independence which would be attached to the statement would rob it of much of its
political advantage. The initial effect might be to embarrass our adversaries but they
would not take it lying down; they would be bound to regard it as a challenge and
would quickly use the opportunities for counter-attacks. They would surely fasten on
to the offer of self-determination implied in the statement and would challenge
H.M.G. to prove the sincerity of their intentions by arranging for an early plebiscite.
(And the U.S. Government might well not be able to avoid supporting this idea). To
the argument that British Honduras cannot choose its own future until it is
financially viable they would answer that the present inability of the Colony to pay its
own way need be no obstacle to a choice between the United Kingdom and
Guatemala; and the President would no doubt improve the occasion by making lavish
promises of aid from the Guatemalan Treasury-promises which, worthless though
they might be, would have their immediate effect. H.M.G. would thus soon be forced
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back on the defensive and the fact that an offer of ultimate self-determination had
been made would only add to our embarrassments.
6. We do not believe, therefore, that the statement you contemplate would take
the heat out of the issue. On the contrary, we fear that it would give an added fillip to
the controversy and would go far to dismay the real friends of British Honduras.
7. It is your view that a statement such as you had in mind would arouse those in
British Honduras who value the British connection from their present indifference
towards the antics of George Price by making them realise that they must fight to
defend their future. Whilst we can see the force of this argument, as I have said, we
think the effect might well be to strengthen also the hands of George Price and the
Guatemalans; and it seems doubtful whether the stimulus it gave to responsible
opinion would outweigh this disadvantage. Moreover, it seems to us that the
proposed statement would not work unless it were driven to its logical conclusion.
Either it goes too far or else it does not go far enough. If the display of the prospect of
ultimate self-determination were to have the desired effect it would have to be
accompanied by some definite forecast of when the choice would be exercised,
preferably at the end of a stated (and relatively short) period of years. This would at
once land us in the familiar difficulty of a plebiscite.
8. Discouraging as it must be for you, therefore, I am afraid we can see at present
no end to the holding battle which we must continue to fight. Provided we do
nothing to weaken confidence in the future of British Honduras, we must hope that
with the growth of experience in the various political parties and with the evidence of
increasing economic stability in the country, people will come to see clearly where
their best interests really lie.
9. I know the decision Ministers have felt bound to take in this matter will be a
great disappointment to you. But I hope that the views I have expressed in this letter
will have satisfied you that whilst we have given very careful and sympathetic
consideration to the views you have so convincingly and sincerely put forward, there
are very real reasons why it would be undesirable to issue the kind of statement you
have put forward ... .
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CO 103112602, no 1
12-24 June 1959
[British Honduras and the Guatemalan dispute]: CO minutes by
P Rogers, H C Baker and T C Jerrom

. . . We believe that the interests of British Honduras will best be served by it joining
the Federation, and our aim of policy is therefore to persuade the people of British
Honduras, through their Legislative Councillors, to vote to join it. It seems to me
that the continuance of the present Guatemalan attitude, i.e. of threats to British
Honduras, can only be favourable to this aim, insofar as it affects opinion in the
Colony at all. A change of policy on the part of the Guatemalan Government by which
they encouraged genuine friendly relations might on the other hand be more
calculated to turn the opinion of some at any rate in British Honduras away from the
idea of joining the Federation. I do not put any of this very high because I feel that
opinion in the Colony in respect of Federation is determined primarily by internal
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factors and historic memories, rather than by any Guatemalan action one way or the
other. The latter is nevertheless I think a factor to be borne in mind.
2. If this view is correct, the obvious conclusion is that a continuance of the
present Guatemalan attitude is actually favourable to our aim of policy. As against
that, consideration has to be borne in mind of any damage caused by the continued
strained relations with Guatemala, both on the interests of the U.K. and on the
interests of British Honduras itself. As regards British Honduras, I frankly doubt
whether such strained relations injure the interests of the Colony directly at all. As
regards the U.K., they are certainly a "blank" nuisance and the cause of a great deal of
work, while the F.O. would no doubt maintain, with some justice, that at the least
they do not help our relations with other Latin American countries. But I wonder if
in fact they are anything more than a nuisance as far as we are concerned.
3. The argument in the immediately preceding paragraph is, I would admit,
rather more doubtful than that in the first, but I believe again that it is largely valid.
If it is, and again I think we must draw the conclusion that while common decency
and an overriding aim of international friendliness must induce us to continue to try
and mend relations with Guatemala, that need certainly does not call for any
sacrifices on our part. Indeed in a purely Machiavellian sense one could maintain
that the continuance of the dispute may on balance actually help us. I hope I have
made it clear that I would never dream of arguing from that that we should ourselves
seek either to continue it or to do anything but pursue the aim of improving
relations. All I am arguing is that we need not, as the F.O. so frequently seem to
think, "strive officiously" to do this, still less make any real sacrifices to do it.
4. This is an intentionally provocative minute and I recognise that there are
things to be said on the other side, but I believe that there is a point here which we
should bear in mind, and I should be grateful for the views of the Department and of
IRD upon it.

P.R.
12.6.59
1. I have always felt that we tended to take the Guatemalan propaganda campaign a
little too seriously. There is, I think, little doubt that in skilful hands their
propaganda could be much better directed, if they would take the trouble to find out
the weaknesses in the British Honduras economy and administration and come out
strongly with promises that under Guatemalan control money and facilities would be
forthcoming to set up an El Dorado. Their propaganda, such as it is, has now been
going on long enough for a young generation to have grown up in British Honduras
which cannot but be, to some extent, flattered by the evidence of interest in their
territory shown by their relatively powerful Central American neighbour. Economic
progress under the wing of H.M.G. is exasperatingly slow, and it is not difficult for
the opponents of the British connection to make play with the parsimony of the UK
Government. Fortunately, they have nothing to throw into the scale to offset the
value of a Royal Visit by the Navy and the Royal Air Force.
2. With respect, I agree with Mr. Rogers' suggestion that Guatemalan threats to
absorb British Honduras ought to turn those British Hondurans who think towards
the haven of The West Indies Federation; but the more we assure British Honduras
that we shall prevent their being overrun by Guatemala the more secure they must
feel. And I cannot really believe that the kind of semi-independence British Honduras
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could aspire to within the Federation will make a greater appeal to "national"
sentiment in the Colony than the continuance of some form of direct dependence
upon the U.K., until The West Indies is firmly established and has achieved an
international status and British Honduras begins to feel itself left out in the cold.
3. As regards paragraph 2 of Mr. Rogers' minute, I suggest that there is one
respect in which the strained relations with Guatemala injure the interests of British
Honduras. This is the matter of attracting outside investment. Recently, I
understand, the Chamber of Commerce told Mr. Amery that investors already
established in British Honduras were not disturbed by Guatemalan threats; but this
is not true of people who are still undecided whether to invest in British Honduras or
elsewhere. I believe if it were possible to finish once and for all with the so-called
"claim" of Guatemala, it would have a most salutary effect. Anything we do, however,
in an attempt to achieve a rapprochement with the Guatemalans should most
carefully avoid anything which would appear to weaken our grip.
H.C.B.
24.6.59
I agree from the general point of view that the UK-Guatemala relationship over B.
Honduras does not amount to more than an occasional nuisance and there is only
one point that I should like to add. I do not know whether we would wish to see U.S.
investment in B. Honduras or not, but a rapprochement with the Guatemalans
would I assume be welcomed by the State Dept. who must find the present position
slightly embarrassing from time to time. 1
T.C.J.
24.6.59
1

Sir J Macpherson agreed with the views of Rogers (minute 2.7.59), while Mr Amery minuted: 'I agree
with para. 3 of Mr Rogers' minute of 12 June. J.A. 21.7.59'. In Jan 1960 the British government, through
the British Legation in Guatemala, renewed the offer to 'negotiate a settlement which would satisfy the
legitimate aspirations of all parties concerned, while leaving the people of British Honduras free to
continue their steady constitutional progress through the evolution of their existing representative
institutions' (CO 1031/2601, no 711, tel from CO to Belize, 14 Jan 1960).
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CAB 134/1561, CPC 7(62)1
5 Apr 1962
[British Honduras: constitutional advance and future status] : minutes
of Cabinet Colonial Policy Committee meeting 1

The Committee had before them a memorandum by the Foreign Secretary and the
Colonial Secretary (C.P.C. (62) 12) on the future of British Honduras.
The Colonial Secretary said that he now proposed to introduce further measures
of constitutional advance in British Honduras which would pave the way to independence and could be recognised and acknowledged as so doing. Only when it had
been accepted that the territory would shortly become independent would it be
practicable to propose that British Guiana [sic] should become a member of the
1

The Committee had also discussed Honduras at its meeting on the West Indies on 2 Feb 1962: see
document no 286 in Part I.
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Organisation of American States (O.A.S.) and of the parallel economic grouping, the
Organisation of Central American States (O.D.E.C.A.). In such membership lay the
best hope of avoiding a continuing commitment on the United Kingdom for the
finances of British Guiana [sic] and for her defence against aggression. It would be
particularly necessary to guard against the situation which would arise if British
Honduras obtained independence without having simultaneously or previously
secured membership of O.A.S; in that event the Government would have the worst
of both worlds; it would have lost all control over the political or economic policies
of British Honduras, but would still be required to provide economic aid and to
defend the frontiers. The forthcoming discussions with Guatemala were an unwelcome and added complication. So far as possible, he hoped that the Guatemalan representatives would be left to make the running and that our own Delegation could
avoid entering into any specific commitments for future developments in British
Honduras, particularly on the time-table for either full self-government or for independence.
The Foreign Secretary 2 said that uncertain as the time-table was it appeared that
self-government would be almost bound to arrive some time in 1963. If this was so it
would be of advantage to allow the Minister of State to announce it during the
forthcoming discussions with Guatemala and to claim credit for it. It would also be
helpful to get an early settlement of the outstanding claim from the Government of
British Honduras for compensation for the recent hurricane damage.3
In discussion the following points were made:(a) The Government of British Honduras had already received an initial grant of
£800,000 for hurricane damage. They had now submitted a claim amounting in all
to £7 million which was clearly an unreasonable figure. Nevertheless, every effort
should be made to obtain an early settlement and to put forward firm proposals. If
possible this should be done before the opening of the discussions with Guatemala
on 16th April. In the absence of such an offer the Guatemalans would be able to
claim that the United Kingdom Government were neglecting the needs of the
territory.
(b) It was possible, but unlikely, that Guatemala would invade British Honduras if
discussions broke down or if her demand for the integration of British Honduras
with Guatemala were finally and definitely rejected. The best long-term safeguard
against invasion would be provided by membership of O.A.S. which would
automatically carry with it a guarantee of territorial integrity.
(c) It would be necessary to avoid at this stage any undertaking expressed or
implied to sponsor or encourage the entry of British Honduras into the
Commonwealth after independence. This question would have to be considered in
the light of later developments and the United Kingdom Government should retain
complete freedom of action. Membership of the Commonwealth would not be
incompatible with membership of O.A.S. But some special economic relationship
between British Honduras and the United Kingdom would be incompatible with
membership of O.D.E.C.A., and the reference in paragraph 8 of the negotiating brief
to the continuance of some special relationship between British Honduras and the
United Kingdom should therefore be deleted.

2

Lord Home.

3

The hurricane of 31 Oct 1961 caused 262 deaths and much damage.
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Summing up the discussion the Prime Minister said that in conducting the
forthcoming negotiations with Guatemala the Minister of State should be guided by
the following principles:(i) He should indicate that the policy of the United Kingdom Government for
British Honduras, as for all her remaining colonial territories, would be to
introduce full self-government as soon as practicable, to be followed shortly
thereafter by independence.
(ii) He should explain that while an independent British Honduras would be free
to take her own decisions, including those which affected her relationships with
neighbouring territories, it would clearly be to her advantage in any case to be
associated with the appropriate Latin American Organisations at the earliest
possible date. To this end the possibility of British Honduras obtaining
membership of the Organisation of American States and the Organisation of
Central American States would be explored in advance of her attaining full
independence.
(iii) The question of Commonwealth membership would clearly be excluded from
any discussions with the representatives of Guatemala. If it were raised in bilateral
discussions with representatives of British Honduras, the Minister of State should
take the line that the question of Commonwealth membership would arise only
after the attainment of independence and could not be prejudged. He could add
that while an independent British Honduras would naturally have complete
freedom to form her own views in the present judgment of the United Kingdom
Government her interests would be better served both on geographical and on
political grounds, by working for the closest possible association with
neighbouring and friendly territories in Latin America. He could if necessary
explain that membership of the Commonwealth would depend not only on a
decision to apply for membership, but on the views of the other members of the
Commonwealth as they then stood.
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FO 3711179124, no 9
19 Aug 1964
[Falkland Islands]: letter from CM Rose (FO)l to F J Stephens (MoD)
about contingency planning
[Extract]
[As a link between this document and no 432, see document 567 below.)
I have seen a copy of Alec Cumming-Bruce's2 letter of August 18 to you about
contingency planning for military counter-measures in the event of Argentine action
against the Falkland Islands.
2. There was recently a slight possibility of a hit-and-run raid by an Argentine
extremist organisation, and it was agreed that H.M.S. Protector should take a few
automatic rifles and grenades on her next trip to reinforce the local Defence Force
and that the Marine detachment should remain in Port Stanley for a while to give
this Force some training. But we consider it most unlikely that the Argentine
1

Clive Rose, knighted 1972 as assistant under-secretary of state (FCO); deputy secretary to the Cabinet,
1976-1979.
2
The Hon A Cumming-Bruce, CO.
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Government would take any military action against the Falkland Islands. No doubt,
however, political campaigning in Buenos Aires is increasing in intensity in
preparation for the discussion of the Falkland Islands in the Committee of 24. 3
3. Having said this, we of course see no objection, if you and the Colonial Office
think it desirable, to contingency planning as suggested in Cumming-Bruce's letter.
But we do not regard this as necessary to meet any imminent threat. .. .4
3

A sub-committee of the main UN Committee of 24 discussed the Falklands at the beginning of
September 1964. The Argentinians argued that the present population was 'artificial and impermanent',
there only by 'historic injustice', and therefore not a true colonial people struggling for freedom within
the meaning of Resolution 1514 (XV) . The Falkland Islanders themselves expressly said they wished to
remain British. The sub-committee enjoined negotiation on the two parties to find a peaceful solution,
bearing in mind 1514 (XV) and the interests of the population. Thus the Argentinians did not get an
endorsement of their claim, while the British fail ed to persuade that their future was entirely a matter for
the inhabitants, thus making the Argentinian claim irrelevant. (FO 371/178377, despatch, Lord Caradon ,
to S of S, 14 Dec 1964.)
4. The MoD confirmed that 'contingency planning to deal with possible action by the Argentine against
the Falkland Islands is still at the back of the Defence Planning Staffs queue; and the candidates in front of
it are such that it would not be easy to bring this problem nearer the head of the queue', but they did think
it would be useful to ask the Joint Intelligence Committee to make an up-to-date assessment of the
Argentinian threat (letter, A M MacKintosh to Cumming-Bruce, 25 Aug 1964).
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CHAPTER 8

Southern and Central Africa
Document numbers 437-527

437 DO 35/8712, no 7
19 Dec 1958
'South Mrica's economic interest in the Commonwealth link': note by
R G Britten (CRO) for new high commissioner
India and Pakistan have become Republics within the Commonwealth without
affecting their position as regards Imperial Preference or their membership of the
Sterling Area. The Irish Republic and Burma have left the Commonwealth
altogether, but also continue to enjoy the benefits of preferential duties in the United
Kingdom and to remain in the Sterling Area. (Burma, but not the Irish Republic,
terminated in 1953 the preferences she granted to United Kingdom exports, but we
have, for our own reasons, taken no reciprocal action so far).
2. Hence precedents point to the likelihood that the Nationalist Party's aim of a
South African Republic could be attained without necessarily affecting the Union's
economic relations with the United Kingdom and the rest of the Commonwealth. It
might arise as a matter for political decision whether, if the Union left the
Commonwealth altogether, the United Kingdom for her part should take steps to
terminate her special economic links with the Union. But the precedent of Burma
would be a difficulty in the way of our taking such action-unless before then we
have taken action to terminate Burma's preferences or unless we took action
simultaneously against Burma.
3. The possibilities seem to be:(a) A South African Republic within the Commonwealth like India.
(b) A Republic outside the Commonwealth with membership of the Imperial
Preference system and of the Sterling Area continued.
(c) A Republic outside the Commonwealth with membership of the Sterling Area
continued and with Imperial Preference abolished by the Union but retained by
the United Kingdom towards the Union's exports.
(d) A Republic outside the Commonwealth with Imperial Preference abolished
between it and the United Kingdom by mutual agreement, but with membership
of the Sterling Area continued.
(e) A Republic outside the Commonwealth with Imperial Preference mutually
abolished and South Africa's membership of the Sterling Area terminated.
4. Since possibilities (a) , (b) and (c) bring no economic disadvantages to the
Union, the following paragraphs consider the economic facto rs affecting possibilities
(d) and (e) from the South African point of view.
5. Imperial preference. The Union grants only modest preferential arrangements
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for United Kingdom exports to South Mrica. Only 20% of our exports enjoy
preference and the average margin of preference is about 5% which compares very
unfavourably with the average for the preferential area as a whole. This position
reflects the general South Mrican attitude; she wishes to buy in the cheapest market
and does not wish to raise prices against her importers by granting large margins of
preference.
6. South Mrica benefits from preference in the United Kingdom and in other
Commonwealth markets; she also offers preference to certain other Commonwealth
countries and her Customs Law is careful to link preference with reciprocity. In 1957
South Mrica's exports to the United Kingdom were £111 m. and to the whole
Commonwealth (including U.K.) £222 m. from total exports of £438 m. (excluding
bullion). Her 1957 imports from United Kingdom were £180 m. and from the whole
Commonwealth £248 m., out of total imports of £551 m. Her trade account with the
rest of the Commonwealth is therefore quite fairly balanced: she is a net importer
from the Commonwealth, but the Commonwealth proportion of her imports is
rather less than the Commonwealth proportion of her exports.
7. The United Kingdom offers free entry for practically all Commonwealth goods,
while foreign goods are subject to:
(i) a general 10% ad valorem duty (with numerous additions, reductions and
exemptions) under the Import Duties Act, 1932;
(ii) duties on certain products under Ottawa Agreements Act, 1932;
(iii) "key industry duty" on certain goods.
There is also a list of special customs duties where Commonwealth goods may not
necessarily enter free, but generally receive some preference.
8. South Mrica has a 3-tier tariff. Imports from all sources pay the intermediate
rates except where specific provision is made (1) for imports from the United
Kingdom and sometimes other Commonwealth countries to pay the lower minimum
rates or (2) for the higher rates to be applied to non-m.f.n.I countries, e.g. Japan.
9. South Mrica's guaranteed preferences in the United Kingdom market covered
in 1957 about 30% of her exports to this country. She also enjoys non contractual preference which may cover at least half as much trade again. The average level of the preferences she enjoys is probably about 5%. The following are some details showing how
Imperial Preference in the United Kingdom benefited South Mrica in 1957:
Fruit: South Mrica exported £29.4 m. of fruit and vegetables to the United Kingdom
benefiting from (a) seasonal duty of 3/6d per cwt. on competing Spanish and Israeli
oranges; (b) seasonal duty of 4/6d per cwt. on competing Italian apples; (c) preferential
rate of%% a.v., against 1Y.%a.v. 2 on tinned fruit (competition from e.g. Japan).
Wool: South Mrica exported £15.6 m. of raw wool to United Kingdom with no
preference.
Metal Ores and Scrap: £13 .6 m ., generally no preference but benefit from 33 ~ % key
industry duty on certain metals, e.g. manganese and vanadium.
Cereals: £7 m., benefit of 10% duty on foreign "flat, white maize".
Sugar: £4.8 m. South Mrica has very large preference over foreign producers (amounts
depend on quality of sugar) , but is at equally large disadvantage vis-a-vis colonies. She
benefits from the negotiated price under the Commonwealth Sugar Agreement.
Hides and Skins: £2 .2 m., no preference.
1

Most-favoured nation.

2

Ad valorem (according to value).
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10. There are further cases of preference, and of no preference also, on other
smaller items of her export trade to United Kingdom (e.g. 7/6d per cwt. on pilchards
and 10% on asbestos and wattle bark). The Union also has a trade in wines (mainly
heavy wines) which amounted only to £900,000 in 1957 but which she has made
considerable efforts to develop. The preference on heavy wines is 10/-per gallon. Its
loss would hit the Union industry heavily.
11. The conclusion is that South Africa undoubtedly benefits from Imperial
Preference in the United Kingdom, though it is hardly as important to her as say to
Australia and New Zealand. But the sectors of her economy which benefit are
sensitive ones in the agricultural field (e.g. fruit and wines) and she would need to
balance the disadvantages of economic injury to the sensitive sectors, if she were to
risk losing Imperial Preference in the United Kingdom, as against the presumed
benefits in the industrial field of cheaper machinery, etc., etc.
12. Sterling Area. As a member of the Sterling Area South Africa has had free
access to private capital in the United Kingdom and has also been able to raise
Government loans in the London Market, a facility which has been confined to
Commonwealth countries since the War. It is true that the Union has been raising
capital from foreign sources such as Germany and the U.S.A. Nevertheless, United
Kingdom capital has played a very significant part in the Union's rapid development
since the War and no doubt the Union would wish to continue to have free access to
United Kingdom capital even if she broke the Commonwealth link completely and
even though her currency is a strong one, which could in other respects stand by
itself. From a political point of view continued membership of the Sterling Area
might not be so objectionable to Nationalist opinion as other links with the United
Kingdom. After all, Jordan, Iraq and Iceland are Sterling Area members as well as
Burma and the Irish Republic . . . .
13. Links with other African territories. South Africa desires to strengthen her
economic links with other neighbouring territories for a number of reasons, but
mainly as a means of finding ready outlets for her manufactured goods and primary
products. The Federation of Rhodesia and Nyasaland is already an important export
market for the Union. But political considerations and the desire of other African
Territories to build up and protect their own secondary industries will probably place
an obstacle in the way of the Union becoming the industrial and manufacturing
centre of Southern and Central Africa. These factors may tend to reinforce the
considerations outlined in paragraph 12 in favour of the Union remaining in the
Sterling Area.
14. Conclusions. It appears from the above examination that South Africa
gains definite benefits from Sterling Area membership, but less advantage from
Imperial Preference, though the abolition of the latter might cause her some
internal political difficulty. From an economic point of view, therefore, she
might desire to attain a Republic, while retaining one or both of her present
economic links with the United Kingdom. The precedents seem to show that she
could do so whether the South African Republic were within or without the
Commonwealth.
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DO 35/10621, nos 11, 29,37 & 38
13 Aug-16 Dec 1959
[United Nations aspects of policy towards South Africa]: minutes by
W A W Clark, Sir G Laithwaite, Lord Home, R H Belcher, Sir H Lintott
and Sir A Clutterbuck (CRO)
We are now preparing for the U.N. General Assembly in September. A general
question, of which we must dispose first, is our attitude on South African items.
2. Following the last Assembly session, Sir A. Cohen suggested a review of our
attitude over these items. 1 He thought we should do more to dissociate ourselves
from the Union's policies over the 'apartheid' item, and that we should take a more
positive stand, based on the 1950 Opinion of the International Court, that the SouthWest African mandate was still in force and the United Nations entitled to supervise
it. He argued that our future relations with Nigeria and other African states made it
advisable to dissociate ourselves clearly from the Union's racial policies. Our refusal
to join in a vote of condemnation was doing us harm; we were usually in a minority
of five (with Australia, France, Belgium and Portugal) against seventy.
3. Whilst sympathizing with Sir A. Cohen-and others who support him-,I do
not think that we should make any major change in our handling of these matters,
certainly not this year. I will not go into all the reasons; the main ones are:(a) We have had a difficult passage with South Africa over the Security Council,
but have won through and hope to get her Vice-Presidency. Out of this, already
emerge some faint signs of South Africa's seeking more respectability, e.g. her
readiness to resume discussions with the Good Offices Committee on South-West
Africa; we should avoid reversing any such trend.
(b) The Union talks of a new presentation of 'apartheid', looking towards real
Bantu self-government, which may offer in time a chance of improving her
posture publicly. However unrealistic this may be, a change of policy and attitude
by us now would seem to them a bitter betrayal.
(c) Over South-West Africa, we are already committed to encouraging the Good
Offices Committee somehow to keep the door open and thus avoid a head-on
collision this year.
(d) Any change in our attitude could have a most adverse effect on our relations
with the Union, and might well lead to the Union leaving the United ~ations.
Moreover, we must not forget that our main reason for the stand we take on the
South African items is that Article 2(7), which we quote, is a protection for us no less
than for the Union. We shall want to use it in a big way if Nyasaland comes up.
4. So, on all counts, we must return a negative answer to Sir A. Cohen. We
cannot go further over dissociation than Mr. Longden 2 did last year; he said:
(a) that we fulfilled, in our own territories, the criteria, sought to be laid down in
the 'Apartheid' Resolution, for regulating multi-racial societies, and
(b) that in our vote we were not expressing any opinion on the internal policies of
the Union.
1

2

Permanent UK representative, UN Trusteeship Council, 1957-1961. See document no 405 above.
G J M Longden, MP (Con), UK delegate to 12th and 13th Sessions of UN.
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I would, however, see no harm in our Mission emphasizing the latter point
informally to our critics.
5. We are already pursuing this line, but I think we should get the Secretary of
State's confirmation of it.
W.A.W.C.
13.8.59

SofS
I can quite understand, & to a point sympathise with, Sir A. Cohen's attitude. But I
doubt if he appreciates our difficulties, &, while we must play our hand tactfully and
with patience, I am sure that the line advocated by Mr. Clark is the wise one, and
commend it for your approval.
J.G.L.
14.8.59
I am most strongly of the opinion that our attitude should be the same as last year.
H.
12.8.59
I raised, at the P.U.S.'s meeting yesterday, the question whether the Prime Minister
should be briefed to open up with Dr. Verwoerd 3 about the difficulties that South
African policies present for us in the U.N. and in our relations with the 'new'
Commonwealth. Everyone agreed that the Prime Minister ought to take this up. If
Dr. Verwoerd is coming to the Commonwealth Prime Ministers' meeting, this could
be done in a prel iminary way, to put him on notice of further talks; if he is not
coming to the Prime Ministers' meeting, then it becomes all the more important for
the Prime Minister to speak frankly while in Cape Town.
2. This means that we must now tackle quickly the exercise that we had thought
to carry out in a more leisurely way before the next U.N. Assembly. Since these talks
could lead to a "parting of the ways", we shall have to weigh all the disadvantages and
arrive at some conclusion about how far we should go towards a new policy and in
public. These questions are of such importance that reference to the Cabinet is
indicated. So we should aim at putting in a Cabinet Paper well before Christmas.
3. I attach a rough note of points that strike me.4 But there are no doubt plenty
of other angles which you may wish to include in the paper. . . .
W.A.W.C.
24.11.59

Sir A. Clutterbuck
Mr. Clark sent me a copy of his minute to you of 11th December which enclosed a
draft Cabinet paper (or minute for the Prime Minister), with an accompanying longer
memorandum.
I am not very happy about the presentation of the Cabinet paper, though I agree
with its substance and the conclusion. It seems to me that we should make it clearer
that this question of voting in the United Nations is part of the general dilemma in

3

Hendrick F Verwoerd, prime minister of South Africa, 1958-1966.

4

Not printed.
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which we are placed between (a) our relationship with the Union, on the one hand,
and (b) our relations with the rest of the world, and especially with Asia and Africa,
on the other. We want to make it clear that (b) goes far beyond the United Nations
arena; it is a matter of the confidence of the uncommitted countries in our political
thinking generally, and especially our attitude to race relations.
We then, I think, want to analyse briefly the United Kingdom interest under each
head. As regards (b), this is pretty obvious; as regards (a), I should have thought that
we should recognise that it is not of fundamental importance to the U.K. interest
(and, indeed, might simplify life for us in various ways) if South Africa were to leave
the United Nations, or even the Commonwealth. The fundamental U.K. interests are
(i) economic, and (ii) our responsibility for the High Commission Territories.
Against this background, the situation we are placed in at the United Nations
should be analysed-on the lines of Mr. Clark's draft paper-and the question posed
whether, under our existing policy, we are striking the right balance between our two
conflicting interests. The conclusion would, I think, be the same: namely, that we are
not and that we should move our voting somewhat away from South Africa.
In this I have in mind certain dangers in appearing to present this solely or
primarily as a United Nations problem.
H.L.
14.12.59
Thi-s has been discussed fully with Sir John Maud, and some of his suggestions have
been incorporated. From his own point of view he would prefer that no change shd.
be made in our voting policies at the U.N., since he believes that by continuing, as an
act of faith, to help & support the Union where we can we shall in the end hasten the
day when the Union will at last see the light and mend their ways. But he admits that
no such change of heart is at all likely in the foreseeable future, and he fully
recognises that in the meantime it is essential for us to have regard to our wider
interests. If therefore, after counting the risks, it is held here that the balance of
argument lies in favour of modifying our attitude at the U.N. (giving the Union
friendly warning first) he will not demur.

A. C.
16.12.59
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DO 35/10621, no 39
17 Dec 1959
'Policy towards South Mrica: the United Nations items': minute by
Lord Home to Mr Macmillan
[This important paper began as a draft Cabinet memo (see previous document) , but Lord
Home turned it into a personal message to the prime minister, with a few small
amendments .]

In all our dealings with the Union we are faced with a sharp dilemma between two
conflicting U.K. interests. On the one side we have an important stake in maintaining
good relations with South Africa: our economic and strategic interests and the fact
that the Union can, if she wishes, make life very unpleasant for the High Commission
Territories. In the short term the Commonwealth association may be as much an
embarrassment as an asset; but if there is even a remote hope of a future in which a
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South African State of a different and happier complexion will emerge it would be sad
to destroy bridges now which may be invaluable later on.
2. Against this our friendly association with South Africa, our support of her in
international affairs which is all too readily construed as condoning apartheid are a
very grave embarrassment in our other international relations. The goodwill and
confidence of the emerging masses of Asia and Africa are of vital and increasing
importance to us, and there is no doubt that our support of South Africa tends to
damage that confidence and raise doubts about the sincerity of our political thinking,
especially on race relations.
3. The question of our vote on the South African items in the United Nations
illustrates this dilemma in a sharp and almost mathematical form. We can perhaps
discount to some extent Parliamentary difficulties, but our voting on these items in
the United Nations is undoubtedly doing us harm and for some time (although I have
been clear that we have been right to support South Africa to date) I have felt we
should review our attitude before the next U.N. Assembly in 1960. Your visit to South
Africa in January makes it desirable to have a first look at the problem now.
4. I have a detailed paper which I will give to those who are going with you, but
the arguments can be summarised as follows :(1) South Africa a political liability: the cost of continued U.K. support for her. In
the expanding Commonwealth, which stands for multi-racial co-operation, the
insistence of South Africa on extreme policies of racial discrimination, is an
anomaly and a source of weakness: in the wider context of the battle against
Communism for men's minds in the uncommitted countries, South Africa is a
liability to the West. Our attitude is now sharply in question and we are faced with
an acute dilemma. Continued support of South Africa is going to cost us more and
more; the sincerity of our professions and purposes in all other directions is going
to be suspect.
The damage to our prestige and influence is great, and is most obvious at U.N.,
where (with the defection this year of others, e.g. Australia and Belgium, who used
to vote with us against discussion and resolutions on apartheid) our position
becomes increasingly exposed. The U.S. have expressed disquiet over the
consequent damage they apprehend to the Western cause.
(2) The Union performance in the U.N. There seems to be no prospect of the
Union solving the problem for us, i.e. by a radical change in her policy. Dr.
Verwoerd is the architect of apartheid and is not going to be weaned from it. The
'new look' he has tried to give his policy (i.e. "Bantustans") cuts no ice with the
critics and involves no fundamental change. Nor did the marginal concessions
raspingly offered by Mr. Louw in the U.N. have any effect. And it is most unlikely
that the Union can be persuaded to make any real concession over South-West
Africa.
(3) Trimming our votes in the U.N. So the question is virtually forced upon ushow long can we afford to support South Africa as much as we do? We should
therefore explore ways of escaping the worst damage and examine their possible
consequences:
(a) Apartheid item. Because of our own reliance on Article II(7), we could not
move further than abstention on this item (even this had better be looked at by
the Legal Adviser) . This would not satisfy the critics, but it would not expose us
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to such fierce attack as our present vote in opposition to all resolutions on
apartheid.
(b) South-West Africa. We have accepted the Advisory Opinion of the
International Court that the territory is still under Mandate and that the U.N.
has inherited the supervisory function of the League of Nations. So in the face of
the Union's contention that the Mandate has lapsed and her refusal to adopt
some measure of accountability, even indirect, to the United Nations, we cannot
go on much longer urging negotiations that are obviously abortive, etc. The
alternative is to abstain on all except extreme proposals for action against the
Union.
(c) Indians in South Africa. Here we already consistently abstain. So no change
need be considered.
(4) Consequences in the U.N. of above changes in our voting. By these changes,
we would hope to escape the charge of condoning apartheid. Pressure would
continue for us to go further, and the elements hostile to South Africa would no
doubt be encouraged to press for more vigorous action: but this is probably
inevitable anyhow.
(5) The Union's reactions. These small modifications in our voting procedure
would however be bitterly resented in South Africa as indicative that they could no
longer count on us over issues that they regard as vital to maintenance of white
supremacy. Sober argument ought of course to remind them that retaliation
would antagonise their only reliable friend. But apartheid is for them a basic and
emotional issue and we must weigh the possibility that they might react in ways
detrimental to our interests. The "desertion" of the last of their friends in spite of
the concessions they conceive themselves already to have made, might well lead
them to leave the U.N., which would be a grave pity, since it would mean a step
back into isolationism. But I do not think they would leave the Commonwealth
over this alone. They might decide to retaliate by action which could make our
position in the High Commission Territories very awkward, but we risk this in any
case with our present policies in these territories, and, if they wish to force the
issue, I don't think it will be decided by our vote at the U.N. We have a large
economic stake in the Union, which might be threatened, if Union Ministers
became really embittered, even though they would be hurting themselves in the
process. They might seek to terminate the arrangement for a Royal Navy C.-in-C.
in wartime control of the Cape routes, and (in my view more damaging) they
might withdraw the use of Simonstown, Capetown and Durban which they have
agreed to give us for our military purposes should we be engaged in a war with a
Communist power. I understand that the value to us of these arrangements may
not now be so great as it was, but I should like to see a new appreciation by the
Chiefs of Staff before we reach a final decision. If the Suez Canal were closed again,
the goodwill of South Africa could be very valuable to us.
6. Advantages of altering our voting policy. Whatever decision we take is bound to
carry serious consequences. But our wider international interests and our relations
with the new African states (especially Nigeria) are at stake and I feel the time has
come to warn South Africa that unless she can be more forthcoming at the U.N., we
may be compelled to abstain on a number of issues on which we have hitherto
supported the Union case.
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The longer we stick to our present policy, the worse the situation in the U.N. is
likely to become and the greater the odium we shall incur there and elsewhere.
5. Conclusions. As I have said, the U.N. aspect is only symptomatic of the much
deeper issue of the anomaly that the Union's continued membership of the
Commonwealth presents. This association would undoubtedly be happier and closerknit were the ugly duckling out of the nest. I do not think that she would leave
simply because of the realignment I propose in our voting in U.N., but South Mrican
Ministers could regard this as the beginning of the parting of the ways.
6. I do not therefore want to make up my mind until you have been to the Union
and grasped their mood for yourself. But you will see from the above that there is a
case for cutting our losses at the U.N. by the variations in our voting procedure
suggested above (paragraph 4(3) (a) and (b)). These at least would get us out of our
present exposed position there.
7. It is only fair that we should first give the Union warning and opportunity to
think again, in particular over South-West Mrica. I hope you will feel able to open up
this subject with Dr. Verwoerd during your visit. If, by then, Dr. Verwoerd has agreed
to attend the Commonwealth Prime Ministers' Meeting in May, you would only need
to broach the subject and as it were put Dr. Verwoerd on notice. But if Dr. Verwoerd
cannot commit himself to coming to the Prime Ministers' Meeting-and in that case
I think it improbable that he will come-then I would hope that you could deploy
our case as set out in the annex to this minute and test his reaction. It would enable
us to consult with certain of our Commonwealth Prime Ministers in May as to future
action and help us to take a decision in good time before the U.N. Assembly next
autumn ... .

440 FO 371/145291, no 16
2 Jan 1960
'Policy towards South Africa: the UN items': minute by Mr Selwyn
Lloyd (FO) commenting on Lord Home's paper
Prime Minister
Lord Home's minute (Serial No. 111/59)1 outlines a possible change of policy on our
voting on the "South Mrican items" which annually give us trouble at the United
Nations and in the House. I entirely agree that our policy needs to be reviewed with a
view to its modernisation so as to reduce the harm that is regularly done to our
interests. We have, I believe, reached a stage in which, in the United Nations, more
harm is being done to our reputation as a Colonial Power by our attitude on these
South Mrican items, than is done by any troubles that may occur in the Colonies
themselves. Our reputation for being progressive is going to be increasingly
necessary as, while various territories achieve independence, the United Nations
spotlight is more and more focussed on those which continue to be British colonies.
When we join the few who vote with South Mrica at the United Nations, we stand out
amongst the retrograde, and doubt is thrown on the sincerity of our progressive
attitude. This was particularly noticeable during the recent Assembly meeting when
there was no item specifically directed at the United Kingdom.
1

See previous document.
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I am sure therefore that some change in our attitude is now desirable. As to what
that change should be, I am not yet certain. I like myself a "non-participation"
formula, rather than abstention. I do however agree that, as Lord Home says (in
paragraph 7), it is only fair that you should give the Union some warning of a
change . . ..
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T 236/4873, p 12, PM(60)2
5 Jan 1960
'Policy towards South Mrica: the United Nations items': minute by Mr
Macleod commenting on Lord Home's paper
Prime Minister
I have now seen a copy of Lord Home's minute to you of the 17th December (Serial
No. 111/59) on this subject and the Foreign Secretary's comments in his minute to
you PM/60/2 of 2nd January.l
2. I fully agree that we should re-examine our policy of voting on these items,
and with the points made by the Foreign Secretary in support of this view. There are
also particular reasons for such a review which arise from our colonial interests. Our
policies on the South African items are threatening the basis of co-operation which
we have succeeded in establishing with the General Assembly's Fourth (Trusteeship)
Committee. Our task there is becoming increasingly difficult with the increasing
number of African members, but Tanganyika's problems and next year delicate
questions about the future of the British Cameroons make it particularly important
that we should not get at odds with this Committee.
3. I think the time has come for a change in our policy on the South African
items and I agree that you should give Dr. Verwoerd notice of our intention to review
it. The exact form of our new policy can be considered later.. ..
1

Previous two documents.
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T 236/4873, pp 11 - 19,35-37
5 Jan- 12 Feb 1960
[Treasury and Bank of England comments on Lord Home's paper on
policy towards South Mrica]: minutes by R S Symons, A W Taylor, Sir F
Lee, Sir R Hall, A H Lovell (T); M H Parsons and C F Cobbold (Bank)
This is to confirm, after consulting the Bank of England, my agreement that from
the point of view of South African gold production South Africa's departure from the
Sterling Area would not be a disaster. I have been asked, however, to express the
Bank's view that presentationally the departure of such an important member could
have far-reaching consequences for the cohesion of the Sterling Area and the status
of sterling. This is not to say, however, that the Bank would dissent from the view
expressed in your minute that there are no reasons of financial or economic policy of
sufficient magnitude for the Chancellor to dissent from the course suggested by the
Commonwealth Secretary.
R.S.S.
5.1.60
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The Commonwealth Secretary has put a minute to the Prime Minister about policy
towards South Africa, with particular reference to United Nations matters. 1 The gist
of the minute is that the South Africans should be told that we shall not for much
longer be able to give them the same support as hitherto in international affairs,
because in doing so we run into too much embarrassment in our relations with other
territories. On the direction of the Prime Minister a copy of the minute has now been
sent to the Chancellor (and also to the President of the Board of Trade.) The
intention is presumably that the Chancellor should have an opportunity of
considering whether the line suggested by the Commonwealth Secretary-which
may mean putting some strain on relations with South Africa-will be damaging in
relation to financial and economic policy.
2. South Africa has not of late been a very useful, or loyal member of the Sterling
Area. Her net sterling holdings are at present in the region of £25 million. From time
to time, however, they have dwindled to nothing (sometimes for technical reasons,
less than nothing). She seems to keep her reserves in gold, dollars or sterling,
according to the circumstances of the moment, without any apparent bias in favour
of sterling or any practical recognition of the joint responsibilities of members of the
Sterling Area. On matters of Commonwealth co-operation, South Africa has quite
occasionally been the one country standing out from proposals accepted by the rest,
and has taken a lot of coaxing before coming into line.
3. We do not, therefore, get any great advantages out of South Africa's
membership of the Sterling Area, indeed, the position in the economic field is similar
to that described by the Commonwealth Secretary from the political angle:
association with South Africa can be as much an embarrassment as an asset but we
constantly hope that there will be a change for the better.
4. If the Chancellor agrees, Mr. Bell might write on his behalf to the effect that
the Chancellor has read the Commonwealth Secretary's minute; that, from a
financial and economic point of view South Africa is not at present a very valuable or
loyal member of the Sterling Commonwealth and that such co-operation as she gives
is apt to be rather half-hearted and grudging; and that, in the circumstances, the
Chancellor does not see any reason of financial or economic policy for dissenting
from the course suggested by the Commonwealth Secretary notwithstanding the risk
that it may impose some strain on our relations with South Africa generally.
A.W.T.
5.1.60
We have known and accepted all along that the South African philosophy as regards
reserves has been strongly coloured by her position as the major gold-producing
country in the world, as a consequence of which she has held the bulk of her reserves
in gold rather than in sterling. She has also in recent years tended to hold certain
dollar balances mainly as a result of her post-war practice of borrowing in the New
York capital market because she has not been able or permitted to obtain the whole
of her requirements in London. The fact remains, however, that she has continued
throughout to regard sterling as her main currency of external settlement and that
the Reserve Bank has held a fairly substantial sterling balance over the greater part of
the post-war period. There have been times when this balance has dwindled virtually
1
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to nothing but these have been when the South African reserves were themselves
substantially depleted and has not been due to any deliberate attempt to shift sterling
reserves into an alternative form. Moreover, there have been occasions in the past
when the South Africans have come to the direct assistance of the Exchange
Equalisation Account by means of increased sales of gold for sterling at a time when
our reserves have been under pressure.
A purely technical case could perhaps be made out for saying that, if South Africa
were to leave the Sterling Area, it would not make a big practical difference. It is true
to say that, to the extent that South Africa would continue to need sterling to meet
payments to the United Kingdom or other Sterling Area countries, she would have to
acquire the sterling by the sale of gold. As far as payments to non-Sterling Area
countries were concerned however, she would presumably tend to use other
currencies than sterling in the future and this might marginally cost us exchange. In
any event, she would presumably cease to hold sterling in her reserves and her
present figure is in the region of £40 million.
This, however, is far from being the whole story. In our view, the departure of
South Africa from the Sterling Area, involving the defection of the world's leading
gold-producer, would be regarded by the rest of the world as a major crack in the
Sterling Area system. South Africa would presumably, if not immediately at least by
degrees, abandon her present system of selling the bulk of her gold through the
London market and the main world market for gold might therefore soon shift from
London to, for example, Zurich, with the consequential serious loss to the attractions
of London as an international financial centre.
For these reasons, our assessment of the past performance of South Africa as a
member of the Sterling Area and of the probable outcome of her departure from the
Area differs radically from that set out in the Treasury Note of the 5th January.
M.H.P.
7.1.60
... This is clearly an important and difficult matter. I fully recognise the political difficulties to which the Commonwealth Secretary refers. I am, however, anxious that in
considering the matter the Chancellor should have before him the Bank's strong view
that South Africa's defection from the Sterling Area would be likely to have very serious consequences both psychologically and practically. South Africa is, so to speak, a
senior and original member of the Sterling Area and the points which Mr. Parsons
makes about her position as the major gold producer of the Area are important. I
would myself regard the departure of South Africa from the Area as a threat to the
whole structure of a quite different order from the departure of Iraq which gave us
some headaches but did not, as things turned out, have major repercussions.
C.F.C.
7.1.60

Sir Denis Rickett
1. Thank you for letting me see these papers.
2. I agree that we should now revise the submission to be made to the Chancellor
so as to take account of the Bank's views. 2
2

See previous minute.
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3. There is no great hurry about this, since clearly the whole situation will have to
be reviewed in the light of what happens during the Prime Minister's visit to the
Union.
4. The Bank are clearly being much too alarmist if they imply that the policy
changes which the Commonwealth Secretary has tentatively suggested are going
to drive South Africa out of the Commonwealth and the Sterling Area. And I
would not want to suggest that the Chancellor should be advised to oppose such
changes because of the possible financial and economic risks which they would
involve. But, as you say, it will be proper to warn the Chancellor and to ask him
to warn other Ministers, of the serious consequences to the Sterling Area if
South Africa were driven to leave the Commonwealth and perhaps the Sterling
Area also.

F.G.L.
18.1.60

Sir F. Lee
.. . I am glad that you do not think that the Chancellor should be advised to oppose
the changes which the Commonwealth Secretary has in mind because of financial
and economic risks. I find it very difficult to believe that we should attach much
importance to them in relation to all the other matters at issue.
I also feel that the Bank is somewhat exaggerating the risks. South Africa has to
sell her gold if she is to live and I doubt if we get more than we can earn of it anyway.
I would also like to know why it would make all that difference to us if the world
market for gold shifted to Zurich. I should have thought that the principal matter
involved is the U.K. investments in South Africa which no doubt earn us a very
substantial income. But a number of other countries also invest in South African
shares and I don't suppose South Africa would just expropriate them.

R.H.
19.1.60
... the point is still not made that our reserve position depends on our financial
and trading pattern with South Africa in a way that is not true of other countries.
It is not solely that South Africa is an important export market, but also the fact
that our own imports from South Africa are a much smaller proportion of our
total sales to them than they are with other countries. South Africa is only able to
tolerate this situation because the difference (leaving aside capital movements) is
financed by gold sales. In other words, if all relations with South Africa were broken in the sort of complete break normally associated with war, our internal economy would not suffer unduly, and we could no doubt find alternative sources of
supply. But the failure to gain the normal accretion of South African gold to the
reserves would present very real transitional difficulties for us. In the end we
would no doubt make up the difference by increasing our exports elsewhere, but
this would take time. There is no other country with whom our relations produce
this peculiar situation, because there is no other country with whom we have such
a large trading surplus.

A.H.L.
12.2.60
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4 Feb 1960
PREM 1113070
'Note of a discussion between the Prime Minister and Or Verwoerd' in
Cape Town: minute by Mr Macmillan
1. High Commission Territories . Dr. Verwoerd began by reiterating the points he
had made in the earlier discussion on February 3. 1 He said that the Union was the
economic guardian of the territories and we were the political guardian. He still
thought the time had come for us to hand over the political guardianship. He
recognised, however, that the British Parliament and public opinion might not be
able to swallow this. He therefore made a strong plea that we should consult together
and that any steps which we took on the political side should be taken in
consultation, and if possible in agreement, with the Union Government.
He went on to say, and he repeated all this at the end of the conversation which
ranged over a wide field, that if we used the Colonial Development Fund to set up
European-controlled industries in the Territories which would lead to competition,
the Union would have to take measures to protect their industries. I referred to
existing imports from Hong Kong, and reminded him that he was bound by G.A.T.T.
and the Ottawa Agreements. He said that he realised this but that the Union would
act to defend herself if necessary. He said again and again that, if we would only
realise that his whole policy was to benefit the African population while protecting
the European, we would be able to co-operate. He wished to avoid unpleasantness in
the future but warned me that unpleasantness would grow.
2. The Republic. He spoke about the Republic. I said that this was nothing to do
with me. It was for him to tender advice to The Queen as Her Prime Minister of
South Africa. He seemed rather nettled about this. I said again that it was nothing to
do with me, and I assumed that he had consulted The Queen. He said that he had not
done so, and he gave me a copy of his speech of December 3 and said that it was
hypothetical only. I said that it might be hypothetical but I understood it was to take
place in August, and everybody was registering for it.2 He seemed upset. He said it
was hypothetical and he would act correctly when the time came. He then went into
a long discourse, with his usual fluency and high level of argument, to prove that if
only the final question between Afrikaans and British tradition could be resolved it
would remove all unpleasantness and allow the country to go forward as a single
nation. That was his purpose. He believed that many industrialists and others of
British descent would welcome the settlement of this matter. I said that this might
be so, but he could not expect me as The Queen's First Minister of the United
Kingdom to be enthusiastic about the end of the monarchy in South Africa. He then
adopted a rather hurt attitude and said we quite misunderstood him. His only aim
was to make concessions all round and to reach a peaceful settlement of a longstanding dispute. I again said that this was nothing to do with me as Prime Minister
of the United Kingdom, and that all I could do was to take note of what he had said.
3. The Republic and the Commonwealth . Dr. Verwoerd said that he thought it
would ease things very much if at the time that the plebiscite was held, whenever
1
Dr Verwoerd had protested about not being consulted over measures of constitutional advance proposed
for High Commission Territories: his policy towards them was 'not incorporation but co-operation' and he
wanted the Union government to be allowed to tell their inhabitants what life would be like for them in the
2
Union (see DO 35/7181, no 89A) .
ie, a referendum on a republic.
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that might be, it was indicated that it was the wish of South Africa to stay in the
Commonwealth. Five-sixths of his own Party would favour this, although one-sixth
would be hostile. But, apart from other matters, he wanted to know whether we
really wanted South Africa to remain in the Commonwealth. I replied that everything
I had said since I had been in Africa made it clear that I regarded the Commonwealth
as of permanent value-not as the setting sun of British imperialism, but as the
dawn of an entirely new concept-and I hoped that South Africa would play her full
part in it. I had made it clear that our partnership within the Commonwealth might
continue for many years when other questions had been resolved in one way or
another. He took all this quite well. I think it is likely that he will say that he wants to
stay in the Commonwealth, if only to get a good vote in the plebiscite.
4. Commonwealth Prime Ministers' Conference. Dr. Verwoerd said that it would
be very difficult for him to come to the next meeting of Commonwealth Prime
Ministers because of his other commitments. He could only come if he could tell his
people that the subjects he would discuss were so important that he could not be
represented by a substitute. He asked me whether I thought it would be wise for him
to raise in May the republican issue. Since the meetings of Commonwealth Prime
Ministers took place only about every two years, and on the assumption that the
republic came into being between two meetings, would it be wise to raise the
question informally and hypothetically in order to test the opinion of the other
members on the question whether South Africa, should she become a republic, could
continue within the Commonwealth. I felt that there might be a catch in this and
said I would think about it and let him know my view. The point he made was that, if
it was settled more or less informally, then when the time came no more would be
needed to complete the formalities than an exchange of correspondence. He had
noticed that Ghana had already notified the Commonwealth Prime Ministers of their
intention to become a republic. I simply said I would consider this and let him have
my advice. The catch in this is, I think, that he means to get us all to agree that a
republican South Africa could stay in the Commonwealth, use this for his plebiscite
campaign, and leave himself free at any time to find new difficulties.
5. The Queen's position as Head of the Commonwealth. Dr. Verwoerd said that
there was still a strong feeling in South Africa against recognising The Queen as
Head of the Commonwealth. I said I was rather amazed at this. It seemed to me that,
if he really believed in reconciliation, it was pretty ungenerous to the 45% of British
people in South Africa, to whom the end of the Monarchy would be a serious blow, if
he now tried to avoid recognising The Queen as Head of the Commonwealth. If he
wanted reconciliation, here was a gesture which would do exactly what he said he
wished. He hummed and ha-ed a bit at this and said there was still a great feeling in
South Africa against the Monarchy and it would be a help for future relations if this
could be removed. He then began to talk about Ireland. I pointed out that this was
not relevant: Mr. De Valera had accepted The Queen as Head of the Commonwealth
and Ireland had left the Commonwealth for different reasons under Mr. Costello. He
then talked about Cyprus. I said that I thought Cyprus was another matter. The
question there was whether a country whose policy was more or less under the
protection of two foreign powers could be regarded as fully independent and qualified
for Commonwealth membership. He acquiesced in this and said no more, but
expressed his pleasure at getting my view frankly.
My conclusion is that he wants me to press him very hard to come to the May
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meeting on the understanding that we will (a) discuss the Commonwealth republic
problem, and (b) make some further agreement with him about the Territories. He
will make the excuse that these two matters would enable him to miss some
ceremonies in the Union, but I think it is his usual method of bringing pressure and
my inclination would be to say that we were sorry that he could not come and let him
send his representative. However, we must consider this. I did observe to him that, if
all the eleven Prime Ministers had to find some special reason why they should come
to London for a Commonwealth meeting, things would become rather difficult. He
turned this off with a laugh and said that this was a special year for South Mrica. In
any event they had always made it clear that meetings in the first half of the year
were very difficult for them.

444 DO 35/10570, no 39

8 Feb 1960
[The prime minister's Cape Town visit and speech]: letter from D W S
Hunt (CRO) to Sir A Clutterbuck giving his personal impressions

The one overwhelming event of the South Mrican visit was the Prime Minister's Cape
Town speech of 3rd February. 1 Nothing else that he did before had anything like the
same importance, and after it the repercussions took up every scrap of interest that
the press and public could spare. As a matter of deliberate policy the Prime Minister
saw to it that the few short addresses he made on the following days were very piano,
and he played down his press conference. You might almost say the speech was the
visit; certainly I do not think it would be valuable to go into any narrative detail of
the events of the ten days spent in South Mrica.
2. It might be most worthwhile to ask what it was that Or Verwoerd had in mind
as he considered the forthcoming visit and how events matched his expectations. It
was not at his initiative that the Prime Minister came to the Union; but he could
scarcely turn down the suggestion once made and it seems clear that he hoped in fact
to derive some advantage from it. In the first place he was pleased to be the host of so
distinguished a world figure and, like all hospitable Mrikaners, he was proud to be
able to show him something of his country. He probably felt confident that he would
persuade him that things in South Mrica were not so black as they had been painted
by the ignorant and prejudiced overseas press. It seems clear also that he began to
realise at an early date that he might turn the visit to advantage in the campaign for
a republic. To begin with, merely to see the Prime Minister of Britain being treated as
an honoured guest would be reassuring to the English-speaking voters. In the second
place, it must have seemed likely to Or Verwoerd that, if Mr Macmillan got on to the
subject of a republic, he would say that this was a matter for South Mrica's choice
alone and that the United Kingdom would be very glad to welcome a republican
South Mrica as a full member of the Commonwealth side by side with republican
India and Pakistan. All that was needed to persuade the wavering English antirepublicans was an indication that a republic in South Mrica was a matter of
indifference to the United Kingdom, and surely ordinary politeness on Mr
Macmillan's part would suffice to leave that impression.
1

See document no 32 in Pt I.
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3. These hopes, as you know, have been dashed. There never was much chance of
the Prime Minister lending himself to this particular game, the nature of which was
quite clear in advance to him and his advisers. I think, however, that there were
certain things, arising out of the earlier part of the tour, which re-inforced the ideas
brought from home. In the first place, the Prime Minister was very struck by the
calibre and intelligence of many of the people he met who were either strongly
opposed to, or at least non-supporters of, the Nationalist Party. He was particularly
taken, for example, with his hosts at the luncheon given by the Transvaal and Free
State Chamber of Mines on 28th January. He had a long talk, at the High
Commissioner's dinner party on 29th January, with Mr Harry Oppenheimer and with
Mr Flather of The Star and he also met a number of leaders of Cape liberal opinion at
the High Commissioner's garden party on 2nd February. All these, and particularly
the Johannesburg lot, are people with open minds and with experience not limited to
South Africa. Secondly, and in sharp contrast, Mr Louw's attendance during the
northern part of the tour became something of a burden. Eric Louw, 2 as I imagine I
need not tell you, is conspicuously lacking in the ability to ingratiate himself. It may
be because he feels insecure, and no doubt there are many things about which he
deserves sympathy; but the fact remains that, during the time that he was
conducting the Prime Minister, his manner varied from the over-cordial to the
nagging. His other colleagues, whom the Prime Minister met in the Transvaal, such
as Mr de Wet Nel,3 may have been more amiable but had no positive merits, and I
think that by the time the Prime Minister reached the Cape and met Or Verwoerd he
had formed a not very favourable opinion of the Union Government as a whole. Or
Verwoerd is a man of much greater intellectual capacity than any of his colleagues.
He was also most hospitable and cordial in his manner. Nevertheless, I think it is
clear from the record, and particularly from the record of the meeting on the
morning of February 4th, 4 that the two Prime Ministers did not succeed in
establishing a sympathetic accord. The note of the meeting was of course dictated by
Mr Macmillan himself, and the impression left is inescapable and must be deliberate.
4. One other point must be mentioned during the period which led up to the
speech, because it was of importance in helping to form the Prime Minister's
attitude. I have no doubt that Or Verwoerd and his colleagues hoped to persuade the
Prime Minister of the merits of their African policy, about which they have
themselves no doubts, by letting him see some of the results with his own eyes. It
was to this end, and with considerable hopes, that they arranged the visit to the
Pietersburg district. They might perhaps have had a measure of success if they had
restricted the visit to showing him the new "University of the North" at Turfloop.
There was not much to see here yet, except for the first buildings going up, but the
Prime Minister might well have been impressed by the obvious sincerity and ability
of the Rector, Or Potgieter, who is plainly a man with great faith in his mission. What
wrecked the scheme, however, from the Union Government's point of view, was a
typical piece of over-elaboration. They collected together a number of Africans which
they estimated at 10,000, but I and the British press at something under 3,000 to give
the Prime Minister a demonstration of the Arcadian happiness of the Ban tu enjoying
the first fruits of the "new vision". There were native dances, there was a choir of
2

3

Eric H Louw, minister for foreign affairs, since 1956.
D C de Wet Ne!, minister for Bantu administration.

4

See previous document.
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young Sotho girls singing, to our great astonishment, "Nymphs and Shepherds", and
there was a long harangue by a Chief Chuene who said how happy he and his people
were and how grateful they were to the Union Government. (Parenthetically, I
noticed Mr Louw wincing when he referred to the visitor as "the Honourable the
Right Mr Harold Macmillan, Prime Minister of the United Kingdom and the British
Commonwealth"). Mr Macmillan was presented with a leopard skin kaross and shook
hands with a number of chiefs, all respectable and some of an extraordinary age. The
trouble is that it was all bogus and Mr Macmillan was quite plainly aware that it was
bogus. He commented later after dinner on the contrast between what he had seen
there and the parade of Swazi Regiments at Goedgegun. The Swazi were merely
paying an affectionate tribute of remembrance to an old tradition, in the same way
as, when he was an undergraduate at Oxford, Cecil Sharp and Gilbert Murray had
revived morris dancing; the Northern Transvaal Africans were acting a sham.
5. All these experiences had their influence on the speech, and it underwent
revision right up to the last moment, though it was very little changed in substance
or presentation from the lines first laid down in London. The occasion of its delivery
was dramatic. I was unable to be there-the High Commissioner was the only
outsider present but for a rather inadequate press gallery. It was probably just as well.
I heard it perfectly well over the radio whereas the Union authorities, keeping up the
high standard of inefficiency they had shown throughout the tour, had not provided
loud speakers in the hall itself so that a large part of the audience were unable to
hear. It was received in dead silence, except for a short flicker of laughter at the two
passages inserted to raise a laugh, and a certain number of "Hear Hear"s at the
condemnation of the boycott. Whether Dr Verwoerd's face betrayed the emotions
which the English press claim to have seen chasing themselves across it I cannot say,
though I have some doubts. He had been given, the night before, a fairly full idea of
what the speech would contain, though not, of course, the text. He must, however,
have been fairly shaken, because when he rose to his feet at the end of the speech he
did not confine himself, as had been expected, to thanking the speaker but went on to
answer in some degree the substance of it by "hoisting the flag of the white man". I
do not agree with the English press that this was a poor effort; in the circumstances I
think he did quite well though he did attempt one joke which fell rather flat.
6. The reverberations of the speech still go rumbling on. The main interest must
of course be in the reactions of the Nationalists. Some of their Members of
Parliament and Ministers were not particularly put out, or at least affect not to be.
The Nationalist Press however, has taken it very hard. Every leading article in the
Burger since 4th February has declared that an emergency has arisen. There is a cry
to man the defences of the laager, for now the entire world is hostile. Now we know
where we stand, and that we can rely on our own efforts alone. The Saturday leader,
which fulfils some of the functions of a sermon in the absence of Sunday newspapers,
brought in the obligatory references to Vegkop and the Blood River and reminded its
readers that in the laagers there it was necessary to work and fight as well as pray.
7. The United Party all appear to be delighted, and the English language press
has also been highly commendatory. This is rather odd in one way since Mr
Macmillan's remarks could perfectly easily be taken as condemning, not merely the
policy of apartheid but also most of the traditional South African policy for which the
United Party still stands. Nevertheless, they are so pleased at what they conceive to be
a blow to the Nationalists that they are prepared to gloss over this point. They take,
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indeed, a similar line to the Nationalist press on one count: South Africa's last friend
in the world has said regretfully that she will no longer always be able to support her
on certain points, and the consequent isolation of the country is naturally laid to the
blame of the Government. On the other hand, there have been reports that a number
of English-speaking South Africans, old supporters of the United Party, have been so
shocked by Mr Macmillan's defence of non-discrimination that they have transferred
their allegiance, sometimes telegraphically, to Dr Verwoerd. We always realised that
there was a danger that criticism of the Union Government, however mild-and the
criticism in the Prime Minister's speech is after all both mild and by implication
only-could rally greater support for the Nationalists. I doubt, however, whether
such a movement of opinion is really significant numerically speaking.
8. One result of the speech on the English-speaking South Africans is that it
seems to have startled them, perhaps only temporarily, out of that apathy from which
they have suffered in the past. Some observers think that it may have the effect of
causing them to register in time for the forthcoming referendum, and even to cast a
vote in it. In fact it has stirred things up. The tremendous popular welcome to Mr
Macmillan wherever he went has contributed to this greater interest in politics and
in the outside world. Above all, nothing that he said could possibly be quoted by the
Government as showing that he, or British opinion in general, is indifferent to the
question of a republic. An effort was made to trap him into such a statement by a
correspondent of the Burger at his press conference on 5th February, but he refused
the gambit by appearing not to understand the question.
9. Opinion to the left of the United Party is naturally greatly encouraged. The
Prime Minister received a most enthusiastic telegram, for example, from Mr Patrick
Duncan. 5 Even the African National Congress leaders appear fairly pleased. It is to be
hoped that this will console them for their failure to get an interview with the Prime
Minister. This was the cause of several long arguments with Mr Louw. The African
National Congress wrote to ask for an interview and the Prime Minister was very
willing to see them. He had, after all, seen Opposition leaders everywhere else in
Africa, and he was well aware that he was liable to be criticised on his return to
England if he had seen nobody but white men in the Union. He made his position
quite clear in a letter to Mr Louw and, when Mr Louw remained opposed, in
conversation with Dr Verwoerd. This was that, if the Union Government did not want
him to see these people, he would naturally fall in with their wishes, but if they were
indifferent then he was ready to do so. Union Ministers were in a dilemma because
they could not bear the thought of his meeting African critics of their policy, but
disliked having it known that they had forbidden a meeting. At one time we thought
it would be essential to make it clear that the Prime Minister's eventual refusal was at
the Union Government's instance. After the effects of the speech had been digested it
was decided that we need not be so explicit. No doubt the facts will become apparent.
10. The Prime Minister did, by the way, meet representatives of the Coloured
community at a meeting very hastily arranged at the last minute by the Union
Department of Coloured Affairs. It was not a particularly impressive affair, and in
replying to a long speech by one of the Coloured leaders, the Prime Minister made it

"'I
'

5
A supporter of African resistance, son of Sir P Duncan, gov-gen 1937-1943. At this time he was a nonviolent Liberal, but later became the first white member of the Pan-Africanist Congress, raising money to
buy arms for guerrillas.

'
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clear that the good wishes which he expressed were directed not only to the statutory
representatives whom he had before him, but also to the Coloured people elsewhere
in whatever organisations they might have formed for themselves. I cannot refrain
from quoting, while on this subject, a remark by one Union Minister to Lady Maud.
Referring to this meeting with the Coloureds, she said what a pity it was that Mr
Macmillan had not seen, during his tour, any Africans. The Minister was shocked:
"Oh but he did" he said, "at Pietersburg." This is, I am afraid, symptomatic of the
pretence that the only Bantu who really exist are the minority who live [in] the
Reserves in the country. I daresay that such people are in fact reasonably happy, and
if they were all the Union had to deal with their policy would no doubt be justifiable.
But it is the urban Africans who have the real significance for the future.
11. I will mention one further minor impression which may be of interest: the
almost unbelievable inefficiency shown by the Union Government over the
arrangements for the tour. I am stung into this by the unblushing falsehood of a
statement by Mr Louw in this morning's Burger, in which he claims that the
preparations made by him and his department were so good that not a single thing
went wrong. The contrary was forcibly brought home to us from the beginning to the
end of the tour. The transport arrangements, which were the Union Government's
responsibility, were always chaotic. On the first day, for example, which was a long
one, with visits to a gold mine and a hospital, and a mayoral reception in
Johannesburg, the car which was supposed to come for the High Commissioner was
twenty minutes late and the one which was meant for myself and Harold Evans 6 was
over an hour late. There was not a whisper of apology. At every stage there was a
scramble for cars; none were allotted and the drivers didn't know whom they were to
take or where. Next day, the whole programme was forty minutes behind time. So far
the fault appears to have lain with the Union Department of Protocol, but the armed
forces were no better. They had a cheery indifference to time and distance which I
would have thought not quite in keeping with a modern airforce. Their best effort
was miscalculating the time it would take to fly from Pretoria to Bloemfontein. The
miscalculation was a mere matter of 50% and the Bloemfontein visit had to be
reduced accordingly because we were determined not to cut down the time in
Basutoland. With heroic efforts we all of us managed to refrain from telling our
Union hosts that in the black men's countries further north everything had run like
clockwork.
12. I must finally say something about the visits to the Territories although the
High Commissioner will be reporting on this, as on the tour in general. First of all
everything went off splendidly; although the programmes were very tight the
organisation was faultless and the very most was made of the time. Secondly, it was
quite clear that the Prime Minister enjoyed [it] immensely. This was particularly
noticeable at Francistown [in Bechuanaland]. I have rarely seen him so happy.
Swaziland was also a most agreeable affair; and the Prime Minister caught the
general happy feeling which is characteristic of Swaziland. The Maseru show was the
most impressive, though there are always undertones of conflict in Basutoland.
Certainly we had a tremendous popular welcome there.
13. I have shown this to John Maud. Of course it is, as with my previous three
letters of this sort, a simple reflection of my own personal impressions.
6

The prime minister's press secretary.
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T 236/4873, pp 58-60
17 Feb 1960
'South Mrica': comment by Mr Heathcoat Amory (Exchequer) on
Lord Home's paper. Annex: Treasury note

Prime Minister
I was glad to have an opportunity of reading the Commonwealth Secretary's minute
on South Africa of 17th December 1959, a copy of which you had sent to me. 1
If our relations with the Union were to deteriorate to the point where the South
Africans considered leaving both the Commonwealth and the Sterling Area, the
financial and economic consequences might be very serious for us. I think that you
might be interested to read the attached note on this aspect of the matter which was
written in the Treasury in consultation with the Bank of England. 2
I am not, of course, arguing against the line of action in the United Nations which
the Commonwealth Secretary has proposed. This should, I hope, not have such
untoward consequences, and I would think it right to go ahead on these lines,
subject to any reconsideration in the light of your conversations in South Africa ....

Annex to no 445
In his minute of 17th December to the Prime Minister the Commonwealth Secretary
refers to the large economic stake which the United Kingdom has in the Union. In
considering this, attention has to be paid not only to the size of the South African
market for British trade and the scale of the United Kingdom's investment there but
to the importance of South African membership of the Sterling Area.
2. South African policy on reserves has been strongly coloured by her position as
the major gold-producing country in the world, as a consequence of which she has
held the bulk of her reserves in gold rather than in sterling. She has also in recent
years tended to hold certain dollar balances mainly as a result of her post-war
practice of borrowing in the New York capital market because she has not been able
or permitted to obtain the whole of her requirements in London. The fact remains,
however, that she has continued throughout to regard sterling as her main currency
of external settlement, and that the Reserve Bank has held a fairly substantial
sterling balance over the greater part of the post-war period. There have been times
when this balance has dwindled virtually to nothing, but these have been when the
South African reserves were themselves substantially depleted and has not been due
to any deliberate attempt to shift sterling reserves into an alternative form. Moreover,
there have been occasions in the past when the South Africans have come to the
direct assistance of the Exchange Equalisation Account by means of increased sales
of gold for sterling at the time when our reserves have been under pressure.
3. A purely technical case could perhaps be made out for saying that, if South
Africa were to leave the Sterling Area, it would not make a big practical difference. It
is true to say that, to the extent that South Africa would continue to need sterling to
1

See document no 439 above.
Mr Macmillan minuted on this: 'I think this Treasury note is important and must be circulated to the
Cabinet before a decision is taken as to a vote in UN. H.M. 21.2.60'. See document no 442.
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meet payments to the United Kingdom or other Sterling Area countries, she would
have to acquire the sterling by the sale of gold. As far as payments to non-Sterling
Area countries were concerned, however, she would presumably tend to use other
currencies than sterling in the future, and this might marginally cost us exchange.
In any event, she would presumably cease to hold sterling in her reserves, and her
present figure is in the region of £40 million.
4. This, however, is far from being the whole story. The departure of South Africa
from the Sterling Area, involving the defection of the world's leading gold-producer,
would be regarded by the rest of the world as a major crack in the Sterling Area
system. South Africa would presumably; if not immediately at least by degrees,
abandon her present system of selling the bulk of her gold through the London
market, and the main world market for gold might therefore soon shift from London
to, for example, Zurich, with the consequential serious loss to the attractions of
London as an international financial centre.
5. There is nothing in the minute by the Commonwealth Secretary to suggest
that the changes which he has suggested in the U.K. policy on South African items in
the United Nations would be likely to drive South Africa out of either the
Commonwealth or the Sterling Area. Indeed, he says, in commenting on the Union's
reactions, that he does not think they would leave the Commonwealth over this
alone, though they might decide to retaliate in various ways. The Commonwealth
Secretary also recognised that like some other countries with extensive investments
there we have a large economic stake in the Union, which might be threatened if
Union Ministers became really embittered, even though they would be hurting
themselves in the process. There do not seem to be any grounds for suggesting that
the changes of policy proposed by the Commonwealth Secretary should be opposed
because of the financial and economic risks which they would involve.

446

DO 35/10621, no 80
26 Feb-16 Mar 1960
Minutes by J R A Bottomley, A J Grade, H A F Rumbold, R H Belcher
and Lord Home (CRO) commenting on the Treasury minute about
South Mrican policy and UN
My only comment is that I am not sure that if South Africa left the Sterling Area for
such reasons she would abandon the system of selling the bulk of her gold in London
(para 4 of the Treasury note). Membership of the Sterling Area might well seem to
South Africans to have a pro-British political flavour, but this would not be true of
the choice of gold markets. I should have thought they would go to the most
financially advantageous market.
J.R.A.B.

26.2.60
A decision to leave the Commonwealth need not affect South Africa's trading
relationship with the United Kingdom. In the matter of preferences South Africa
probably gets more than she gives-an average of 5% over some 40%-60% of her
exports to the United Kingdom while she gives us an average of 5% over 20% of our
exports to her. Moreover the preferences she receives are in respect of agricultural
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produce such as fruit, wool and cereals. She also derives substantial benefit from
membership of the Commonwealth Sugar Agreement. She therefore has strong
inducements to be guided in her policies by considerations of economic advantage,
both as regards the pattern of her trade and in membership of the Sterling Area.
Membership of the Sterling Area in the narrow legal sense means inclusion in the
list of Territories specified in the United Kingdom Control Regulations in respect of
which the U.K. imposes no Exchange Control. Formally speaking therefore South
Africa could only leave the Sterling Area by pursuing policies which made it
necessary for the U.K. Government to remove her from the list of Scheduled
Territories. South Africa's position as a member of the Sterling Area is already
peculiar in that she holds her reserves almost entirely in gold and dollars and not in
sterling. In these circumstances her withdrawal would not entail the withdrawal of
large sterling balances.
On the point that on ceasing to be a member of the Sterling Area South Africa might
no longer sell her gold in London, it is relevant to note that she runs a large trading
deficit with the United Kingdom which she must settle in gold. Her exports to U.K. in
1957 were£111 m. against imports of £180 m. The corresponding figures in 1958 were
£107m. and £188m. Assuming continuance of existing trading relations therefore, a
considerable proportion of her gold output must in any case come to London. It is also
relevant that the price of her gold is fixed and it is therefore of importance to her to
keep internal costs as low as possible. This provides an added inducement to her to be
guided by considerations of economic advantage in deciding her policies.
A.J.G.
29.2.60
I think that the South Africans tend to keep their politics and their economics so far
as possible in separate compartments. If South Africa became a Republic it would not
necessarily follow (very largely for economic reasons) that she would leave the
Commonwealth and even if she left the Commonwealth, she would not necessarily
leave the Sterling Area.
2. We are an extremely important market for South African produce. Her fruit is
particularly vulnerable because there is no alternative market. Moreover, although
fresh investment from the United Kingdom in the mines and industries of South
Africa is now a mere trickle of what it used to be, very large sums of United Kingdom
money are invested in South Africa. If these sums were withdrawn at all quickly quite
a serious situation would face the South Africans and the technical links with
London are of great importance to the gold mining industry. My guess is that the
South Africans would be at least as chary as we would be of getting themselves
involved in economic skirmishing with us.
H.A.F.R.
1.3.60
.. . In brief, the conclusion is that although, as the Treasury note explains, we have a
great deal to lose if the Union should drop all economic and financial co-operation
with us, they themselves have also a great deal to lose and would therefore not lightly
enter a skirmish with us in these matters .. ..
R.H.B.
1.3.60

'"
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I would like to begin my note to the P.M. by saying I recognise to the full S. Africa's
economic value to us & that I agree that no action should be taken before the
Cabinet has considered all the issues involved.
H.

2.3.60
... The core of the argument in the draft minute so far as South African reactions
are concerned is that a change in our vote (the very strong case for which has been
reinforced by the expectations aroused by the Prime Minister's February 3rd speech
in Cape Town) would not, now that the Prime Minister has spoken as he did, add
significantly to the risks we now run-assuming, of course, we do not cast an
affirmative vote. It can, I know, be argued that the practical implementation of a
policy statement can hurt more than the original statement itself, and that the lapse
of eight or nine months between the Cape Town speech and the vote may make the
vote seem like an added affront. I would not allow these arguments much force, since
the effect of the speech was very great and-to most minds-directly implied a
change of vote to follow (the Union Government are, of course, aware of this
probability), and an abstention, if that is agreed, will be less drastic than many now
expect. If I am right, I do not, with respect, think it would now be appropriate for the
Secretary of State to lead off his minute with a reference to the economic risks vis-avis the Union referred to in the Chancellor of the Exchequer's minute, though that
minute is referred to in suitable terms in the course of the argument. ...
R.H.B.
16.3.60
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CAB 128/34, CC 21(60)3
29 Mar 1960
[South Mrica and the UN Security Council's discussion after the
Sharpeville shootings]: Cabinet conclusions
The Foreign Secretary said that the Security Council of the United Nations would
meet on the following day in response to a request by the Afro-Asian group of member countries that the Council should discuss the situation arising from the recent disturbances in South Africa. 1 The Council would first have to decide whether this item
should be inscribed on their agenda. Although Article 2 (7) of the United Nations
Charter precluded interference in matters within the domestic jurisdiction of members, there was no doubt that the Afro-Asian request would gain sufficient support to
secure inscription. It was greatly to be hoped that a vote on the procedural issue could
be avoided, since if we were to vote for inscription we should offend South Africa, while
to oppose inscription would have serious effects on our relations with African countries, especially Ghana and Nigeria. If the agenda were accepted without a vote, it
would nevertheless be desirable to support as far as possible the principle of Article 2
(7). For this purpose, the United Kingdom delegate should make it clear that he would
approach the subsequent discussion of the item with this principle very much in mind.
1
The Sharpeville massacre took place in the Transvaal on 21 March 1960: the police shot dead 69 Africans
protesting against pass laws, and wounded 180. A similar tragedy occurred at Langa, near Cape Town, later
the same day, though on a much smaller scale.
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The Cabinet were informed that the Prime Minister was in agreement with this
course of action, and that he proposed to send a message to the Prime Minister of
South Africa, Dr. Verwoerd, explaining the reasons for these tactics. The message
would point out that our purpose was to concentrate our efforts on moderating the
subsequent debate, and that similar tactics had served us well on previous occasions,
for example in the debate in the General Assembly on Cyprus.
Discussion showed that the Cabinet were in general agreement with the course
proposed by the Foreign Secretary. It would be important that the United Kingdom
delegate should emphasise the principle of Article 2 (7), even though this might
make it seem less logical for him to refrain from voting against inscription. In this
connection, it would be inadvisable to refer to the international context of the
subject; but it would be helpful if our delegate were to make some early reference to
the tragic nature of the recent incidents in South Africa, as an indication of our view
that a discussion of the matter could be justified on humanitarian grounds.
In further discussion it was suggested that the Prime Minister's message to Dr.
Verwoerd should not suggest that the discussion in the Security Council should be
concentrated on the recent incidents at Vereeniging and Langa, since this would
clearly be regarded by South Africa as contrary to Article 2 (7) of the Charter.
The Commonwealth Secretary said that, despite the explanation which the Prime
Minister proposed to send, the South African Government might well refuse to take
part in the debate in the Security Council, and they might indeed leave the United
Nations. It was unlikely that they would on this account leave the Commonwealth.
The continued adherence of South Africa to the sterling area was a matter of great
importance.
The Cabinet then considered what instructions might be sent to the United
Kingdom delegate for the subsequent debate in the Security Council.
The Foreign Secretary said that it was not known what resolution might be
proposed by the Afro-Asian countries. If the resolution were in very moderate terms,
expressing regret at the incidents, it might be possible for our delegate to vote for it,
or at least to abstain. If it demanded action against South Africa, for example by
economic or diplomatic sanctions, we could not avoid voting against it. But since the
United States Government had undertaken to work for a moderate resolution, there
was a reasonable hope that a severe resolution could be defeated. It was quite likely
that there would be a resolution proposing an investigation in South Africa by some
United Nations authority. It might be difficult for us to vote against this, since that
would have the effect of a veto. It was hardly possible for us to put forward a
moderate counter-resolution. The general line which our delegate should take in the
subsequent debate should be that we wanted to avoid inflaming the situation or
isolating the South African Government, since that would not be in the interests of
any of the inhabitants of South Africa.
In discussion it was pointed out that an independent investigation under the
auspices of the United Nations would probably be unacceptable to the South African
Government. It would also set a most undesirable precedent for disturbances in
Colonial territories. Moreover, positive interference in the domestic jurisdiction of
member countries was not in the true interests of the United Nations.
It was the general view of the Cabinet that, failing a resolution in moderate terms,
our best course would be to try to persuade members of the Security Council that
positive action by the United Nations ought not to be considered until the facts of the
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recent incidents in South Africa had been properly established, as they would be
when the results of the judicial enquiries now in progress were known. If there were
to be an independent investigation by the United Nations authorities, it would be
preferable for this to be authorised at a later stage and undertaken by the SecretaryGeneral.
The Home Secretary 2 said that, as it was uncertain how the proceedings in the
Security Council would develop, it might be necessary for Ministers to consider this
problem again on the following day. Meanwhile the Foreign Secretary would take
into account the points made in the Cabinet's discussion and would arrange for
instructions to be sent to the United Kingdom delegate at the United Nations; and
the Commonwealth Secretary would arrange for the Prime Minister's message to be
despatched to Dr. Verwoerd.
The Cabinet:(1) Invited the Foreign Secretary to arrange for instructions to be sent to the
United Kingdom delegate at the United Nations.
(2) Invited the Commonwealth Secretary to arrange for the Prime Minister's
message to be despatched to the Prime Minister of South Africa.
2

Mr RA Butler.
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CAB 128/34, CC 22(60)3
1 Apr 1960
[Proposed Ecuadorian resolution in UN Security Council on South
Africa]: Cabinet conclusions
The Foreign Secretary informed the Cabinet of the terms of a resolution which the
representative of Ecuador proposed to table at the meeting of the Security Council of
the United Nations which was at present considering the situation arising from the
recent disturbances in South Africa.
He said that there were obvious objections to this resolution. It repeated the
allegations contained in the letter from the representatives of the Afro-Asian group of
member countries, it referred to earlier resolutions of the General Assembly which
we had not accepted as valid, and it assumed that the disturbances affected
international peace and security. Moreover, the resolution called upon the South
African Government to alter their present internal policies, and it requested the
Secretary-General to make such arrangements as would adequately help in
upholding the purposes and principles of the Charter. Thus the resolution was clearly
contrary to the principle of Article 2 (7) of the Charter, which precluded interference
in matters within the domestic jurisdiction of members, and it would be consistent
with the view which the United Kingdom delegate had already expressed if we were to
vote against it.
However, if we were to veto the resolution, this would undoubtedly lead to a
successful demand for a special session of the General Assembly, which would
exacerbate the situation still more. Moreover, other Commonwealth countries,
particularly Ghana and Nigeria, would react strongly if we were to exercise a veto. In
these circumstances, the best course might be to abstain from voting on this
resolution. In that event, it would not be advisable to seek to improve its terms.
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The Commonwealth Secretary said that we should not vote in favour of a
resolution which did more than record the discussion at the Security Council and
inform the South African Government about it. The Ecuadorian resolution went
considerably further, and called for action by the United Nations. In view of the
importance we attached to Article 2 (7) it would be logical to vote against such a
resolution. But there were strong practical arguments against this course. Our veto
would lead to the prolongation of the discussions in the United Nations, and we could
explain to the South African Government that this would not be in their best
interests. In view of the strong feelings of other Commonwealth countries the right
course, on balance, would be to abstain.
The Minister of Education 1 said that there were strong arguments for voting for
such a resolution as that proposed by Ecuador. In view of the inevitable development
of nationalist forces in Africa and elsewhere, it would not be possible in the future to
rely on Article 2 (7) as a protection against international interference in such
circumstances as had arisen in South Africa. In such cases international interference
could be successfully resisted only if the policies in question were generally
recognised to be reasonably humane. It would be in the best interests of the South
African Government if we were to persuade them that it was necessary on this
account to adjust their internal policies.
In discussion it was pointed out that there was a moral, as well as a purely legal,
basis for the principle of non-interference in the domestic jurisdiction of a country. It
was the general policy of the United Kingdom to assist dependent countries towards
self-government and independence. In many cases these countries would be faced in
the early days of independence with serious internal problems, which might often be
racial in character, as in the case of Ceylon and Malaya. It was not in the true
interests of newly independent countries that they should be subject to international
interference at a critical time.
At the same time, it was the general view of people in the United Kingdom that the
racial policies of the South African authorities were objectionable, and the
Government had often given public expression to that point of view. It would be
offensive to public opinion here, as well as in many other Commonwealth countries,
if we were to vote against the Ecuadorian resolution as a whole.
It was the general view of the Cabinet that in these circumstances the right course
would be to abstain from voting on this resolution. It was likely that the French
Government would also abstain. The United Kingdom delegate should recall what he
had previously said about the principle of Article 2 (7) and the views that had already
been expressed about the attitude of the Government to the recent incidents in
South Africa; and he should justify abstaining from a vote on the ground that the
resolution went beyond the proper scope of the Security Council.
It was important that the discussions in the Security Council should be brought to
an end as soon as possible. If they were prolonged, native African leaders might be
invited to give evidence to the Council. This would be particularly undesirable since
certain African leaders had taken refuge in Bechuanaland. Although their return to
South Africa could lawfully be demanded, it had been discreetly intimated to the
South African Government that it would be preferable for them to refrain from

1

Sir D Eccles.
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making such a demand. If, nevertheless, a demand were made, it would be possible to
delay action on technical grounds.
The Prime Minister said that to abstain on the resolution seemed the course least
likely to lead to an immediate crisis in Commonwealth affairs. It was possible that,
after an interval, other Commonwealth Governments would realise that it was not in·
their interests to support international interference in the domestic jurisdiction of
another country. But they would want to feel that it was possible for them, where
necessary, to influence the internal policies of another member of the
Commonwealth. Public opinion would similarly wish for some reassurance in this
respect. The forthcoming meeting of Commonwealth Prime Ministers would
therefore be of great significance. Although the racial policies of the South Mrican
Government would not be formally discussed in that meeting, it would provide the
best opportunity for bringing the opinion of the rest of the Commonwealth to bear
on the South Mrican Government.
The Cabinet:Invited the Foreign Secretary to arrange for the United Kingdom delegate to
abstain from voting on the proposed Ecuadorian resolution in the Security
CounciJ.2
2

The Security Council passed a resolution (S/4300) with only Britain and France abstaining; the USA, in a
major change of policy, supported it. But in the General Assembly in April, a resolution condemnatory of
South Africa (1598 (XV)) was passed by 96:1, with Britain voting for it.
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PREM 11/3109, T 285/60
2 Apr 1960
[South Mrican situation and forthcoming Commonwealth Prime
Ministers' meeting]: message from Mr Macmillan to Mr Menzies
(Australia)
As you can imagine, I have been very worried about the situation in South Mrica. It
flared some weeks ago and still seems to be very tense. When I was in Washington I
was able to have some talks with the President and Herter 1 on this. I found them
both sensible and moderate. They are of course conscious of their own Achilles heel.
Apart from the fundamentals of the question we have all been particularly
concerned about how to handle the proceedings in the Security Council.
Naturally there is a strong public and Parliamentary opinion here, sincerely
detesting the apartheid policy and shocked by the seemingly fanatical devotion of the
Nationalist Party in South Mrica to a theory which strikes us over here as wrong in
principle and unworkable in practice. I will be quite frank and tell you that although
I must respect it, I am not unduly swayed by the Parliamentary situation, which is
well in hand. My whole object has been to look at this from the Commonwealth point
of view. It is to the Commonwealth that I feel personally my greatest duty.
On the one side there is the well-established, and indeed fundamental,
Commonwealth principle of non-interference. The Union Government naturally
looks to us to respect it to the full. I know you have stressed this in your Parliament,
1

Mr Christian Herter was the US secretary of state in succession to J Foster Du lies.

[450]

ANGLO-SOUTH AFRICAN RELATIONS

407

and rightly. Apart from the fact that dangerous precedents may be created and at any
moment any of us, new and old members of the Commonwealth, may be faced with
trouble in some part of the world for which we are responsible, there is the principle
which we must maintain and which is, after all, embodied in the United Nations
Charter. We have naturally had very much in mind the whole problem of the
Rhodesian Federation and what may happen there. We certainly do not want to
create precedents for action by the United Nations, whether in the Security Council
or in the Assembly, on matters of essentially domestic concern. On the other hand we
have had to take into account our relations with the countries of Asia and Africa,
particularly the newer Commonwealth members, where feelings are naturally very
much stirred. I have had rather disturbing news from Nigeria, even suggesting that
Nigerian membership of the Commonwealth might be affected.
After weighing all this very carefully my colleagues (while I was in Washington,
but with my full approval) decided not to vote against the inscription of the item on
the Security Council's Agenda. Our High Commissioner will have shown you the
message I sent to Verwoerd from Washington explaining our position. I do not
suppose that it will have carried full conviction with him in the height of his crisis
but I have reason to suppose that he and his Government were not unduly disturbed.
For a similar reason we abstained on the actual Resolution. Here there were really
two reasons: first, by abstaining the United Kingdom would be on the whole
representing Commonwealth opinion; and secondly, if we had exercised the veto the
result might have been far worse for this would open the way to a special Assembly
with all the tiresome publicity and opportunities for making trouble which follow.
You and I will have much to think over before we meet later this month. I greatly
look forward to talking with you and getting your advice. Meanwhile, I was very glad
to have the full text of your speech in Parliament which Eric Harrison2 has given to
us. I have no doubt that we may have to face a grave crisis in the Commonwealth. I
believe we can overcome it but I do rely very much on your experience and sympathy
and help.
2

Sir Eric Harrison, Australian high commissioner in London since 1956.
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DO 119/1206, no 41A, PMM 8(60 )3
10 May 1960
'South Mrica': discussion at Commonwealth Prime Ministers' meeting
about membership
[Following an assassination attempt on 9 Apr 1960, which he was lucky to survive,
Verwoerd was not well enough to attend the crucial Commonwealth Prime Ministers'
Meeting in May 1960. According to High Commissioner Maud, the South African
Government had been thrown onto the defensive by Sharpeville, and by 'the wind of
change, blowing in from Ghana, Kenya and the Federation as well as through Mr
Macmillan's speeches'; this was the context within which Verwoerd played his republican
card. Louw attended the meeting instead of Verwoerd. Sir J Maud regarded this as
tragically unfortunate, for although Louw had six years' experience as minister for
external affairs, Maud thought he was quite unsuited to the delicate task of retaining
Commonwealth goodwill: he regarded Louw as embittered, spiteful, self-righteous,
pedantic, vain and dreary, an 'unpopular, unprepossessing and neurotic figure, so
disturbingly reminiscent of Dr Goebbels' (FO 371/146499, no 4, to CRO, 28 Apr 1960).
Certainly he did not impress the Commonwealth leaders, so Macmillan and Home (with
Cabinet backing) tried to dissuade him from raising the question of whether South Africa
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could expect to remain within the Commonwealth if she adopted a republican form of
constitution, as it seemed likely there would be an unfavourable answer (CAB 128/34, CC
29(60)2, 6 May 1960). The South African referendum was held in Oct 1960.]

Mr. Louw informed the Meeting that he had that morning received instructions from
Dr. Verwoerd to put to the Meeting the specific question whether South Africa in its
present form, as a monarchy, was still welcome in the Commonwealth.
Mr. Macmillan said that this question raised two separate issues. First, there was
the question of the future constitutional character of South Africa. From their previous discussion that afternoon, it was clear that the Commonwealth took the view that
the choice of monarchy or republic was entirely the responsibility of the country concerned. The second question was whether the Commonwealth wanted South Africa to
remain one of their family of nations. He could answer immediately and without hesitation that so far as the United Kingdom was concerned their hope was that South
Africa would remain a member of the Commonwealth. There had been a long history
of association between South Africa and the other countries now forming the
Commonwealth in which South Africa had played a great part, and he thought that
she had a great part still to play in the future. There had been differences in the past
but these had been resolved. He was convinced that a solution to the present differences could be better reached by the Commonwealth remaining united.
Discussion showed that the Meeting was in general agreement with this view. The
exchanges of the past few days had demonstrated the great value of the
Commonwealth. The discussions, including the private and informal talks, which
they had had could not have taken place in any other association or organisation.
There was a better chance that a solution to the present problems could be found if
South Africa remained within the Commonwealth. But acceptance of South Africa as
a member of the Commonwealth did not imply approval of her Government's racial
policies, on which there was indeed a strong divergence of opinion.
Mr. Louw then turned to a request which he had been instructed to make to the
Meeting by the South African Government. The republican tradition was strong in
South Africa and for many years the creation of a South African republic had been
the main item in the election proposals of the Nationalist Party. At the last election
this had been in the forefront of all other issues. As a result of that election that
Party's majority had been substantially increased. Armed with this mandate the
Government, if it had wished, could have introduced legislation immediately after
the election to give South Africa republican constitution. But the Government had
not been prepared to introduce legislation without taking the further step of a
specific referendum on the sole question of whether or not the voter was in favour of
a republic. The Government had informed Parliament early that year of their
decision to hold a referendum and had at the same time given an assurance that
when the date of the referendum was announced (which would be two or three
months beforehand) they would say whether the Republic would remain a member
of the Commonwealth. The South African Government did not, however, wish to
announce firmly that the republic would be within the Commonwealth without
having received the consent of all members to her continuing within the
Commonwealth as a republic. He had therefore been asked to seek a decision from
the present Meeting on this issue. The prior permission given to Ceylon to become a
member of the Commonwealth as a republic afforded a precedent. If the Meeting
would agree now to South Africa's remaining in the Commonwealth he could give an
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assurance that, when the referendum was announced . .. the South African republic
would be within the Commonwealth, and that, when the result of the referendum
was known, this intention would definitely be implemented.
Mr. Macmillan said that it was not for the Meeting to express views as between
republican and monarchist forms of state. The Commonwealth was a highly flexible
organisation which comprised both kinds of state. There were, however, a few points
which should be considered. First, he thought a distinction could be made between
Ghana and South Africa. In Ghana, a referendum had been held and the result was
known. In the Union, the referendum had not yet been held and we did not even
know when it was to take place. We were therefore dealing with a hypothetical
situation. Although Mr. Louw had given the assurance of the South African
Government that, if consent were forthcoming, the South African Government
would announce that it intended to remain within the Commonwealth, the Meeting
did not know what the result of the referendum would be. Moreover, although in the
case of India, Pakistan and Ceylon the Meeting of Commonwealth Prime Ministers
had taken a decision before a republic was instituted, in each of those cases the will of
the people in favour of a republic had clearly been declared. In India and Pakistan
there had been a constitutional assembly which had worked out a republican form of
constitution. And in Ceylon the Government had been elected on a mandate which
included a definite proposal to adopt a republican form of constitution. In South
Africa, on the other hand, the Government had themselves chosen to ascertain the
will of the people by means of a referendum. He thought that the Meeting should
consider these points and how the difficulties of timing created by the request of the
South African Government could best be resolved.
In the course of discussion it was suggested that a decision by the present Meeting
to admit South Africa into the Commonwealth, if the result of the referendum were
in favour of a republic, would anticipate the referendum and indeed amount to
interference in an issue of domestic policy. The Meeting had just reaffirmed their
view that the question of republican or monarchical status was a matter fo r each
country to decide for itself. It would be a dangerous development if any decision of
the Meeting appeared to be interfering in the process of constitutional development
of any member country.
It was also suggested that the case of Ceylon did not afford a precedent for South
Africa's application, since it differed in two respects. First, all the major parties in
Ceylon had been in favour of a republic and the Select Parliamentary Committee,
which was formed after the election from all parties, had unanimously declared in
favour of a republic. In South Africa on the other hand, the official Opposition,
although internally divided, was opposed to the declaration of a republic. Secondly,
the election in Ceylon had been based on universal suffrage, whereas in South Africa
the referendum would be based on the present electoral lists which excluded a
majority of the adult population.
Mr. Nehru 1 also raised the question of South-West Africa. This was a mandated
territory under the trusteeship of the United Nations. India and other countries had
repeatedly raised in the United Nations the question of South Africa's policies
towards these territories. If the referendum was to be carried out in South-West
Africa, too, this would raise difficult issues affecting the status of those territories. On
1

Jawaharlal Nehru (1889 - 1964), prime minister of India, 1947-1964.

410

SOUTHERN AND CENTRAL AFRICA

(451)

the basis of the present voting lists, the views of South-West Africa on the status of
South Africa would be expressed by a small minority. This would appear to confirm
the continuance of a state of affairs in South-West Africa to which India and many
other countries had strongly objected. It was a matter of the highest importance.
Mr. Louw said that it had originally been the intention of the South African
Government that South-West Africa should not take part in the referendum but in
view of the fact that South-West Africa had several representatives in the Union
Parliament the Government had, on reconsideration, decided that it would be
anomalous to exclude that territory. But the inclusion of South-West Africa in the
referendum did not in any way affect the constitutional position of that territory in
relation to South Africa.
Mr. Louw stressed the importance of obtaining a decision from the Meeting on
South Africa's continued membership of the Commonwealth after becoming a
republic. If no decision were taken, the question would either have to be left in doubt
at the time of the referendum, or the South African Government might have to
consider whether to make it clear that the republic would not remain within the
Commonwealth. The Meeting should weigh carefully the dangers of these
possibilities. If it would remove any anxieties there might be that a decision now
might influence the course of the referendum, he would be prepared to give an
assurance that the South African Government would not disclose before the
referendum that it had received the agreement of the other independent Commonwealth Governments that South Africa would remain within the Commonwealth if it
were to become a republic.
Mr. Macmi!lan summing up, said that the Commonwealth contained both monarchical and republican states and South Africa's request therefore raised no difficulty
of substance. It had, however, raised difficult questions of procedure and timing. As
the membership of the Commonwealth grew in size, meetings became more difficult
to arrange and the intervals between them tended to become longer. This made it sometimes difficult to deal with matters at the appropriate time. If South Africa had already
declared in favour of becoming a republic, the problem would not have arisen. The
Meeting was, however, concerned that any decision and declaration now might appear
to involve them in a matter of internal controversy in South Africa. He suggested that
since the South African Government had decided to proceed by way of a referendum,
the best course would be to wait until the referendum had taken place and then for
the Commonwealth to act as quickly as possible on the South African request. If necessary formal agreement might then be obtained by correspondence. He thought that
the final communique of the Meeting might refer to Mr. Louw's statement about South
Africa's intentions on this matter and might record that the Meeting had taken note
of this. He suggested it would be convenient if the Meeting were to consider as soon
as convenient a draft passage for the communique dealing with this question.
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DO 119/1206, no 76
13 Aug 1960
[South African membership of Commonwealth]: telegram (no 712)
from Sir J Maud to Sir A Clutterbuck
[The high commissioner offered these personal reflections in the context of papers being
prepared in the CRO: (1) 'Economic effects of South Africa becoming a Republic outside
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the Commonwealth' (DO 35/8712, no 22); (2) 'Effect on foreign and defence policy of
Union becoming a Republic' (DO 35/10771, no 48). Assuming the departure was fairly
amicable, it was assumed it might not impose extraordinary strains on relations . The
worst effect for South Africa might be loss of the Commonwealth Sugar Agreement.
Britain's position at the United Nations might become slightly more flexible and less
exposed, but that might be a mixed blessing, as she could no longer use South African
relations as a reason for opposing UN intervention in colonies.]

... 3. Policy
(i)
To let South Mrica slip out of Commonwealth now would be line of least
resistance but wrong.
(ii) We cannot calculate consequences of allowing a member country to be
forced out of Commonwealth because of its Government's policies. This might be
the antecedent of disintegration.
(iii) We are sitting it out with the Russians and would be worse off if they were
kicked out of U.N.O. In same way we must sit it out with present Union
Government, in interests of the inarticulate majority here and in hope of Union's
eventual redemption.
(iv) Things will eventually change here, perhaps violently. If we have let South
Mrica go, what enemy or rival may not try to inherit our present position and
influence? We must keep our foot in this important door.
(v)
We shall not persuade present Union Government to change their policies
or make significant modifications. If we want the South Africa of the future in the
Commonwealth, we must keep in the South Mrica of the present.

4. Ways and means
(i)
I believe we could keep a republican South Mrica in the Commonwealth on
three conditions:
(a) that we manage the operation;
(b) that we exploit the Commonwealth's detestation ofVerwoerd;
(c) that we exploit present Mro-Asian solidarity.
(ii) As regards 4 (i) (b) I think eagerness to expel Union would be diminished if
it were generally believed that this is what Verwoerd himself wanted and was
working for.
(iii) As regards 4 (i)(c) we would have to play very strongly the line of "peoples
not Governments" and ask whether we have any right to expel the 11 million nonWhites in the Union from the Commonwealth without knowing what their own
wishes are and whether they will not suffer from removal of all the constraints and
means of influencing Union Government that are implicit in Commonwealth
connection.
(iv) It seems to me that Nehru, Nkrumah,1 Abubakar,2 the Tunku 3 and others
could perfectly well defend their action in acquiescing in continued South Mrican
membership, without in any way having to soft-pedal the vehemence of their
feelings against the Nationalists, by reference to the interests and welfare of the
non-Europeans and their right to be consulted before being deprived of the
Commonwealth link.

1

2
3

Kwame Nkrumah, first prime minister of Ghana, 1957-1960; president 1960-1966.
Abubakar Tafawa Balewa, federal prime minister of Nigeria, 1957-1966.
Abdul Rahman (1903-1990), first prime minister of Malaya, 1957-1963, and of Malaysia, 1963- 1970.
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(v)
I think our best hope of avoiding a division of the Commonwealth on White
and non-White lines would be to go into action now with other Commonwealth
Governments.
(vi) Basis of approach could be that it seems likely Verwoerd will get his republic
and that we are concerned about difficulties this would bring. Others are doubtless
thinking about the potential problems and it seems to us important to exchange
ideas at an early stage lest we find that we have been working on divergent lines
ending with deep differences of opinion between us all.
(vii) This is not my business but I should like to see Prime Minister try out
suggested line of approach on Menzies and if he agreed then to cast fly over Nehru,
and later over other potentially hostile new Commonwealth Prime Ministers. If
these approaches were encouraging, could not outcome be sold to Diefenbaker4
and Nash 5 without great difficulty? Also, it might well be helpful if approach to
Nehru could be made before Malcolm MacDonald leaves. 6
(viii) General line to try on Nehru would reflect paragraphs above i.e. we would
say that amongst puzzling factors which we are trying to assess were those
mentioned in 4(ii) and 4(iii) above. We found it difficult to see our way ahead
clearly and would find it helpful at this stage to know whether Nehru had yet
formed any views and what he thought reactions of newer Commonwealth
countries would be to considerations of this sort.
5. I am sure if we do not take a discreet but firm grip of the situation we shall
finish up with South Africa out of Commonwealth.
4

1 G Diefenbaker, prime minister of Canada since 1957.

5

W Nash, prime minister of New Zealand, 1957-1960.

6

High commissioner in Delhi, 1955-1960.
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PREM 11/3537, T 698/60
18 Nov 1960
[South Mrica and the Commonwealth]: letter from Mr Macmillan to
Mr Diefenbaker (Canada) about next Prime Ministers' Meeting
[Macmillan was very disturbed at reports from the high commissioner that the Canadian
prime minister had said 'unless significant changes occur in the Union government's
racial policies, Canada cannot be counted on to support South Mrica's readmission to the
Commonwealth'. This letter was drafted in the CRO, but made less formal in the prime
minister's office. A revised version was sent to Nehru (PREM 11/3393, T 8/61, 6 Jan 1961).
This message to Diefenbaker was franker.]

I was so glad to have a word with you on the telephone yesterday about your message
on South Africa and the Commonwealth. I know that you are as concerned over this
problem as I am. While I am sure that we must do all we can to bring pressure upon
the Government of South Africa to modify their racial policies, I am very anxious, as
I know you are, to find a way of keeping them in the Commonwealth. May I put one
or two thoughts before you?
First, on the reality of the situation. We have all disliked these policies for many
years. Since the death of Smuts, they have got much worse. All the same, we have not
tried to make this a reason for ejecting South Africa from the Commonwealth. There
are bound to be, from time to time, other members of the Commonwealth whose
policies are disagreeable or doubtful to one or other of us. For instance, I suppose we
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could accuse the President of Pakistan of pursuing anti-Parliamentary and antiDemocratic lines, although I think he has probably done the only thing to save
Pakistan-and ultimately to save free government there. Or one might criticise the
President of Ghana for the attitude towards the Opposition in his country which you
and I think contrary to Parliamentary tradition. The only reason that we find
ourselves in immediate difficulty with South Africa is because of what is really a
procedural point; that is the change of status from a monarchical to a republican
system. I think we are all agreed that that change is purely an internal matter. We
have certainly taken it as such in the case of India, Ghana and Pakistan; and no doubt
fairly soon it will come to us in Ceylon. Up to now we have taken the consent of the
other members as a matter almost of form. Of course, last May the South Africans
asked us to do something which you and I both thought wrong; that was to give prior
consent before the issue had arisen and thus in some measure to seem to be
influencing the outcome of the referendum. I am sure we were right to resist this.
But now that the change to a Republic has been settled by the referendum, I believe
we should consider carefully how far it is wise to use the change of status as an
occasion for a protest against South Africa's racial policies.
I have found in recent discussions with some of our Commonwealth colleagues a
growing sense that the expulsion of South Africa-for that is what it would amount
to-on the issue of her becoming a Republic, would be somewhat anomalous. In any
case, I am sure that there is a strong desire to take counsel together, and to weigh all
the implications before coming to a decision. The Tunku, for instance, to whom I
have just been talking, is very much alive to the possibly dangerous effect on the
whole Commonwealth structure of the beginning of a break up now. Much as he
abhors apartheid, I think he would prefer to accept the constitutional change rather
than force the issue, at any rate for the time being. Of course it would be difficult for
him, as well as for Nkrumah and Nehru and some of the others, to acquiesce if it
seemed in some way to condone apartheid. But I hope that when we come to
consider the whole question, especially the procedural question, we may find some
way out of our difficulty.
Naturally I understand your desire to make your position clear to Verwoerd. Nor
have I concealed from him how difficult is the road that lies ahead of him and that he
would be very wrong to count on general agreement. Pressure on him may be all to
the good; but I hope that you will be very careful not to take a decision which would
bind you to come down against South Africa in any circumstances, whatever the
result of our further examination of the question may prove to be. There is obviously
not much hope of South Africa changing her policy in the next few months; but what
I am anxious about is that none of us should take a definite position before we meet.
If, by chance, the knowledge of anything you said to Verwoerd leaked out, it would
make the position of the African and Asian members of our Commonwealth almost
impossible. What I am therefore pleading for is that we should come to the
discussions in March uncommitted, publicly or privately.
Such are the political arguments that I venture, my dear John, to put before you.
But there is just another point of view that I know you would not mind my putting
forward. This is really a human as well as a political problem. We all hate the racial
policies of the present South African Government; but surely we must try to think of
all the people who have made this great country. The expending of blood and treasure
from Britain that has gone to create it; the long and rather splendid story behind it;
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and the future of all those who are there-white, coloured and black. After all, nearly
half of the white population are passionately loyal to The Queen and really all seem
anxious to stay in the Commonwealth. Moreover, there are nearly ten million who
are not able to make their voice in any way felt on these matters, but look to us for
help-"Come over to Macedon and help us" is their cry. It will not help themindeed it might be a fatal thing to them-if the rest of the Commonwealth were to
expel them from the community. We must all try to do what we can to help-we
must not pass them by on the other side. After all, we can do more to influence the
future of these people if they are within the framEt_work of the Commonwealth than if
they are outside it. And I do really feel that we should regard our responsibilities as
covering all those in South Africa and not just the South African Government or the
National Party caucus. There is a further and more immediate point. Now that the
Republican issue has been settled, the one great aim that has kept the Nationalist
Party together will have been achieved. This will give an opportunity for a resurgence
of liberal thought within the Party and throughout the country. But if they are
turned out of the Commonwealth, the process will never begin or be much curtailed.
We should in fact be doing the opposite of what all of us believe to be right, namely to
try and get South Africa to change her racial policies. We should be condemning the
country to further years of apartheid and ever-growing bitterness.
We ought to remember Burke's famous words: "A partnership between those who
are living, those who are dead, and those who are yet to be born".
I hope you do not mind me writing to you at such length and so freely. I take the
liberty to do so not merely as a colleague but as a friend.

453

CAB 133/261, PMM(UK)(61)8
22 Feb 1961
'Membership of South Africa as a republic: UK view': CRO briefing.
Annex: views of Commonwealth governments
The Meeting of Commonwealth Prime Ministers in May, 1960, 1 noted that the
South African Government intended to hold a referendum on the question of South
Africa becoming a republic: confirmed the view that the choice between a monarchy
and a republic was entirely the responsibility of the country concerned: and
suggested that, in the event of South Africa deciding to become a republic and
subsequently expressing the desire to remain a Member of the Commonwealth, the
Union Government should then ask for the consent of the other Commonwealth
Governments either at a meeting of Commonwealth Prime Ministers or, if this were
not practicable, by correspondence.
2. The referendum held on 5th October resulted in a majority in favour of a
republic. Dr. Verwoerd thereafter conveyed to the Prime Minister the Union's wish to
remain a Member of the Commonwealth after she becomes a republic on 31st May.
The Prime Minister expressed the view, which Dr. Verwoerd accepted and of which
the Prime Minister informed other Commonwealth Prime Ministers, that the
question of South Africa's continued membership of the Commonwealth after
1.

1

See document no 450 above.
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becoming a republic should be raised at the next Meeting of Commonwealth Prime
Ministers.
3. We made it clear at the last Prime Ministers' Meeting that we wished to keep
South Africa in. The reasons for this briefly are:(a) Our very large total investment (some £900 million) in the Union; our
responsibility for the three High Commission Territories; our hope of being able
through the Commonwealth to exercise some restraint on the South African
Government and thereby improve the lot of the native peoples; our desire not to
dismay those Whites in the Union (and, indeed, further North) who still look to
Britain as their spiritual home; and the dangerous precedent that would be created
by the expulsion of a member from the Commonwealth on a purely procedural
excuse.
(b) Australia and New Zealand may actively support this line. The other
members-not least Canada-will at best allow themselves to be reluctantly
persuaded that this is the right decision. The latest indications we have of the
likely attitudes of Commonwealth Prime Ministers are at Annex A.)
5. The first question that needs to be considered is, therefore: How far do our
own interests and our own view of what is best for the Commonwealth in the long
run dictate that we should run the risk of a conflict with perhaps a majority,
including the Asian and African Members, by pressing in the face of opposition for
South Africa's continuing Membership.
6. We shall not be able to gauge the extent and strength of this opposition until
we have had discussions with individual Prime Ministers as and when they reach
London. We must, of course, begin by seeking to persuade the waverers or dissidents,
using with them as appropriate some or all of the arguments set out in paragraphs
11-14 below. Should it then appear that the majority of Prime Ministers are ready to
acquiesce (subject, as happened last year with Mr. Louw, to their having the chance
of telling Dr. Verwoerd in private what they think of his policies) then there would be
every advantage in taking a quick collective decision before mounting pressure built
up from outside.
7. If, on the other hand, it emerges that even a weekend of informal discussion in
the middle of the meeting fails to bridge the gap between those who accept and those
who reject South Africa, we should have seriously to consider whether our and the
Commonwealth long term interests were best served by maintaining pressure for
South African Membership.
8. It will be essential, with a view to our future relations with South Africa, to
leave Dr. Verwoerd convinced that we have done our utmost to keep South Africa in,
and we should therefore argue to the last in favour of South Africa. This would be
essential if we were to be sure of securing our interests in the economic and defence
fields, and in regard to the administration of the High Commission Territories, by
bilateral understandings with South Africa.
9. If, however, it becomes clear that the general sense of the Meeting is against
keeping South Africa in, and more particularly if a split on racial grounds becomes
apparent, we should, though still with every show of reluctance, be prepared to
acquiesce. Were we to do otherwise, we should be putting at risk the cohesion of the
Commonwealth and its significance as a multi-racial association.
10. Apart from these general considerations affecting the handling of this issue
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at the Meeting, it is also necessary to consider what arguments to put to
Commonwealth Prime Ministers informally when they arrive. It is suggested that the
best general line might be as follows:11. The question is whether South Africa, like India, Pakistan and Ghana, should
remain a Member of the Commonwealth after becoming a republic. In the cases of
India, Pakistan and Ghana, no objection was raised. The case of South Africa is
complicated by the widespread disapproval of South Africa's apartheid policy. It is
asked whether a country pursuing such a policy can continue to be accepted as a
member of a multi-racial Commonwealth.
12. We, like other Commonwealth Governments, have held strong views on
apartheid, while still accepting monarchical South Africa as a Member of the
Commonwealth. We hope that Government policies in South Africa may in time
change. In any case much of the strength of the Commonwealth lies in the fact that
it is an association of peoples as much as of Governments. We feel that it would be
wrong, because of objections to the policy of the present Union Government, to
deprive all the peoples of South Africa permanently of the benefits they might
derive from Commonwealth membership: acquiescence in continued membership
would not of course stop anyone from keeping up pressure on the Union
Government to change its racial policies, and might to some extent help them to do
so. But besides these considerations there is a real danger to the Commonwealth in
the proposition that the occasion of a change from monarchy to republic, or other
constitutional change, in a Commonwealth country may properly be taken to
exclude that country from membership on the ground of the unacceptability of that
country's policies.
13. It is accepted that the change from monarchy to republic is entirely a matter
for the country concerned: it could be argued that it ought not therefore to be linked
with such a momentous external consequence as possible exclusion from the
Commonwealth. But there is a much wider point: if it were decided that South Africa
should be expelled from the Commonwealth because of her apartheid policy, this
would inevitably contain a general implication that continuing membership of the
Commonwealth should be linked with and made dependent on a Commonwealth
country pursuing policies acceptable to the other Members. This would provide a
justification for public opinion (and even the Government) of any Commonwealth
country to canvass the expulsion of any other Commonwealth country of whose
policies it disapproved. It is hardly conceivable that any Member country would
accept such an interpretation of the terms on which it is a Member. The whole
concept of the Commonwealth assumes that the association of Member
Governments continues, however widely, and indeed radically, they may sometimes
differ on questions of policy.
14. Another possible danger to the Commonwealth lies in this: apartheid is a
racial issue: if South Africa were expelled, it would tend to be assumed that the Asian
and African Members had successfully pressed for her expulsion: if she were accepted
as a continuing Member, that they had yielded. The only way, it seems, to avoid this
dilemma (with its implication of a racial split in a multi-racial association) is to make
it clear that the decision was taken on the ground that the acceptability or otherwise
of the policies a Commonwealth country pursues is not the criterion by which
should be determined the question whether that country should remain a Member of
the Commonwealth when it changes its constitution.
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Annex to no 453

Canada . Mr. Diefenbaker has strong feelings against apartheid; he feels personally
resentful about the abusive treatment he says Mr. Louw gave him at the meeting last
year; and there is now some editorial pressure for Canada to give a lead to the other
Commonwealth countries in excluding South Africa from the Commonwealth. This
coincides with Mr. Diefenbaker's worries about the waning popularity of his
Government. The attitude he is likely to adopt at the Meeting is thus uncertain; but
he is unlikely to stand out against the continued membership of South Africa, if our
African and Asian partners are prepared to acquiesce. In any case he is anxious not to
be called upon to speak first.
Australia, New Zealand, Pakistan. The first two countries still seem certain to
agree to South Africa's continued membership. President Ayub 2 is also favourably
disposed, but may be influenced by any Asian and African pressure to expel the
Union.
India. Mr. Nehru in Parliament has taken a calm and detached view and has
avoided any public commitment about South Africa. Provided there is no move on
the part of other Asian or African Members to exclude South Africa, India would
probably continue to tolerate South Africa's membership of the Commonwealth
without itself having diplomatic relations. Mrs. Pandit3 is herself quoted as saying
that India would not take the lead in excluding South Africa from the
Commonwealth. Mr. Nehru has not, however, replied to a letter the Prime Minister
sent to him on 6th January on the subject.
Ceylon . The United Kingdom High Commissioner thinks that the earlier view that
Ceylon would probably agree to the continued membership of South Africa may be
optimistic, and that Ceylon's position is not much different from that of the African
Commonwealth countries. In public, there has been only a non-committal statement
by a Ceylon Minister but in a private message to the Prime Minister, Mrs.
Bandaranaike4 said that she thought the Afrikaner Republic, with its strident racial
policies, might be irreconcilable with the concept of a multi-racial Commonwealth,
and that in spite of our hopes, South Africa's membership of the Commonwealth had
not been a moderating influence on her racial policies.
Ghana, Malaya, Nigeria . The strong views of the Prime Ministers of all these
countries about apartheid are well known and all have expressed them pretty freely
in public. But there is no evidence that any of them will take the lead in excluding
South Africa. Talks with and messages from the Prime Minister and the
Commonwealth Secretary have had a steadying effect on them and it may be hoped
that they will be open to persuasion. The Tunku has said in public more than once
that he would acquiesce in a majority view to keep South Africa in the
Commonwealth. Dr. Nkrumah is reported to have told the President of the U.S.S.R.
when he visited Accra recently that he would agree to South Africa remaining in the
Commonwealth. Nevertheless, all these will be under strong pressure and may veer

2

Mohammed Ayub Khan, president of Pakistan, 1958- 1969.
Mrs V L Pandit (Nehru's sister), Indian diplomat, high commissioner in London, 1954- 1961.
4
Mrs Sirimavo R D Bandaranaike, leader of Sri Lanka Freedom Party after death of her husband, Solomon
W R D Bandaranaike, in 1959; prime minister, 1960- 1965, 1970-1977- the world's first woman pm.
3
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from this course. In particular, if Mr. Diefenbaker were to show signs of hesitation,
the African countries could hardly afford to show themselves more accommodating
than Canada.

454

1- 11 Mar 1961
PREM 11/3535
[South Mrican question at Commonwealth Prime Ministers'
Meeting] : briefings by Sir N Brook for Mr Macmillan
(1) The 'unanimity' rule
I have written the attached paper 1 about the "unanimity" rule at Commonwealth
Meetings. Subject to any comments by the Commonwealth Relations Office, to
whom I have sent it, this might serve as a brief for United Kingdom Ministers. The
question is almost certain to be raised at the forthcoming Meeting; for the Malayans
have shown us an aide-memoire suggesting that, in relation to the agenda and
communique, majority decision (either simple or two-thirds) should in future be
substituted for unanimity.
2. It is argued in my paper that no rule of unanimity at present applies to the
adoption of the agenda or to agreement on the communique. If I am right, the
Malayan proposal is misconceived. In any event, I think it would be dangerous to go
in for voting procedures at Commonwealth Meetings: they seem to be quite out of
keeping with the character of those Meetings.
3. I imagine that the Tunku's purpose, in proposing this change of procedure, is
to make it possible for the Meeting to discuss apartheid in plenary session. This would
involve abandoning the convention that a matter falling within the domestic jurisdiction of a member country is not discussed without the consent of that country. This
convention affords a valuable safeguard, and it would be a pity to abandon it. Apart
from that, however, I doubt if the Tunku's tactics would be successful. For either South
Africa is willing to have such a discussion-in which event it can be held without
changing the present "rules". Or she is unwilling-in which event, if the item were
inscribed on the agenda by a majority vote under new "rules" she would probably
decline to participate in the discussion or even to attend at it.
If there is pressure from African or Asian members to discuss apartheid at the
forthcoming Meeting, I would prefer to deal with the situation in a different wayleaving the existing conventions undisturbed. I would suggest that, if this pressure
should develop, you should give your ruling as Chairman that under the established
convention the racial policy of the Union Government, being a domestic matter,
cannot be discussed without Dr. Verwoerd's consent. But, if that consent is not
forthcoming, you could suggest that it would be permissible for the Meeting to
discuss the external effects of the Union's racial policy-i.e., its effect on relations
between South Africa and other members of the Commonwealth, and its effect on the
concept of the Commonwealth as a multi-racial association. It seems to me to be
quite possible that Dr. Verwoerd could be persuaded not to veto such a discussion;
and the Asian and African members, if they showed a little ingenuity, could say,
under such a heading, most of what they want to say about apartheid.
1

Not printed.
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4. This question of "unanimity" will however be even more important in relation
to the discussion of South Africa's continuing membership of the Commonwealth. In
the second part of my note I have raised the question whether it is necessary or expedient to continue to apply a rule of "unanimity" even to new admissions or to the continued membership of republics. I have suggested that it might be convenient, if it is
not already too late, to substitute for a rule of unanimity the alternative concept of the
"general sense of the Meeting". If we could float this idea now, it might make it easier
to get a favourable decision on the question of South Africa's continuing membership.
For Nigeria, Malaya and Ghana the most difficult thing would be to appear to have cast
a positive vote in favour of South Africa's continued membership-for their public
opinion would construe this as something like an endorsement of the Union's racial
policy. Clearly, we must avoid anything in the nature of a vote on this question. For, if
the Prime Ministers were asked in turn to give a definite answer "Yes" or "No", it is
inevitable that, if faced with the question in this definite form, someone would say
"No"-and several others would then feel obliged to follow suit. On the other hand, if
they could be brought to accept that this should be decided by the "general sense of
the Meeting", it would be much easier for Nigeria and Malaya to "go along" with a
majority view. This is the sort of situation to which most of them must be accustomed
in national Cabinets; and I believe that there is just a chance of getting it accepted at
this Meeting as a substitute for unanimity.
5. Much will also turn on the form in which the decision is to be announced. A
formal declaration on the lines of that made in respect of India and Pakistan (see
Annex to my note) would be quite unacceptable-and this must certainly be avoided.
Even the less elaborate form adopted in respect of Ghana (paragraph 10 of my note)
would present difficulties. We ought, if we can, to devise some form of
announcement which neither "welcomed" South Africa's continuing membership
nor appeared to imply approval of the Union's policies. What we really need is a
negative formula of some kind-on the basis of "nihil obstat". I have been wondering
whether we could not, at the appropriate moment, put forward something on the
following lines as a formula for inclusion in the final communique:'The Meeting was informed that, following the plebiscite in October, 1960, the
appropriate constitutional steps were now being taken to introduce a republican form of
constitution in the Union of South Africa. The Commonwealth Ministers, recalling that
India, Pakistan and Ghana had remained members of the Commonwealth after
becoming republics, and that it had already been agreed in 1956 that Ceylon should
remain a member of the Commonwealth if she became a republic, [agreed that there
was nothing in the constitutional character of the Commonwealth relationship which
need prevent the Union of South Africa from continuing to be a member of the
Commonwealth after she became a republic in ... 1961]'. 2

OR, in place of [the last phrase, 'agreed ... ']:
' ... acknowledged that it would be consistent with these constitutional developments
within the Commonwealth that South Africa should also continue to be a member of
the Commonwealth after she became a republic in . .. 1961'. 3

N.B.

1.3.61
2

Square brackets in original.

3

Mr Macmillan minuted: 'This is very interesting. H.M. 2.3.61'.
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(2) Some further thoughts
1. The Commonwealth is an association of peoples, not Governments. They have

in common the privileges of British nationality, as a framework for their separate
citizenships. They share the economic advantages of Commonwealth preference.
They have, in sterling, a common currency. Some of them are bound together by the
common allegiance and all by the recognition of the Sovereign as the Head of the
Commonwealth and the symbol of the free association of its peoples. The peoples of
the Commonwealth enjoy these privileges, and owe these obligations, irrespective of
changes of Government.
2. Our quarrel with South Africa is, not with its people, but with its present
Government. Indeed, it is because of our sympathy with the majority of its
inhabitants that we are at odds with its Government.
3. It would therefore be most inappropriate and illogical that we should express
our disapproval by expelling the people of South Africa from the Commonwealth and
depriving them of the benefits of Commonwealth membership. Any expression of
Commonwealth disapproval should be directed at the Government, not the people, of
South Africa.
4. The logical course would be to keep the people of South Africa in association
with the other Commonwealth peoples but to find some means of expressing the
distaste of other members of the Commonwealth for the racial policies of the Union
Government.
·
5. The essential facts of the present situation would be faithfully reflected if a
settlement were reached on the basis that (i) the people of South Africa retained such
benefits as there are in Commonwealth membership, but (ii) the Government of the
Union was excluded from inter-Governmental Commonwealth consultation until
such time as it abandoned its apartheid policy.
6. This would mean, in practice, that South Africa would remain a member of
the Commonwealth but its Government would not be invited to be represented at
Commonwealth Meetings so long as its racial policy remained unaltered.
7. We should aim first at a simple agreement that South Africa should remain a
member of the Commonwealth after becoming a republic-preferably in the
"negative" form that there is no constitutional reason why she should not do so. But,
if the other member Governments are determined to mark their disapproval of the
racial policy of the Union Government, could this be done by some sort of
understanding that, as long as it persisted in that policy, the Union Government
would not be invited to Commonwealth Meetings? This would, of course, involve the
risk that in face of such treatment the Union Government would take South Africa
out of the Commonwealth. But they might not do so. And, if that has to happen,
would it not be better that it should happen at their initiative not ours?

N.B.
6.3.61
(3) Notes for prime minister's statement on continued membership as a republic
The question before us this morning is a constitutional question. It arises from an
impending constitutional change in South Africa which, in turn, affects the
constitutional relations between the Union and the other members of the
Commonwealth. It is right therefore that we should consider it, in its historical
perspective, against the background of the developments which have taken place
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since the end of the last war in the constitutional relations between the member
countries of the Commonwealth.
Before 1949 all the independent members of the Commonwealth-the "selfgoverning Dominions" as they were then called-owed allegiance to the British
Crown. The common allegiance was the constitutional link between them, and it was
the outstanding mark of Commonwealth membership. In the course of 1948 the
newly-independent Government of India made it known that they intended to adopt a
republican form of constitution; but they indicated at the same time that they were
willing to remain within the Commonwealth if means could be found of enabling
them to do so. This posed for the other members of the Commonwealth a
constitutional problem of great general importance. It raised for the first time the
question whether a country which ceased to owe allegiance to the Crown could
continue within the Commonwealth. This involved a fundamental change in the
nature of the constitutional link between the members of the Commonwealth. At
that time it seemed open to serious question whether the Commonwealth could
persist if the allegiance to the Crown ceased to be the common link binding all its
members. Naturally, therefore, great care was taken over this and much thought was
given to it. During 1948 there was a great deal of consultation about it between the
member Governments; and in 1949 a special Meeting of Commonwealth Prime
Ministers was summoned to consider it. At that Meeting, as you all know, India
formally declared that she desired to remain within the Commonwealth after
becoming a republic and would accept the Sovereign as "the symbol of the free
association of its independent member nations and as such the Head of the
Commonwealth"; and the other Commonwealth Governments recognised India's
continuing membership on the basis of that declaration.
This decision of 1949 was taken in respect of India alone. But it was in fact a
decision of general constitutional importance. For it involved acceptance of the
principle that the Commonwealth could include a republic. This involved a
significant change in the constitutional basis of the Commonwealth relationship. It
was because of the general significance of this decision that there was so much
careful consultation and preparation over many months-and a special Meeting of
Prime Ministers convened for this sole purpose. It was natural, too, that the
unanimous assent of all member Governments should have been required for this
great constitutional change.
It was recognised at this Meeting in 1949 that an important general principle had
been established-namely, that there was no constitutional reason why a member
country should not continue within the Commonwealth after becoming a republic. It
is significant that, when the Prime Minister of Pakistan raised the question whether
another country would be able to continue its Commonwealth membership under
conditions identical with those which had been accepted in respect of India, it was
agreed to place it formally on record, in an Agreed Minute, that "while it was not
possible to bind future Meetings or Governments, it could be logically assumed that a
future Meeting would accord the same treatment to any other member as had been
accorded to India by this Meeting". (It is true that at a later Meeting in 1955 the
representative of South Africa said that this did not mean that any Commonwealth
country wishing to become a republic would be "automatically" accepted as a
member of the Commonwealth, and that each application should be considered on
its merits. But this does not alter the fact that the decision of 1949 was one of general
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significance and meant that no constitutional considerations need prevent a member
country from remaining within the Commonwealth after becoming a republic.)
Since 1949 it has been decided that three further countries may continue within
the Commonwealth as republics. These decisions were taken in 1955 in respect of
Pakistan; in 1956 in respect of Ceylon (though in the event Ceylon has not yet
become a republic); and in 1960 in respect of Ghana. On none of these occasions has
there been any lengthy discussion: it would be fair to say that the question has been
treated as little more than a formality. And, as time has gone on, the form of the
public announcement has become less elaborate. The fact is that the great decision of
principle was taken in 1949-when it was decided that the Commonwealth could
include a republic. Thereafter, the application of that principle to particular
countries has, naturally, not been regarded as a matter of great moment.
If therefore the question before us this morning is treated purely as a
constitutional question-and I submit that it should be so treated-it should not
present us with any great difficulty. South Africa has decided, as a result of a
referendum, to become a republic. It is not for us to comment on that decision. At
our Meeting last year we decided, and put it on record in our final communique that
"the choice between a monarchical and a republican form of constitution was
entirely the responsibility of the country concerned". What we have to consider is
whether this change in her internal constitution need prevent her from continuing
within the Commonwealth. On this the advice which I wish to give to this Meeting is
that, in view of the decision of principle taken in 1949 and applied thereafter to
Pakistan in 1955, to Ceylon in 1956 and to Ghana in 1960, there is no constitutional
reason why South Africa should not remain within the Commonwealth as republic.
Indeed, it would be consistent with these recent constitutional developments within
the Commonwealth-India, Pakistan, Ghana and, if she eventually decides to adopt a
republic constitution, Ceylon-that South Africa's adoption of a republic
constitution should not be regarded as a reason why she should cease to be a
member of the Commonwealth. There is of course a very widespread anxiety about
the racial policy of the Union Government. My own views on this are well known. I
made them plain in speeches during my African tour a year ago. The statements
which I made then were not made lightly. They were considered statements made
after much anxious thought; and they reflected the attitude of the United Kingdom
Government. I do not propose to repeat them this morning. I know that many of the
other Heads of Governments here have strong views on this question. I believe that,
as last year, they would welcome the opportunity of expressing those views to the
Prime Minister of South Africa. I have consulted Dr. Verwoerd on this; and I am glad
to say that he is willing that we should at this meeting discuss the problems of multiracial societies in Africa, including the position in the Union. In my judgment,
however, this is quite a separate matter from the constitutional question which is
before us this morning. I think it would be wrong in principle-and I am sure it
would get us into difficulties in practice-to try to link these two different questions
together. In my view, they should be kept separate and discussed separately.
I therefore propose that we should this morning limit ourselves to the
constitutional question of South Africa's continued membership as a republic. And,
for the reasons which I have indicated, I hope we may be able to agree that there are
no constitutional reasons why South Africa should not continue within the
Commonwealth as a republic. Then, under the heading "African Questions" which
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we have set down on our agenda for discussion this afternoon, we can take up the
other question of the external effects of the racial policy of the Union Government.
N.B.

11.3.61

455

PREM 1113535
7 Mar 1961
[Meeting between Mr Macmillan and DrVerwoerd]: note for the
record by T J Bligh
The Prime Minister had a meeting with Dr. Verwoerd at 4.30 p.m. on Tuesday, March
7, at Admiralty House. I was present.
The Prime Minister explained the general programme of the meeting, saying that
he hoped to deal with the constitutional issues on the Monday morning. This would
give the Conference time to settle down a bit and for the people to get to know each
other. He hoped that it would be possible to deal with the question of South Africa's
status as a technical matter and one that did not give rise to the need for any
discussion. If Commonwealth Prime Ministers showed a desire to discuss racial
policies he would try to suggest a wait until the agenda covered Africa. This item
would come up on the agenda after the constitutional questions had been raised. He
could not be certain, however, that this plan would work. He thought it possible that
some of the Prime Ministers, including Mr. Diefenbaker, would want to blow off
steam, and they might do this earlier rather than later in the day. The Prime Minister
did not see how he could very well prevent this happening although he would do his
best to try and separate the two items. If the Prime Ministers insisted on discussing
South Africa's racial policies on the constitutional item, and the view was put
forward that South Africa should not be readmitted to the Commonwealth, he would
then seek to apply what might be termed the "reversed unanimity" rule. He would
say that, in discussion of such a major issue as the expulsion of a member from the
Commonwealth, the "general feeling" of the meeting would not really be an adequate
method of taking the views of the whole Commonwealth. The expression of an
intention to expel a member would have to be unanimous.
Dr. Verwoerd was grateful to the Prime Minister for his approach to the problem.
He said that he would certainly not object to a discussion of South Africa's policy in
the context of a general discussion on Africa but he very much hoped that this would
not in fact happen on the constitutional item.
Dr. Verwoerd then showed the Prime Minister a letter he had received from Mr.
Diefenbaker. As to the letter he said he had two points: (a) that it was odd for
someone to say one thing in public and say that he felt the opposite in private; (b) Mr.
Diefenbaker had misunderstood a remark that he, Dr. Verwoerd, had made. Dr.
Verwoerd had said that South Africa could not stay in the Commonwealth if
interference in his internal affairs were the object of the Commonwealth Prime
Ministers (i.e. that South Africa could stay in the Commonwealth if they changed
their policies). Mr. Diefenbaker had misunderstood him and had thought he had said
that South Africa would not stay in the Commonwealth if they were the subject of

criticism.
There was then some discussion about the basis of the Commonwealth and what it
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stood for, and the Prime Minister argued that it was now a sphere of influence and
was not an organisation that was based on a principle.
Dr. Verwoerd agreed with this and went on to talk about the importance to South
Africa of becoming a Republic. Before this had come about South Africans had been
somewhat afraid of the Commonwealth connection as they had feared this would
obstruct their advance towards a Republican constitution. Now that this fear could be
set aside he thought South Africa's relationship with the United Kingdom and with the
Commonwealth would grow much closer. South Africa was very desirous of working
together with the nations of the West. They were very anxious to stay in the
Commonwealth not just for a year or two, as had been rumoured by some, but for always.
Dr. Verwoerd added that South Africa had voted India into the Commonwealth as a
Republic at a time when India had been organising a South African boycott. It was
true that there was perhaps no unifying principle in the Commonwealth, but the one
thing that was common was opposition of Communism. The great thing in the
Commonwealth countries was to seek amongst themselves a common basis, however
small that might be in some cases. They should look for members to cooperate and
not for members to criticise.
In concluding the discussion the Prime Minister once more outlined the basis of
his plan but warned Dr. Verwoerd that this might not be successful and that some
Commonwealth Prime Ministers, in particular Mr. Diefenbaker, might insist on
discussing South Africa's racial policies on the constitutional item. He would do his
best to stop this and would try and secure that the meeting was attended by Prime
Ministers only.
Dr. Verwoerd again thanked the Prime Minister and said that South Africa would
not walk out of the Conference if discussion about their policies came up on the membership item. He recognised that it would be impossible to stop some Prime Ministers
talking about South Africa but he hoped that this would not be regarded as a precedent. It would be very difficult if the Commonwealth Prime Ministers attacked them
yearly such as happened in the United Nations. Dr. Verwoerd referred to the wording
of the Agreement which had been used previously when the Commonwealth Prime
Ministers had welcomed countries to continuing membership on a change of status.

456

PREM 11/3535
13 Mar 1961
[Suggested South Mrican gesture on exchanging high
commissioners]: letter from Mr Macmillan to Dr Verwoerd
I am afraid this has been a difficult day for us all. I fully understand that you base
your policies upon a theoretical thesis which is very fundamental to you.
Nevertheless men are not ruled entirely by logic, but often by sentiment.
Could you not tomorrow make a gesture about exchanging High Commissioners
with other Commonwealth countries? Whatever may be your views as to how
developments should take place within your country I really cannot see how we can
maintain a Commonwealth where the Prime Ministers can only meet in London and
are not ready to receive each other's representatives in their capitals. It may be a
small thing but I think it might have great significance.
I trust you will not mind my putting this thought to you.
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[CAB 133/251], PMM 6-10 & 12(61)
13-15 Mar 1961
[South Mrica's continued membership of the Commonwealth]:
minutes of six meetings of Commonwealth prime ministers
[Meetings of the Commonwealth prime ministers lasted from 8 Mar to 17 Mar 1961.
There were fifteen meetings in all, the two dominant issues being South Africa, and
disarmament, the latter having been deliberately put on the agenda by Macmillan, in
order to provide a diversionary and positive discussion 'of a more respectable kind' (CAB
2114402, note, 23 Oct 1960). The following attended: Mr J G Diefenbaker (Canada), Mr K J
Holyoake (New Zealand), Mr R G Menzies (Australia), Dr H F Verwoerd (South Africa), Mr
J Nehru (India), Mrs S R D Bandaranaike (Ceylon), F-M Mohammed Ayub Khan
(Pakistan), Dr K Nkrumah (Ghana), Tunku Abdul Rahman (Malaya), and one newcomer,
Sir Abubakar Tafawa Balewa (Nigeria) . During the course of the discussions on South
Africa, Macmillan appealed to Verwoerd to make a 'gesture' about exchanging high
commissioners (see previous document). Verwoerd declined to do this, on the grounds (i)
that it was an unwarranted interference, attempting to lay down conditions of
membership, when Ghana and Malaya had been admitted without conditions, (ii) that he
had no particular reason to exchange representatives with New Zealand, Cyprus or Sierra
Leone, and (iii) that he was not prepared to make friendly moves towards countries which
were actively hostile-Ghana, India, Malaya, Tanganyika and also Nigeria (PREM
11/3535, letter, 14 Mar 1961, reply). The official British line remained, however, that the
issue as a whole had been handled with restraint, and that if Verwoerd 'had been able to
make one millimetre of concession the result might have been different' (CRO tel to high
commissioners, briefing by Lord Home, 16 Mar 1961, PREM 11/3535).
The minutes of the Commonwealth Prime Ministers' Meeting have been withheld in
the PRO. A copy for BDEEP has however been obtained by Dr P J Henshaw from the
South African Government Archives in Pretoria (BLO 449).]

(I) Sixth meeting, 13 Mar 1961 (10.30 am)

Dr. Verwoerd said that he wished to inform the Meeting that the Union of South
Africa would shortly become a republic, and to request the Meeting to accept the
wish of the Union of South Africa to continue to be a member of the Commonwealth.
The referendum held on 5th October, 1960, had resulted in a majority in favour of a
republic and this result had been generally accepted as the final decision on this
question. The necessary legislation had received a Second Reading in the South
African Parliament, and there was every expectation that it would be passed in the
course of April. It was the intention of his Government that the Republic of South
Africa should be formally instituted on 31st May.
Mr. Macmillan said that the question before the Meeting was primarily a
constitutional one, arising from an impending constitutional change in South Africa
which in turn affected the constitutional relations between the Union and the other
members of the Commonwealth. Before 1949 all the independent members of the
Commonwealth owed allegiance to the British Crown. The common allegiance was
the constitutional link between them, and it was the outstanding mark of
Commonwealth membership. In the course of 1948 the newly-independent
Government of India made it known that they intended to adopt a republican form of
constitution; but they indicated at the same time that they were willing to remain
within the Commonwealth if means could be found of enabling them to do so. This
raised for the first time the question whether a country which ceased to owe
allegiance to the Crown could continue within the Commonwealth. At that time it
seemed open to serious question whether the Commonwealth could continue if the
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allegiance to the Crown ceased to be the common link binding all its members. At
the Meeting in 1949, India formally declared that she desired to remain within the
Commonwealth after becoming a republic and would accept the Sovereign as "the
symbol of the free association of its independent member nations and as such the
Head of the Commonwealth"; and the other Commonwealth Governments
recognised India's continuing membership on the basis of that declaration.
It was recognised at this Meeting in 1949 that an important general principle had
been established-namely, that there was no constitutional reason why a member
country should not continue within the Commonwealth after becoming a republic. It
was significant that, when the Prime Minister of Pakistan raised the question
whether another country would be able to continue its Commonwealth membership
under conditions identical with those which had been accepted in respect of India, it
was agreed to place it formally on record, in an Agreed Minute, that "while it was not
possible to bind future Meetings or Governments, it could be logically assumed that a
future Meeting would accord the same treatment to any other member as had been
accorded to India by this Meeting".
Since 1949 it had been decided that three further countries should continue
within the Commonwealth as republics. These decisions were taken in 1955 in
respect of Pakistan; in 1956 in respect of Ceylon (though in the event Ceylon had not
yet become a republic); and in 1960 in respect of Ghana. On each of these occasions
the question had been treated as almost a formality.
If therefore the question of South Africa's continuing membership were treated
purely as a constitutional question it should not present any great difficulty, since
the precedents were quite clear. It would, however, be disingenuous not to recognise
that there was another aspect to this matter, namely, the widespread anxiety about
the racial policy of the South African Government. The views which he had expressed
about this policy during his tour in Africa a year ago had reflected the considered
attitude of the United Kingdom Government. He understood that other Prime
Ministers would welcome an opportunity of expressing the views they held about the
racial policy of the South African Government, and Dr. Verwoerd had intimated his
willingness to take part in a discussion of this subject in the course of the Meeting. It
therefore seemed best that their discussion should cover both the constitutional
issue and the related question of racial policy.
Mr. Nehru said that there could clearly be no objection on the part of India to the
decision of South Africa to become a republic. But the question whether South Africa
should continue to be a member of the Commonwealth raised the issue of her racial
policy. This policy was not a new development, and critical attention had been drawn
to it on many occasions, for example, in United Nations resolutions. The problem had
become more acute because this policy continued to be pursued, as the South
African Government had publicly declared, with great determination.
All the other countries of the Commonwealth, at least in theory and generally in
practice, opposed this policy and supported the concept of the Commonwealth as a
multi-racial society with equal rights and privileges. This concept was of particular
concern at the present time, especially in Africa, and there could be no effective cooperation between countries who did not recognise its validity. It would be most
unfortunate if the existence of the Commonwealth were in any way injured, since in
some ways it was an ideal form of association between countries; it was not a rigid
alliance, and its power to work for international peace and co-operation depended on
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a common attitude to the problems of the world and indeed to life itself. It would be
difficult to define this common attitude, but it was obvious that an essential principle
of their co-operation was the absence of discrimination on racial grounds. A
Commonwealth country could not subscribe to the principle and yet controvert it in
practice.
If this issue were not decided satisfactorily by the Meeting it would be very difficult
to explain the nature and purpose of the Commonwealth convincingly to the peoples
of the Commonwealth. There would indeed be considerable criticism of the
maintenance of the Commonwealth connexion, and this might lead to serious
unrest. It was therefore essential for the Meeting to declare its position on this
matter in unequivocal terms. Without a clear declaration against racial
discrimination and segregation the Commonwealth association would be imperilled,
and this would be a tragedy.
Mr. Diefenbaker hoped that there could first be a general discussion, after which
time might be allowed for reflection before the subject was resumed at a later
session. It was an issue which inevitably aroused powerful emotional reactions.
In peace and war Canada had for long had close relations, commercial and
political, with South Africa, and with the other countries of the Commonwealth. But
there could be no gainsaying that this long history of friendship had recently been
clouded by the racial policy" of South Africa. This policy was repugnant to the
Canadian people. So long as it was possible to regard it as a purely internal affair of
South Africa, the Canadian Government had not expressed any serious criticism; but
now any racial question was bound to have international repercussions, and the
attitude of Commonwealth countries to this question would be closely watched all
over the world. The Canadian Government were resolutely opposed to racial
discrimination, as could be seen from the priority they had given to the problem of
widening the franchise for the Canadian Indian population. They believed that some
public recognition of the multi-racial character of the Commonwealth was necessary
if the association were to be preserved.
While the immediate question before the Meeting was a constitutional one, it
could not now be maintained that agreement to allow a Commonwealth country
which became a republic to continue membership of the Commonwealth was
automatic; a positive decision to that effect would have to be obtained. In this
connexion he pointed out that, at the Meeting in 1955, it was the representative of
South Africa who had said that any Commonwealth country wishing to become a
republic should not automatically be accepted as a member, and that each
application should be considered on its merits. There was no doubt that to accept
South Africa's present request would be construed as approval of, or at least
acquiescence in, South Africa's racial policy. This could not but damage the future
value of the Commonwealth association and assist Communist propaganda in Africa
and elsewhere.
Mr. Diefenbaker then referred to the final communique issued by the last Meeting
of Commonwealth Prime Ministers on 13th May, 1960, which had said "in the event
of South Africa deciding to become a republic and if the desire were subsequently
expressed to remain a member of the Commonwealth" the South African
Government should seek the agreement of the other Commonwealth Governments.
On that occasion, he said, the Meeting had unanimously refused to give South Africa
any assurance about continued membership in advance of a decision to become a
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republic. The same position obtained now, since the constitutional processes
whereby South Africa would become a republic were by no means complete. It could
not be said that South Africa had yet decided to become a republic. It therefore did
not seem necessary for the present Meeting to give their approval to South Africa's
request at the present time, and he suggested that the issue had again been raised
prematurely.
This did not affect the need in any case for a declaration of the Commonwealth's
belief in the principle of equality of rights within our nations irrespective of race or
colour. He fully agreed that the Commonwealth system could not be enforced by the
creation of institutions, and this made it all the more necessary to identify some
fundamental principles on which continuing association could be based; although
there might be wide divergencies on many other questions, all members of the
Commonwealth should subscribe to the principle of non-discrimination between
human beings on grounds of race or colour; this is essential in a multi-racial
Commonwealth such as ours.
President Ayub said that he was in general agreement with the views expressed by
Mr. Nehru and Mr. Diefenbaker. The issue could not unfortunately be avoided, since
there would be international repercussions if the Commonwealth accepted South
Africa as a continuing member without qualification, while she maintained her
present racial policy. Pakistan set great store by her association with the
Commonwealth. Nevertheless the people of Pakistan were critical of the
shortcomings of that association; they felt that the Commonwealth bond was an
inadequate instrument of conciliation, for example as regards Kashmir, where the
longstanding animosity between Commonwealth countries could only result in this
important area remaining susceptible to Chinese and Soviet subversion. If it now
appeared that the Commonwealth could not even support the concept of racial
equality, there would be further disillusionment in the value of the association.
It was, in a sense, gratifying that South Africa wished to continue membership of
the Commonwealth. She could, after all, preserve her relationship with individual
countries through bilateral arrangements. But if the South African Government
really wished to maintain the link with all the other members of the Commonwealth,
it was necessary for them to demonstrate that they accepted the beliefs which
Commonwealth countries shared. South Africa must therefore show some
willingness to meet the susceptibilities of her partners. The reputation and future
influence of the Commonwealth, which it was necessary to maintain if emerging
nations were not to fall a prey to Communist influences, were at stake.
Mr. Menzies said he did not agree with Mr. Diefenbaker that it was premature to
consider the question of South Africa's continued membership of the
Commonwealth. In the past a similar issue in the cases of India, Pakistan and Ceylon
had been dealt with before all the legal processes involved in their becoming
republics had been completed. The reason for deferring the issue at their previous
Meeting had been to avoid bringing any influence to bear on the electorate in the
forthcoming referendum. The reason for postponement had disappeared, and if the
question were not now settled, South Africa's position after 31st May would remain
indeterminate until another Meeting of Commonwealth Prime Ministers.
He said that until South Africa had declared her intention of establishing a
republic there had been no move to exclude her from membership of the
Commonwealth; he was uneasy at using the occasion of her impending
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constitutional change for pressing the issue. He agreed that the concept of the
Commonwealth should embody certain principles. No doubt all those present at the
Meeting would have criticisms to make of South Mrica's racial policy, and it was
gratifying that, despite the insistence of the South Mrican representative at the last
Meeting that the internal affairs of a country could not be discussed, Dr. Verwoerd
had now expressed his willingness to take part in a discussion. It was, however,
wrong to link this discussion with the question of South Mrica's continued
membership of the Commonwealth.
He did not favour drawing up a declaration of the basic principles or purposes of
the Commonwealth. In his experience such documents were usually ambiguous, and
the existence of a "Charter" for the Commonwealth would mean that future Meetings
would not be concerned so much with the formulation of a common view as with the
ventilation of differences. The present character of the association would be entirely
lost.
Dr. Nkrumah said that Ghana valued the Commonwealth association, whose
underlying principle was its multi-racial character; this principle would gain in
importance in the future as the Commonwealth grew in size. No one had any doubt
about the purely constitutional issue involved in South Mrica's request to continue
as a Member of the Commonwealth after she became a Republic, but the racial aspect
could not be ignored. In present-day conditions racial problems in one country
inevitably had their effect on the international scene. In his view, therefore, it was
essential that the Prime Ministers should assert the principle that any country which
wished to become or remain a Member of the Commonwealth must accept the
principle of racial equality. He did not suggest that the question should be pursued to
the length of drawing up a bill of rights or other written declaration, but if any
country felt that she could not subscribe to the principle then she must recognise
that her continued membership of the Commonwealth would not be acceptable to
the other member countries.
Tunku Abdul Rahman said that the Commonwealth must have a clearly declared
purpose. The Commonwealth was more than merely a loose association of
countries-it was a unique institution bringing together countries which between
them contained over one-quarter of the world's population.But without a declaration
of its common ideals and purposes the association would lack meaning and would
disintegrate in much the same way as the French Community was doing. The
declaration of principles must be founded on respect for human rights; it should
proclaim the equality and dignity of the individual, whatever his race, colour or
creed; and it should state that the Commonwealth existed to promote understanding
and co-operation between member countries.
The problem presented by South Mrica's continued membership of the
Commonwealth had brought matters to a head. Malaya had gained a great deal from
the Commonwealth association in the educational, economic and military spheres;
she had also contributed to the association to the best of her ability, and the
arrangements for the stationing of the Commonwealth strategic reserve in Malaya
and the preferences which she gave to other Commonwealth countries in her
markets were visible proof of her desire to maintain the association. The value of this
association was constantly being demonstrated to the Malayan people, and if South
Mrican membership of the Commonwealth was to be continued they would ask
whether South Mrica was making an equal contribution. In his visits to other
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Commonwealth countries he had found intense interest in Malaya's attitude towards
South Africa's future membership of the Commonwealth. South Africa had so far
done very little to assist other Commonwealth countries; she had given little
economic or technical aid, and she had refused to accept the accredited diplomatic
representatives of other Commonwealth countries. She appeared to wish to remain
in the Commonwealth because of the material advantages which that gave her, but
she wished at the same time to proceed with her own policy of racial discrimination.
The treatment of the non-whites by the South African Government was completely
unjustified, and could not be reconciled with Dr. Verwoerd's earlier statement to the
Meeting that South Africa wished to pursue a policy of Commonwealth co-operation.
Other Commonwealth countries, such as New Zealand, had been able to solve their
problems of race relations, but the present political, social and educational
segregation in South Africa had reached a scale never before known, and which
would not be tolerated in any other country. There were racial prejudices elsewhere,
but the difference was that in South Africa they were imposed by the Government.
South Africa (Union Government) had blamed international Communism for the
present racial difficulties in Africa. But the real reason was her own racial policies
which had the effect of aggravating anti-white feeling not only in the Union but
throughout the whole of Africa. This policy only strengthened the hands of
Communists and other ill-wishers against the Commonwealth. There was no sign
that the Government of South Africa were conscious of the consequences of their
policy, or that they were seeking to modify it in any way.
The question of South African membership of the Commonwealth could not have
arisen whilst South Africa was a monarchy, but now that South Africa was becoming
a republic it was pertinent to ask what common interest she shared with the rest of
the Commonwealth. He did not wish to take the lead in opposing South Africa's
continued membership of the Commonwealth and if other Prime Ministers were
prepared to accept the situation he would acquiesce. It would however be necessary
to face the consequences of such action, and before coming to any decision it would
be necessary to consider carefully whether her continued membership did not offend
the whole moral basis of the Commonwealth.
Mr. Holyoake said that the New Zealand Government's racial policies were well
known, and he was grateful to Tunku Abdul Rahman for his remarks about them. The
present question was being discussed in an atmosphere charged with emotion and it
was difficult to take an objective view of the situation. It was timely to recall that at
one time or another nearly all the Commonwealth countries could have been said to
have offended against the principles for which South Africa was now being criticised.
The present situation was made worse by the intransigent attitude of the leaders of
the South African Government. If South Africa were to continue as a Member of the
Commonwealth there would have to be a change of attitude on the part either of
other Commonwealth countries or of South Africa. The South African Government
would in his view have been wise to have announced her willingness to re-examine or
modify her policies in order to meet the susceptibilities of other Commonwealth
countries, and he appealed to them to move in that direction while there was still
time. If such an attitude were forthcoming he would agree with Mr. Diefenbaker's
suggestion that the matter should be postponed in order to give time for further
consideration.
The Commonwealth was an association of peoples, not of Governments, who
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shared common ideals. He would therefore counsel moderation before taking any
irrevocable step which would deprive millions of people of South Africa of the
opportunity of taking their place in the Commonwealth association at a later date.
He suggested that the Meeting should be cautious in reaching their decision, which
would have far-reaching results.
Mrs. Bandaranaike agreed that the Commonwealth was an association of peoples
and not Governments, and she said that the moral force and standing of the
Commonwealth had gained since 1949 when the first republic had been admitted to
membership. The question of South Africa's racial policy ought to be dealt with on
the present issue of her change of status; it would be wrong to defer a decision until
May, on what could only be regarded as a technicality. The capacity of the
Commonwealth to survive would depend on whether it was to become a truly multiracial association of nations based on equality. South Africa had less affinity with this
association than the other Commonwealth countries, and the conditions upon which
South Africa appeared to be willing to base her relations with other Commonwealth
countries were inconsistent with the spirit of the Commonwealth association.
Reference had been made to the battle for the minds of African peoples; it was this
that was at stake when considering apartheid and any action which might give the
Communists an opportunity of exploiting the situation should be avoided.
Arguments for keeping South Africa in the Commonwealth were often advanced by
people who were themselves opposed to apartheid, but in taking this line they were
adopting a policy of expediency. If for the sake of retaining South Africa in the
Commonwealth the Prime Ministers were prepared to compromise on their
principles, it would not only make the situation difficult for white people in other
parts of Africa, but would also encourage racialism in South Africa in an even more
extreme form. It was argued that the expulsion of South Africa would split the
Commonwealth, but equally there was the risk of a split if she remained. There were
clear indications that some of the territories now approaching independence would
hesitate to apply for membership unless South Africa were excluded. It was therefore
important, not only for the sake of Commonwealth solidarity but also to demonstrate
that the Commonwealth stood for the equality and dignity of the individual, that the
Prime Ministers should make a stand and resolve that South Africa should be
excluded from the Commonwealth after she became a republic, unless she were to
undertake to make a change in her racial policy.
Sir Abubakar said that when Nigeria became a member of the Commonwealth she
did so in the belief that the Commonwealth stood for equality of the individual,
regardless of race, colour or creed. South Africa had offended against this principle,
and the consequences could not be described merely as an internal affair-they were
a matter of concern for the whole world. The referendum in South Africa could not
in any event be regarded as a fair statement of the views of the people of South Africa
since only the white population had been allowed to vote. If South Africa wished to
remain in the Commonwealth she must accept all other member countries as
complete equals; for instance she must agree to exchange diplomatic representatives
with other Commonwealth countries without restriction.
He would be unable to explain to his countrymen that it had been agreed by the
Meeting that the question of South Africa continuing as a member should be regarded
as a matter of automatic procedure. It was essential that the South African
Government should change their racial policies and abide by the United Nations
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Charter. No one would suggest that the white population should leave South Africa,
but they could not expect to dominate the other races there indefinitely; it was in their
own interests that they should make an effort to live together in harmony with those
races. It was difficult to believe that South African membership of the Commonwealth
would bring any benefits to the other white communities in the Commonwealth. An
agreement by which South Africa remained in the Commonwealth would merely be
an encouragement to her Government to persist in their racial policies. This must be
avoided at all costs.

(2) Seventh meeting, 13 Mar 1961 (3.30pm)

Dr. Verwoerd said that while he had agreed to a general discussion on the internal
policy of South Africa, it should be recognised that to allow such a discussion was a
deviation from past practice, and it should not form a precedent for the conduct of
future Meetings.
In his view the constitutional issue should be dealt with separately. He doubted
whether the consent of other Commonwealth countries to the retention by a
member, on becoming a Republic, of Commonwealth membership was anything
more than a formality. This was perhaps particularly so when the country was a
foundation member of the Commonwealth, as was South Africa. This did not mean
that Commonwealth countries could not decide to expel a member country if there
were good grounds for such an action, for example if a member State adopted
Communism. But the present constitutional question was not concerned with
admission, or readmission, but simply with the continuation of membership. In this
respect the present circumstances relating to South Africa were similar to those
which had obtained when other Commonwealth countries on becoming Republics
had secured approval for continuing to be members. It was clear that India, Pakistan
and Ceylon had all secured agreement upon notifying their intention to become
Republics although the necessary legislative processes had not at that time been
completed. There was no doubt that the relevant legislation would be passed by the
South African Parliament without difficulty. He had in fact proposed that the present
Meeting should be held in May, when the legislation would have been completed; but
to meet the convenience of other Prime Ministers, he had concurred in the Meeting
being held at this earlier date.
It was quite clear from the record of the previous Meeting that the postponement
of a decision on South Africa's request to remain a member of the Commonwealth
after becoming a Republic had been due to a desire to avoid prejudicing in any way
the outcome of the referendum which had not then been held. There was a clear
indication that the other Commonwealth Governments would deal with South
Africa's request once the result of the referendum was known. He therefore could not
agree with Mr. Diefenbaker's suggestion that it would be premature to deal with this
issue at the present Meeting. The fact that other Commonwealth Governments had
given an indication of their attitude to the possibility of Cyprus becoming a member
of the Commonwealth before a formal request had been received was also relevant in
this connexion. Moreover a clear intimation had been given at the last Meeting, in
reply to an enquiry by the South African representative, that South Africa, as a
monarchy, was welcome in the Commonwealth and this was the decision when all
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members were fully aware of South Africa's policy of separate development. In that
respect there had been no change. If it were now decided that South Africa was
unwelcome, it would appear that this could only be on the grounds of the
constitutional change in South Africa to a republican form of government.
The issue that had been raised, therefore, was in substance the possible expulsion
of South Africa on account of her internal policy. Was this consistent with the true
concept of the Commonwealth? The Commonwealth was in fact an association of
nations, all equal and fully independent, with the sole right of guiding their own
destinies in their own ways. South Africa would on no account seek to intervene in
the internal affairs of any other Commonwealth country. Absolute equality and
independence were indeed the only sound basis for international relations. Even
though there might be differences of view, Commonwealth co-operation was entirely
possible, provided the countries concerned would concentrate on finding the
common ground between them, and not on emphasising their divergencies. There
were undoubtedly many important matters of common concern, for example
disarmament, and antagonism to Communist ideology, in which all countries of the
Commonwealth could find common ground. In Dr. Verwoerd's view, the free
association of equal and independent countries made any declaration of principles,
which would inevitably relate to the circumstances not only of South Africa, but of
many other countries, and which should include the upholding of democracy,
unnecessary and undesirable. It would amount to a kind of written but incomplete,
constitution for the Commonwealth, to which all had objected in the past.
Dr. Verwoerd then described the particular circumstances of South Africa, and the
policy of the separate development of the different racial communities which he had
described as good-neighbourliness. He said that the application of this policy
inevitably entailed a period of transition in which there were bound to be difficult
problems. South African people of European descent had great sympathy with the
aspirations of the native African people. They had themselves struggled for their own
freedom, and they were now concerned to find the best way in which the different
racial communities of South Africa could achieve self-government. Apartheid was in
no sense meant to imply suppression; but segregation of the different racial groups,
which admittedly was bound sometimes to involve hardship temporarily, for whites,
especially in Bantu areas, as well as blacks, was in fact a humane policy from which
would emerge the achievement of racial independence. Apartheid, which had no
connotation of superiority, embodied the concept of living equally but separately.
It had to be remembered that the European settlers, and the Bantu, had entered a
virtually empty country in South Africa at much the same time. Intensive
development by the European inhabitants (both descendants of the older settlers,
and newer immigrants), and the better conditions in their part of the country,
attracted many Bantu people, now for work, as earlier for protection. The inflow of
native Africans had indeed continued, and there had been in recent times as many as
approximately 800,000 illegal immigrants in South Africa from territories north of
South Africa including the Central African Federation and Portuguese colonial
territories. All that the white people of South Africa were now doing was to assert
their ownership and control over their own parts of the country. They were not
trying to deprive the native Africans of their land or the rights which they needed in
their own community. On the contrary, they were making great efforts to train and
educate the Africans. South African policy was designed to help the native Africans to
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develop themselves and their lands into what must in due course become
independent countries. This was a far better solution than integration, since only by
separating the different racial communities could proper justice be done to both the
natives and the white South Africans.
There was no foundation in suggestions that this policy was becoming more
repressive or that the position of the native Africans was deteriorating. On the
contrary, the education, health and other social and economic programmes which
were being pursued for the benefit of the Bantu people (of which Dr. Verwoerd gave
details) were continually increasing and the results, according to these figures, were
beyond anything done elsewhere for the black people, particularly in Africa and Asia,
e.g., India, Malaya, Nigeria and Ghana. Expanding agricultural and allied services, to
their own people, as well as commercial and professional progress, were putting the
Bantu people in an ever increasingly strong position. The industrial potentialities of
their areas were being reserved for them. There was a steady programme of
rebuilding their accommodation. In fact urban housing on a colossal scale for South
Africa had almost overcome the backlog and was better than anywhere else. No other
country could claim to have provided anything like the same standard of assistance
for the African people. Conditions in South Africa were so much superior that
Indians there would not return to their native country India, where conditions were
often terrible to them. South Africa had supplied a number of Bantu teachers to
Ghana, but some had preferred to return to their own country. All these efforts to
help the Bantu people were part of the policy of the separate development of the
racial communities. This was clearly not a policy of suppression. The South African
Government realised that white South Africa could not prevent the political
leadership in Africa from passing to the larger native African nations although she
would help technically wherever needed; but they believed that the white community
was justified in retaining its own country and all that was its own.
Dr. Verwoerd said that South Africa would like to resume better relations with
certain other Commonwealth countries, but at present Ghana, Malaya and others
maintained an economic and political boycott. Although a small number of Malayans
might have left South Africa, the great majority who were there wished to remain.
He had messages of encouragement from some representative bodies of the Malayan
and Indian communities in South Africa. It would be quite easy for him to attack the
internal conditions and even laws of other Commonwealth countries, for example
Ghana, India, Malaya and Ceylon, for there was plenty of information available about
what they did and about repressive measures which they had felt it necessary to take.
Accusations of this sort had been made against South Africa but he did not wish to
make counter charges at this stage. He felt strongly that the Commonwealth should
continue to be an association of independent nations working together as fully as
possible by seeking only points of agreement, to meet the great international
problems of the day. South Africa's racial policy, which was designed to enable
different people to live in their own way next to each other, as was the case with
nations in all parts of the world, particularly Europe, was consistent with this
concept of the Commonwealth.
Mr. Menzies asked why the South African Government had refused to exchange
diplomatic missions with other Commonwealth countries. In reply Dr Verwoerd said
that the South African Government could not establish diplomatic relations with
unfriendly countries. The present situation had been brought about by the actions of
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the other countries who had placed obstacles in the way of contacts with South
Africa both in the economic sphere and in matters of international co-operation. He
hoped that these obstacles would be removed. The Union Government was in the
process of building a conference centre in the Union to which he hoped in due course
to invite other nations in Africa to come together in consultation. If the unfriendly
attitudes of Ghana and others first changed, then friendly visits could follow and as
the public in both countries became used to this change of attitude, the question of
the exchange of missions could be raised between the countries concerned. The
Commonwealth could not seek to interfere. Besides, India had had representation
but had withdrawn it. New Zealand and South Africa, though very friendly, did not
exchange missions. Other non-white nations had representation-for instance the
United Arab Republic, and Japan would soon open an Embassy.
In reply to a question from Mr. Diefenbaker, Dr. Verwoerd said that the new
constitution would not provide for Africans to be represented in the Union
Parliament. Such a move could only be a step towards integration of the two races,
whereas South Africa had chosen a policy of separation. The policy of the South
African Government was to establish separate territorial authorities for the main
Bantu nations, with an administrative structure based on the tribal system, which
was democratic in a form to which Western nations were unaccustomed. A
representative system could gradually develop linked to the tribal system at a later
date if the Bantu decided on this themselves and felt the time was ripe. The Bantu
would then have full representation in whatever form of assembly existed in their
territory, though not in the Union Parliament, which belonged to the whites in their
own adjacent area or country.
Dr. Nkrumah said that the essential point appeared to have been missed. The
Meeting should not waste time in mutual recrimination; the real issue was the whole
future character of the Commonwealth. In his view the Meeting should include in
the communique a passage declaring that before any country could become, or
remain a Member of the Commonwealth, on a change of status, it must be prepared
to accept, adhere to and abide by the principle of racial equality.
Dr. Verwoerd said that a general declaration of the type proposed by Dr. Nkrumah
would be capable of many different interpretations. He himself would interpret racial
equality in this Commonwealth context as being equivalent to equality between
member nations and he accepted that. He certainly could not accept however any
suggestion that this meant that South Africa should reverse her internal policies and
adopt racial integration. Moreover, for any such declaration to be comprehensive it
should include a provision that all Governments should be democratically elected;
certain other members of the Commonwealth might in that case find themselves
open to criticism. The point at issue was whether it should be the business of the
Meeting to lay down principles which all members were to be required to observe or
whether they should not rather seek to identify existing points of agreement.
Dr. Abubakar said that he could see no difficulty in the Meeting accepting a
declaration that members should adhere to the principle of racial equality; otherwise
their association must be meaningless.
Tunku Abdul Rahman said that he accepted Dr. Verwoerd's statement that the
South African Government had in hand measures designed to improve the lot of its
African population, though he felt that there might be some room for doubt about
the motives which impelled them. But he could see no defence for discriminatory
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labour laws which, for instance, assured an unemployed white man the right to
replace an African in employment. Some criticisms of Malayan policy required an
answer. Press restrictions had been imposed only in the form of closing down certain
Communist papers at the time of the Malayan emergency; the introduction of Malay
as the national language was simply a recognition of fact, and it had been universally
accepted; action taken against students had been limited to the arrest of certain
Communists whose declared aim was to overthrow the Government by force of arms.
It had also been suggested that persons of Malayan origin were unwilling to accept
re-settlement in Malaya because they preferred conditions in South Africa; the fact
was that the shortage of houses and of land in Malaya prevented the Malayan
Government from giving them the assistance that would be required to provide them
with a reasonable livelihood. It had been suggested that South Africa provided
separate lines of progress for whites and Africans; but he could see no true progress
for Africans while they were denied representation in the South African Parliament.
He would like Dr. Verwoerd to say why 6,000 people had been arrested in Pondoland
and why they remained under arrest.
After an adjournment of twenty minutes, Mr. Macmillan said that he would like to
put the position as he saw it. At last year's meeting it had been decided that whether
a Commonwealth country changed from a monarchical to a republican regime was a
matter for internal decision; hence, from the purely constitutional standpoint, South
Africa was entitled, in accordance with precedent, to remain a member of the
Commonwealth after becoming a republic. Mr. Diefenbaker had asked whether it was
proper to discuss this question when the processes of constitutional change in South
Africa were not yet complete. Dr. Verwoerd would himself have preferred the present
Meeting to have been held in May, after a republic had been established;
unfortunately that date had not proved generally convenient. He thought that it was
generally recognised that the present Meeting was the correct occasion for these
matters to be discussed.
The custom had been established that a country which became a republic should
ask for the consent of the other countries of the Commonwealth to its continued
membership. Although consent had become almost a constitutional formality, the
Meeting could not dissociate themselves from the political interpretation which
would be put upon this by those who regarded the question of South African
membership as connected with the question of her racial policy. His colleagues had a
duty to their own countries, as well as to South Africa. Dr. Verwoerd had given a very
able and restrained exposition of the principles to which he and his Government
were attached. He hoped that Dr. Verwoerd would not take it amiss if he emphasised
the point that had already been made, that this was a Commonwealth of nations and
not of Governments; Governments might come and go, but nations remained. It
could not be denied that there were many in South Africa who did not accept, at any
rate in full, the approach to racial questions which Dr. Verwoerd had expounded. We
should be careful not to injure the esteem in which the Commonwealth was held, but
we could not forget the interests of the great population of South Africa, whether of
European or African origin, with whom we had so many ties of history and
sentiment. His colleagues would no doubt agree that the constitutional question in
itself presented no great problem; but the world would not regard their decision as a
formality. He therefore suggested that if South African membership were to be
continued in accordance with precedent, it should be made absolutely clear that this
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did not in any way modify the disapproval that had been expressed of the policy of
apartheid. It might be possible, therefore, while accepting South Africa's
membership, to embody in the communique a statement clearly reaffirming the
strong feeling of all other members against racial discrimination. It should be made
clear that the Commonwealth continued to stand on the principle that such
discrimination was in direct conflict with the ideals of freedom and of human dignity
on which its influence and unity rested.
Mr. Nehru said that the conflict arising out of South Africa's racial policy was not
new: Mr. Gandhi had initiated a protest about it many years ago when he was in
Africa. Dr. Verwoerd had explained his policy of the separate development of the
various communities in South Africa. But in the modern world of fast
communications this conception of isolated national entities was out of date. It must
be accepted that nations were at different stages of development; but unless the basic
principle of racial equality was recognised the racial conflict would increase to a
disastrous extent and would affect not only the countries of Africa and Asia but the
rest of the world.
In his view it was essential for the Meeting to consider whether the racial policy of
the South African Government was compatible with Commonwealth thinking on the
subject. It was his understanding that the representatives of all the other
Commonwealth countries regarded racial equality as fundamental to the
Commonwealth association. The separate development of communities favoured by
Dr. Verwoerd would mean that Commonwealth Prime Ministers' Meetings or
meetings of the United Nations would have to be conducted in two separate sections,
which was totally unrealistic. The eyes of the world were on this Meeting and the
Commonwealth Prime Ministers should make it absolutely clear where they stood on
the issue. It was not feasible for India, herself, a republic, to refuse membership to
South Africa because of the impending change in her constitutional status. But this
question had become inseparable from South Africa's racial policy; Commonwealth
Prime Ministers were answerable to their parliaments and public opinion on this
issue and in the countries of Africa and Asia there was strong and united feeling
against the South African Government.
Sir Abubakar said he had hoped that the views expressed by Commonwealth Prime
Ministers would have had some influence on Dr. Verwoerd, but unfortunately he had
not given any indication that he was ready to make any changes in his racial policies.
These criticisms had been voiced in order to help the South African Government to
realise the dangers of their policy, and in his view there was no point in issuing a
statement condemning South Africa and leaving matters there. It would have been
helpful if Dr. Verwoerd could have gone even a little way towards meeting his critics,
for example, by agreeing to the diplomatic representation in South Africa of all
Commonwealth countries.
Dr. Verwoerd had given the Meeting impressive figures of the number of graduates
from Bantu universities and yet not one was thought to be fit to take part in the
referendum on the republic; although the South African Government were
apparently spending large sums on education for the non-white population, they still
had no franchise rights under the constitution. He felt strongly that the South
African Government should reconsider their racial policy which was not in keeping
with the principles of the Commonwealth association.
Dr. Verwoerd said that he had no objection in principle to its being made clear in a
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public statement that other members of the Commonwealth disagreed with the
South African Government's racial policy. But he could not agree to any public
declaration about the principles of Commonwealth membership which he would
either have to accept or reject. He thought that Sir Abubakar and Dr. Nkrumah in
their latest remarks were thinking in terms of imposing conditions for
Commonwealth membership and by this means seeking to change the South African
Government's internal policies. This he could not accept.
Mr. Holyoake said that he thought that Mr. Macmillan had suggested the only
practical course. It would be most helpful if the Meeting were to be provided with a
draft communique of the sort proposed.
Dr. Nkrumah said that although he agreed that a communique must deal
separately with the two separate questions of the constitutional aspect and of the
Commonwealth's position on racial discrimination, it was important that there
should be ho inconsistency between these two parts. It would be wrong to say that
the Commonwealth accepted South Africa's membership and then go on to condemn
her racial policy. The . statement should first set out the principle that the
Commonwealth was multi-racial and founded on the principle of racial equality.
Mr. Menzies expressed his anxiety that a draft communique should be most carefully examined. He agreed that the first part of it should deal with the constitutional
issue, on the lines indicated by Mr. Macmillan. But it was not clear whether the second part was meant to consist simply of a record that the racial policies of South Africa
had been criticised by the Meeting, or whether it was meant also to contain a declaration of Commonwealth policy on the subject of racial equality.
President Ayub said that he agreed with Dr. Nkrumah that it would be inconsistent
first to say that South Africa was to be readmitted to the Commonwealth and then to
lay down conditions of membership which South Africa might well not be prepared
to fulfil. A communique should state first that South Africa had applied for
readmission because of the change in her constitution; and second that the other
members of the Commonwealth had agreed that there was no constitutional bar to
her readmission, but there were other grave impediments arising from her racial
problems.
Mr. Macmillan proposed that the Meeting should adjourn and resume its
discussions at 10.30 a.m. on the following day, Tuesday, 14th March. He hoped to
provide a draft communique as a basis for further discussion.

(3) Eighth meeting, 14 Mar 1961 (10.30 am)
The Meeting had before them draft paragraphs for a communique which Mr.
Macmillan had circulated in the light of the previous day's discussion.
Dr. Verwoerd said that he accepted the first part of the draft, which related to the
question of constitutional procedure. There was, however, much in the second part
about the policies of the South African Government which he could not accept.
While he had no objection to the inclusion of a statement of the views of other Prime
Ministers, the communique should not be drafted in such a way as to seek to pass
judgment on the present Government of South Africa; this would be contrary to the
established practice of the Meeting. He accordingly proposed certain amendments to
the draft.
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Mr. Menzies said that he had read the draft paragraphs with great concern. They
constituted in effect a notice to South Africa to quit the Commonwealth. He
personally saw no difficulty in separating the purely procedural question of South
Africa's membership after her change of regime from the racial policies of the Union
Government. It would be a new concept for continued membership of the
Commonwealth to be held to depend on the views which were held by the other
members about a country's domestic policies. He reminded his colleagues that the
full discussion of South Africa's racial policy had been made possible only by the
express agreement of Dr. Verwoerd to waive the precedent that the domestic affairs of
members were not discussed. The proposal to insert a declaration of the sort
contained in the last sentence of the draft was a dangerous one. The words "racial
discrimination" were, without further definition, so vague that they might lead to
many members, including Australia, being represented as pursuing policies
inconsistent with the ideas of the Commonwealth. Once a precedent of this sort was
created there were other matters which perhaps might be thought suitable for
similar declarations-for examples the principles of democracy, of parliamentary
government and of the rule of law; but the Commonwealth could not survive an
attempt to establish collective supervision of the internal affairs of its members.
Mr. Diefenbaker said that while he agreed with Mr. Menzies about the dangers of
attempting to interfere with the domestic affairs of member Governments, South
Africa's racial policies had such far-reaching effects that their impact was
international rather than domestic. The draft declaration was not a notice to quit; it
was rather a statement of the abiding principles to which the Commonwealth
adhered. It might be true that some of the member countries fell short of the ideals it
expressed; but it was essential for the preservation of the Commonwealth itself and
for its standing in the eyes of the world that they should declare and recognise their
faith in the principle of non-discrimination on grounds of race or colour, to which
they had indeed already subscribed by adhering to the Charter of the United Nations;
there was no principle other than non-discrimination which could unite the
Commonwealth. Such a declaration should not be regarded as an attempt to sit in
judgment on the South African Government. He appealed to Dr. Verwoerd to take
some step which would indicate that he was prepared to move towards according
some representation to those South Africans who were at present disfranchised. In
this connexion he would like to answer the observation that had been made about
the lack of representation of North American Indians in the Canadian Parliament.
They constituted some 6 to 8 per cent of the electorate, but they were not sufficiently
concentrated to form a majority in any one constituency, although they had full
voting rights; special measures had accordingly been taken to represent their
interests in Parliament.
Mr. Nehru said that the discussions had clearly shown the extent of the divergence
between the views of the South African Government and the views of the majority of
those present. Although there might be many differences, some of them important,
between members, the problem of racial discrimination transcended all others.
There should be no equivocation in stating that the Commonwealth could hold
together only on the basis of racial equality. The whole world knew of the differences
which the Meeting had been discussing; they could not escape from the duty of
expressing their view in clear and unmistakable terms. Failure to do so would injure
the Commonwealth irretrievably. He would like at a later stage to suggest some
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amendments to the draft, but the point of immediate importance was that the
statement should be made. Whatever the consequent difficulties, they would not be
as great as those of maintaining silence.
Dr. Nkrumah said that like Mr. Menzies he appreciated Dr. Verwoerd's readiness to
take part in discussion of his Government's racial policies. He also agreed that the
question of a change in regime was clearly separable from that of the attitude of the
Commonwealth as a whole towards racial policies. But the second question was of
over-riding importance. Though other differences of policy were tolerable, the
principle of racial equality was one which was fundamental to the Commonwealth
connexion.
The Meeting should first proceed to draft a general statement of agreement on the
attitude of the Commonwealth towards racial segregation. Only thereafter should it
go on to consider the question of South Africa's membership. He hoped that it would
be possible at that stage for South Africa to make some move towards reconsidering
her policies. It could not be expected that the South African Government could
implement a fundamental change of this sort immediately; it might therefore be
advisable to postpone the question of the continuance of South African membership.
President Ayub said that he could not support the suggestion that the issue should
be postponed. In his view it was unlikely that Dr. Verwoerd would be willing to
change his fundamental policy of racial separation. The more important
consideration was the long-term one, and in deciding what course of action to take
now, the Meeting should have regard to the possibility that later generations of
Europeans in South Africa might take a different view of the merits of apartheid from
that of the present South African Government. The question of South Africa's racial
policies had become one of international importance and could not be ignored; it was
a matter on which 600 million people in the Commonwealth felt deeply. In making a
public statement therefore it should be brought out that, although no
Commonwealth country had the right to interfere with the internal affairs of another
country, the Meeting considered that the problem of racial segregation in South
Africa had assumed international importance. Instead of purporting to make a
declaration on behalf of Commonwealth Prime Ministers he would prefer that any
such passage should be worded on the basis that Commonwealth Prime Ministers
were of the opinion that policies of racial discrimination were inconsistent with the
basic ideals of the Commonwealth. He also suggested that instead of stating that the
Meeting was unable to separate the procedural question of South Africa's continued
membership of the Commonwealth from her policies of racial discrimination, the
draft should state that whereas the two problems were separate the Meeting had
found that it was impossible to consider the one without at the same time discussing
the other. He would not regard a statement drafted on those lines as constituting an
ultimatum to the South African Government.
Tunku Abdul Rahman said that he could not subscribe to any statement from the
Meeting which appeared to suggest that the racial policy of the South African
Government was in any way condoned. The issue had assumed great international
significance and the attitude of the Afro-Asian peoples and countries to the
Commonwealth would largely be conditioned by the stand which the Meeting
adopted on this issue. It was therefore of great importance that the Meeting should
issue a declaration reaffirming the basic principles of the Commonwealth as a multiracial association with the common objectives of freedom and equality for the
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individual regardless of race, colour or creed. If it were impossible to achieve
unanimity of view on this question it would be better for the Meeting to issue two
different statements reflecting the differing views expressed by member countries.
Dr. Nkrumah said that he could not support any proposal to issue statements
which implied that the Commonwealth was divided on this fundamental issue.
After a short adjournment Mr. Macmillan said that he was grateful for this
opportunity to give his thoughts on what was a critical moment in the history of the
Commonwealth. His memory went back a long way and he recalled the history of
conflict and war between the British and the Boer Settlers in South Africa. Everyone
hoped that the nation was now being transformed into one of greater unity. His
experience of the past led him to the conclusion that we should try to take a long
view and not think only in terms of an immediate solution to a problem. In the
course of this century the attitude of the former colonial Powers had changed
fundamentally. For example, the struggle in India had led to the emergence of the
independent nations of India and Pakistan; the end of a bitter struggle in Cyprus
would be marked by the presence soon at the Meeting of Archbishop Makarios. We
still had to solve many problems in our dependent territories in Africa where there
was a European minority but our aim was to lead them to full self-government. The
result of all our efforts was that the representatives of 12 independent
Commonwealth countries were now sitting together at the Meeting. Dr. Verwoerd
had with all sincerity followed a policy in relation to the non-white population of
South Africa which was totally different from that being pursued by the United
Kingdom in its dependent territories in Africa. Each thought that the other's policy
would lead to disaster.
In spite of these differences of opinion, however, the existence of the association of
peoples known as the Commonwealth was of great value in the world of to-day. The
United Nations was unfortunately often used as a platform for propaganda; this had
not happened in the Commonwealth and it was still possible for the representatives
of all the member nations to meet in harmony. The Commonwealth was not only an
association of Governments, but one of peoples; we had close ties with all the peoples
of different races in South Africa, and he was reluctant to contemplate any change in
our relationship with them.
The occasion for the discussion which had taken place on South Africa's racial
policies was the impending change in her constitutional status. There was little
disagreement that this change of regime was in itself largely a formality, but the
dilemma in which most Prime Ministers found themselves was that to continue to
accept South Africa as a member of the Commonwealth seemed to indicate ,approval
of her racial policy. Because of the strong views held on this question, a situation
might arise in which South Africa would feel it best to withdraw her application for
continued membership; or again, the Commonwealth Prime Ministers might feel
that they had no alternative but to ask South Africa to leave. No one could say that we
might not have to face an issue of this sort in the future, but in his view it would be
wrong to think that it arose now simply because South Africa was about to change
from a monarchical to a republican form of government.
Mr. Macmillan said that all Commonwealth Prime Ministers were subject to
pressure from public opinion on the question of racial equality. It was of great
importance to make clear to the peoples of the Commonwealth and of the world
where we stood on this issue. He suggested that the best approach was to try to
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separate the two questions which now confronted the meeting. Although some
might deplore the change to a republic in South Africa, this was a comparatively
minor matter and did not give rise to any serious disagreement. On the other hand,
most Prime Ministers would feel obliged to reaffirm publicly their belief in racial
equality and their disagreement with the policy of separate development explained by
Dr. Verwoerd. He did not favour any legalistic document or declaration which might
have undesirable repercussions, and thought that the most acceptable approach
might be a factual statement, in which the views of the majority of Prime Ministers
on the racial problem were clearly set out.
Finally, Mr. Macmillan appealed to the meeting not to take hasty action which
would undo in a short time all that had so carefully been built up. He hoped that in
any public statement it would be possible to avoid injury to the image of the
Commonwealth which in its present form was still of recent origin. It would clearly
not be possible for Dr. Verwoerd to subscribe to any statement of views which were
opposed to his own, but he felt that Commonwealth Prime Ministers had a duty to
their own peoples and also to the peoples of South Africa to make their attitude on
this question known. With the agreement of the Meeting, he would hope to circulate
at their next Session drafts of statements on the two problems which confronted
them.

(4) Ninth meeting, 14 Mar 1961 (3.30 pm)
Mr. Macmillan said that in the light of the morning's discussion he had re-drafted in
two separate documents paragraphs on the constitutional question and on South
Africa's racial policy. There was little change of substance in the first document. The
second was intended as a summary of the positions which had been taken in the
discussion. He would first like the views of his colleagues on whether they agreed in
principle to issuing a communique of this general character. If they did, amendments
to the wording could be considered in due course.
Mr. Menzies read out an alternative draft. He said that this was somewhat shorter
than that submitted by Mr. Macmillan, principally because it omitted the substance
of the final paragraph of that draft which represented a declaration of principles by
the Prime Ministers other than the Prime Minister of South Africa.
President Ayub said that it appeared to be the general desire of the Meeting to
make it possible for South Africa to remain in the Commonwealth, but only if there
were some real prospect of change in her racial policies. He assumed that the two
documents circulated would form a single communique; it was important to
demonstrate that the question of racial policy had been considered in connexion with
the change in the constitution of South Africa. It would however be desirable to
consider whether some conclusion should not be added.
Dr. Nkrumah said that while he regarded each of the two documents as acceptable
in itself, it was not made clear whether the ultimate intention was that South Africa
should remain in the Commonwealth. The last paragraph of Mr. Macmillan's draft
might logically lead to refusing South Africa's application. Mr. Macmillan said that
this was not a question of electing a new member. The statement was intended to
show that, while the constitutional change did not provide any ground on which
South Africa's application might properly be rejected, the other Prime Ministers still
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adhered to the objections which they had expressed, both publicly and privately, to
South Africa's racial policy.
Mr. Nehru said that the documents fairly represented the course of discussion, but
they did not make clear to what conclusion they were intended to lead. On the one
hand, there was a statement of the technical constitutional position, which led to an
acceptance of South Africa's continued membership. On the other hand, there was
condemnation of her racial policy as inconsistent with the basic ideals of the
Commonwealth. Although he was attracted by the idea of including in the
communique a declaration amounting almost to a Commonwealth bill of rights, this
was a large question which would require considerable discussion and would
necessarily cover a much wider field than that of racial discrimination. He would like
to be informed of Dr. Verwoerd's views on the drafts as they stood.
Dr. Verwoerd said that it appeared that the concept of the Commonwealth had
changed in the course of the last 10 months. It seemed from the statement made that
morning by Mr. Macmillan that whereas last year it was held to be improper to interfere in matters which were regarded as the domestic concern of South Africa, these
same questions were now to be regarded as matters of general concern. He was also
surprised by the suggestion that less regard should be paid to views expressed by
Governments than to the views of those in opposition. Finally, he could not accept that
South Africa should have no part in decisions on the wording of the communique.
Mr. Macmillan said that it had certainly not been his intention to suggest that the
views of Governments should be ignored; his point was rather that Governments and
policies may change, while the question of membership of the Commonwealth must
rest upon rather more permanent considerations. He sincerely hoped that it would
be possible for South Africa to remain in the Commonwealth. It was the case that an
application for continued membership must be considered by members other than
the applicant, but of course South Africa would be consulted in the same way as
everyone else on the wording of the communique. He would like to have produced a
statement of the main points of view which had been expressed which all those
present could accept as a factual account.
Dr. Verwoerd said that while it seemed to him that the draft read out by Mr.
Menzies represented a fair statement of the opinions that had been expressed, Mr.
Macmillan's draft went much further. It laid down rules to which members of the
Commonwealth were expected to subscribe; it contained what amounted to a form of
condemnation of South Africa; it extended the concept of what matters were of
general as opposed to domestic concern; finally, it contained a reference to basic
ideals without defining what they included and whether they were to be applicable to
all members.
Mr. Diefenbaker then read the last paragraph of the draft communique:
"They considered that this policy was inconsistent with the basic ideals on which the
unity and influence of the Commonwealth rest, and with the Charter of the United
Nations. They affirmed their belief that, for all Commonwealth Governments, it should
be an objective of policy to build in their countries a structure of society which offers
equality of opportunity for all, irrespective of race, colour or creed,"

and asked Dr. Verwoerd whether he would accept this in the communique.
Dr. Verwoerd replied that he would look upon this as an attempt to establish
criteria which might be used as a basis of attack on members at some future date.
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Mr. Macmillan stated that these words were not included for that purpose but
constituted simply a summary of the views of the other Commonwealth Prime
Ministers as stated at this Conference.
Mr. Diefenbaker then asked Dr. Verwoerd whether, on this basis, he would accept
this paragraph in the communique.
Dr. Verwoerd said that he would definitely not accept the final paragraph and that
he looked upon it as something going much beyond a mere statement of opinion; it
appeared to him to be intended as laying down certain rules that might be taken up
later as grounds for the expulsion of a member.
He had never expected the Meeting to accept South Africa's application because
each member agreed with South Africa's policies or was indifferent to them; but he
could not accept a communique which would be regarded by the world as a
deliberate motion of censure and which would be gravely prejudicial to South
Africa's legitimate right to deal with her internal problems in her own way or which
would reflect on the correctness or honesty of South Africa in remaining a member
in spite of such decisions having been taken or ideals formulated.
Dr. Nkrumah said that the difficulty was that a decision that South Africa should
remain in the Commonwealth might be interpreted generally as a retreat from the
principles of racial equality which had been expressed on many occasions by most of
those present. It was essential that if South Africa were to remain in the
Commonwealth the communique issued should make clear not only the grounds on
which her continued membership had been accepted but the fact that the other
members of the Commonwealth had not in any way changed their views.
Dr. Verwoerd said that he would be prepared to consider a form of announcement
which stated that whatever the views of individual Prime Ministers on South Africa's
racial policies it was the collective decision of the Meeting that South Africa would
remain a Member. This might be followed by a statement on the lines of that put
forward by Mr. Menzies, to which he would add a few sentences indicating the
reasons why he dissociated himself from the views expressed by the other Prime
Ministers.
Dr. Nkrumah said that it would be difficult for him, and perhaps some other Prime
Ministers, to subscribe to any communique which positively affirmed that it was the
collective decision of the Meeting that South Africa would be permitted to continue
her membership of the Commonwealth. The communique must contain a statement
that the Prime Ministers agreed that South Africa's racial policies were inconsistent
with the ideals of the Commonwealth.
After further discussion it was agreed to have a short adjournment during which
Dr. Verwoerd would draft an addition to Mr. Menzies' draft as an alternative form of
announcement for consideration by the Meeting.
After an adjournment, Dr. Verwoerd submitted revisions of the draft passages for a
communique. He said that the formulation of the views of other Prime Ministers was
based on that prepared by Mr. Menzies. The formulation of his own views was put
forward on the understanding that the views of others, as drafted by Mr. Menzies,
were acceptable; but if the Meeting wished to change them, he must reserve the right
to change the passage dealing with the views of the South African Government.
Mr. Diefenbaker said that the draft put forward by Dr. Verwoerd was unacceptable.
For the sake of reaching agreement, however, he would be prepared to consider a
draft on the basis of that circulated by Mr. Macmillan at the start of the session, but it
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was essential that the final text should include a statement that it was the firm view
of the Meeting (other than the Prime Minister of South Africa) that South Africa's
racial policy was inconsistent with the basic ideals of the Commonwealth and with
the Charter of the United Nations. He could not accept Dr. Verwoerd's claim that
such a statement should not be included in the communique.
Sir Abubakar and Mr. Holyoake agreed that the proposals put forward by Mr.
Macmillan were broadly acceptable. Mr. Menzies concurred on the understanding
that substantial drafting amendments might be required, for instance to take
account of the observations which Dr. Verwoerd wished to make in respect of the
policies of the South African Government.
Mr. Holyoake also expressed general agreement with Mr. Macmillan's draft. He
stressed the importance of including in the communique a full expression of the
views of the other Prime Ministers on the question of South Africa's racial policies,
since otherwise individual Prime Ministers would be encouraged to make their own
statements which would inevitably differ widely in form and emphasis. He also
suggested the inclusion of a statement to the effect that the Meeting recognised the
inherent danger for the future of the Commonwealth association in seeking to lay
down basic principles.
Dr. Verwoerd said that he had not intended to deny the right of other Prime
Ministers to express their . views on South Africa's racial policy, either in the
communique or elsewhere. He could not, however, accept the right of other Prime
Ministers to define what the objectives of South Africa's policy should be, any more
than he for his part would claim the right to criticise the internal policies of other
Commonwealth countries.
Mr. Nehru said that the discussion over the last two days had revealed a very clear
difference of opinion between Dr. Verwoerd and most of the other Prime Ministers.
He thought that the draft proposed by Mr. Macmillan dealing with the impending
constitutional change in South Africa could be accepted, but this statement could
not be separated from the other passage dealing with racial policy. He agreed with
the statement in the draft that the constitutional change from a monarchy to a
republic was not in itself a bar to continuing membership of the Commonwealth, but
to add anything to that statement, as suggested by Dr. Verwoerd, would be
unacceptable.
The draft dealing with racial policy was acceptable so far as it went but it was
incomplete without some indication of what followed from the statement of basic
principles. In his view, the last paragraph of this draft was of fundamental
importance; to omit an affirmation of belief in the basic principle of racial equality
was tantamount to affirming the opposite view. The fact that Dr. Verwoerd regarded
this paragraph as demonstrating interference with the domestic affairs of his
Government revealed the extent of the difference between him and most other Prime
Ministers.
In his view it would be fair to allow Dr. Verwoerd to express his point of view in the
communique in his own words, but careful consideration would then have to be
given also to the drafting of the views of other Prime Ministers. Dr. Verwoerd had
implied that certain actions of the Indian Government were contrary to the principle
of racial equality. This was totally inaccurate: the Indian Government subscribed to
the United Nations Charter on Human Rights and all her citizens were accorded
equal treatment.
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Mrs. Bandaranaike said that she had carefully considered all the drafts which had
been circulated and had listened attentively to the views expressed by other Prime
Ministers. She agreed to a great extent with Mr. Diefenbaker; it was easy to say that
the change in South Africa's constitutional status was a mere formality, but the
consent of all other Commonwealth Governments was necessary if she were to
remain a member of the Commonwealth and this made a discussion of South Africa's
racial policy inevitable.
In her view, Dr. Verwoerd had made it quite plain that he did not intend to change
his racial policy. The question before the Prime Ministers therefore was whether they
were prepared to compromise on an issue affecting human rights. She thought that
most Prime Ministers would be unable to do this. She considered that the drafts
circulated by Mr. Macmillan failed to bring out the salient point of the discussions
which had taken place over the last two days. The real question was whether South
Africa could be permitted to remain within the Commonwealth while her racial
policy remained unchanged. If she were accepted as a member after she became a
republic, the Commonwealth Prime Ministers should make it clear that they were
accepting her in spite of her policy of apartheid.
Dr. Verwoerd had criticised the Ceylon Government's treatment of certain sections
of the population there but there was no valid comparison between the policies of the
two Governments. There was one law applicable to all Ceylonese citizens, and the
Tamil and Muslim communities sent representatives to the Ceylon legislature.
Tunku Abdul Rahman said that he was prepared to agree with the draft
communique circulated by Mr. Macmillan, perhaps with some rearrangement. Dr.
Nkrumah said that he also accepted the basis of Mr. Macmillan's draft; he suggested
that Dr. Verwoerd should add to it a fuller statement of his own position.
Mr. Macmillan said that he felt that there was now a general appreciation of the
serious effect which the severance of the Commonwealth link with South Africa
would have, not only for the countries concerned but on international relations in
general. The draft passages for the communique which he had circulated, though
they might be subject to some adjustments in wording, represented broadly the
minimum which members other than South Africa had a right and a duty to say. He
appreciated that Dr. Verwoerd could not subscribe to those views, but he hoped that
he would not continue to object to the draft if it was regarded as a statement of the
principles to which the other members subscribed.
The Meeting appreciated that Dr. Verwoerd would now wish to have some time to
consider the position.
It was agreed to resume the discussion at 9.45 a.m. on Wednesday, 15th March.

(5) Tenth meeting, 15 Mar 1961 (9.45 am)

Mr. Macmillan said that he was now able to inform the Meeting that Dr. Verwoerd
had withdrawn his objections to the draft paragraphs which he had circulated on the
previous day, which contained a statement of the views of the other Prime Ministers
on South Africa's racial policies and an affirmation of the principles on which they
believed the Commonwealth should be based; and that Dr. Verwoerd was prepared to
consider this draft as a basis for a communique, provided that he had an opportunity
to set out in a communique a summary of the arguments he had used in justification
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of the racial policies of his Government. Mr. Macmillan hoped that the Meeting
would be ready to consider drafting a communique on this matter on this basis; it
would of course, be necessary to give further consideration to the exact form it
should take, in the light of the addition which Dr. Verwoerd would suggest, and to
any drafting amendments which would be proposed. He would try, in the course of
the day, to revise the draft to take account of the views of the other Prime Ministers,
and would arrange for the revised draft to be considered by the Meeting at a later
session.
There was general agreement with the course proposed by Mr. Macmillan.

(6) Twelfth meeting, 15 Mar 1961 (3.30 pm)
The Meeting had before them a revised draft communique.
Mr. Macmillan said that he realised that the revised draft could not be satisfactory
in all respects to all Prime Ministers, but he thought that the draft was the best
solution at the present time and he hoped that it would secure general approval. If it
were accepted, the result would be that South Africa would remain a member of the
Commonwealth after becoming a republic on 31st May.
Mr. Menzies proposed that the references in the draft to the Charter of the United
Nations should be omitted; these might be interpreted as prejudging the votes of
members in the United Nations and he did not think them appropriate to a document
issued by Commonwealth Prime Ministers. Australia was bound by the United
Nations Charter but it was for the Government of Australia to decide whether any
particular issue involved a violation of the Charter. Dr. Verwoerd agreed with this
view, but Mr. Diefenbaker said that he attached great importance to a reference to the
United Nations Charter. This would make it clear that the Commonwealth could
never be accused of standing for less than the United Nations in regard to this
fundamental principle.
Mr. Diefenbaker and Mr. Nehru both considered that the communique gave too
much emphasis to the views of Dr. Verwoerd.
Sir Abubakar said that he and the Government and people of Nigeria felt very
strongly about the policy of racial segregation followed by the South African
Government. After three days of discussion he felt that nothing had been achieved;
the majority of Prime Ministers condemned South Africa while Dr. Verwoerd made it
clear that he would continue his racial policy. He would like an addition made to the
communique to state that it was incompatible for a country to remain a member of
the Commonwealth without accepting the objective affirmed by Prime Ministers,
other than Dr. Verwoerd, namely that countries should build a structure of society
offering equality of opportunity for all, irrespective of race, colour or creed. The
inclusion of Dr. Verwoerd's views in the terms of the draft implied that the other
Prime Ministers acquiesced in the continuation of South Africa's racial policy. This
policy was condemned at every session of the United Nations and had been criticised
by many of the countries friendly to the Commonwealth. There was undoubted racial
discrimination in South Africa, and despite all the criticism there was no indication
that the South African Government intended to modify its policies in any way. In
these circumstances he would have to consider whether Nigeria should remain a
member of the Commonwealth if South Africa stayed.
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Mr. Nehru said that he also had very strong feelings about South Africa's racial
policy. The document before them was supposed to reflect the discussion of the last
three days but in his view it did not accurately represent it. Dr. Verwoerd was, of
course, at liberty to say what he wanted about his policy but the document purported
to come from the Meeting as a whole and it gave a quite unbalanced picture. In his
view the Meeting had not settled the question whether it was compatible with the
spirit of the Commonwealth for South Africa to remain a member. South Africa's
racial policy constituted an insult to many peoples and races of the world and he
found it difficult to acquiesce in that position. The draft should state clearly that any
member country was free to raise the question of racial policy whenever it wished to
do so. He wished it to be clear that India would, at the earliest opportunity, raise the
question of South African membership while her' racial policy remained unchanged.
He agreed that an addition on the lines suggested by Sir Abubakar should be made to
the draft, and he suggested that the words "and considered this policy was
inconsistent with the basic principles of the Commonwealth" should be added to the
end of the communique.
Dr. Nkrumah said that the part of the communique dealing with the constitutional
question gave South Africa the right to remain in the Commonwealth. The
remainder of the communique was, however, only a comment on the racial policy of
South Africa and he would like it emphasised that South Africa's racial policy was
inconsistent with the basic ideals of the Commonwealth. He wished to make it clear
that the Government of Ghana reserved the right to raise formally at a later stage the
question of the expulsion of South Africa from the Commonwealth; alternatively
Ghana would have to reconsider her own position in the Commonwealth.
Dr. Verwoerd said that in these circumstances he must reserve the right to propose
the expulsion of Ghana from the Commonwealth because her policy was not in
accordance with the principles of democracy. He would also have to take exception if
what Mr. Nehru had said implied that he intended in the future to raise matters
which were the domestic concern of the Government of South Africa or to suggest
the expulsion of South Africa from the Commonwealth. South Africa was prepared to
co-operate with all other Commonwealth countries in matters of common concern
but she could not continue as a member country if she was under the continual
threat of expulsion. The South African Government must know whether they were
welcome to remain in the Commonwealth. If the present formula before the Meeting
was merely one to enable an unwelcome member to remain, the South Africa
Government would have to reconsider their position.
Mr. Holyoake said that all Commonwealth Prime Ministers would naturally prefer
the draft communique to be amended in some way or other, but he was prepared to
accept it in order to achieve a settlement, provided that the last sentence was
strengthened in the way suggested by Mr. Nehru. The facts of the situation were that
Dr. Verwoerd sincerely believed that the racial policies which his Government were
pursuing were in the interests of the people of South Africa. The other Prime
Ministers could not agree with this view. All the Prime Ministers would have the
right to raise the issue of the expulsion of South Africa at any time in the future, but
in his opinion nothing would be achieved by pressing it. The Commonwealth was an
association of peoples, not of Governments, and the essential issue was the future of
a nation comprising 9 or 10 million Africans and coloured persons.
Mr. Macmillan said that the draft which he had put forward was intended to settle

(457]

ANGLO-SOUTH AFRICAN RELATIONS

449

the immediate issue of South Africa's membership of the Commonwealth after she
became a republic. But since it seemed that this course would place a number of
Prime Ministers in great difficulty and might call in question their continued
adherence to the Commonwealth association, it was desirable for all of them to
reconsider their positions. He suggested that there should be a short adjournment,
and this was agreed.
When the meeting resumed Mr. Macmillan asked Dr. Verwoerd to make a
statement.
Dr. Verwoerd said:
"South Africa is one of the senior members of the Commonwealth and has in the past
heartily co-operated with its fellow-members. No self-respecting member of any
voluntary organisation could, however, in view of what is being suggested and the
degree of interference shown in what are South Africa's domestic affairs, be expected to
wish to retain membership in what is now becoming a pressure group. In the
circumstances I wish formally to withdraw my request for South Africa to remain a
member of the Commonwealth after she becomes a Republic on 31st May next.
My request was made in the expectation that it would be willingly granted without
reservations, as was done also by South Africa in the previous cases of India, Pakistan,
Ceylon, Ghana and Nigeria, in spite of our great differences with them which we were
prepared to subordinate to co-operation in matters of common concern. Furthermore,
we were influenced by what we considered to be the genuineness of the sentiment
expressed at last year's Conference of Prime Ministers, viz., that South Africa was
welcome as a member of the Commonwealth (when her racial policies were the same
and well-known) .
It is with great regret that I am obliged to take the step of withdrawing my request,
and I wish to assure the friendly disposed Prime Ministers that South Africa's
withdrawal from the Commonwealth on 31st May will be deeply and sincerely regretted,
not only by the Government, but also by the people of South Africa, and we hope and
shall endeavour to co-operate in all possible ways with all those members of the
Commonwealth who are willing to retain their former good relations with us. I am sure
that the great majority of the people of my country will appreciate that in the
circumstances no other course was open to us. National pride and self-respect are
attributes of any sovereign independent State.
I must admit that I was amazed at and shocked by the spirit of hostility and in this
last meeting even of vindictiveness shown towards South Africa in these discussions in
spite of the length to which we were prepared to go in the various draft communiques
suggested. It is clear that in the view of the majority of the Commonwealth Prime
Ministers after the lead given by a group of Afro-Asian nations, South Africa will no
longer be welcome in the Commonwealth after 31st May when she becomes a Republic.
The character of the Commonwealth has apparently changed completely during the last
year.
The opposition to South Africa's continued membership of the Commonwealth is
based on alleged discrimination against, and oppression of, the non-white peoples of
South Africa. I do not intend now repeating my strong denial of those allegations.
I do however wish to state that it is ironical that those allegations have come from
Prime Ministers in whose own countries oppression and discrimination are openly
practised, and where the basic principles of democratic Government are flouted. In this
connexion I refer particularly to Ghana, India, Malaya and Ceylon, although certain
other Commonwealth countries are also not free from such practices which are
sanctioned by legal enactments. In other cases, while not expressly permitted by law,
little or no attempt is made to discontinue such practices.
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In conclusion, I wish to state that the proceedings at to-day's meeting, which have
obliged me to take this regrettable step, in my opinion, mark the beginning of the
disintegration of the Commonwealth. This free association of States cannot hope to
survive if, instead of devoting themselves to co-operation in regard to matters of
common concern, Commonwealth Prime Ministers are going to continue the practice
of interfering in each other's domestic affairs, and if their meetings are to be made the
occasions for attacking fellow-members. Such practices have led to the present
unsatisfactory conditions prevailing in the United Nations, and they will, I venture to
predict, lead to the eventual disintegration of the Commonwealth which all would
regret".

Mr. Macmillan said that it would be inappropriate at present to discuss or
comment at length on South Africa's decision. The Meeting's recent discussions had
been difficult and strained; he expressed gratitude to Dr. Verwoerd for the courtesy
which he had shown throughout their discussion and his willingness to address
himself to every point which had been raised.
It might be helpful to set out in clear terms the situation as he saw it. South Africa
remained a member of the Commonwealth under a monarchical regime until 31st
May, 1961; he therefore hoped that Dr. Verwoerd would continue to participate in
their discussions for the rest of the present Meeting. South Africa had made an
application that after becoming a republic on 31st May, she might continue her
membership. There had been general agreement that there was no constitutional bar
to the granting of this application; but the other Prime Ministers had found it
impossible to dissociate from this issue the wider question of their attitude to South
Africa's racial policies. In the light of the full expression of their feelings on the
subject and on its importance for the basic principles of the Commonwealth
association, South Africa now felt it necessary to withdraw her application. The
United Kingdom, in particular, but other other [sic] members also, had had long and
close associations, in many vicissitudes of fortune, with South Africa. He felt sure
that in many fields, for instance in economic matters, South Africa would continue
to co-operate with them.
In view of the intense public interest in the course of their discussions it would be
necessary to issue some statement on what had occurred. It would of course be
possible to devote some time later to the wording of the final communique, but he
hoped that the Meeting would agree with the wording of the statement which he had
drafted for publication forthwith.
Mr. Macmillan read a draft statement which was accepted by the Meeting
(reproduced in the Annex to these Minutes).
Dr. Verwoerd thanked Mr. Macmillan for the great courtesy which he had shown
throughout the course of the discussion and expressed his personal appreciation of
the friendly relations which existed between them.

Annex to no 457
At their meetings this week the Commonwealth Prime Ministers have discussed
questions affecting South Africa.
On 13th March the Prime Minister of South Africa informed the Meeting that,
following the plebiscite in October 1960, the appropriate constitutional steps were
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now being taken to introduce a republican form of constitution in the Union, and
that it was the desire of the Union Government that South Africa should remain
within the Commonwealth as a republic.
In connexion with this application the meeting also discussed, with the consent of
the Prime Minister of South Africa, the racial policy followed by the Union
Government. The Prime Minister of South Africa informed the other Prime Ministers
this evening that in the light of the views expressed on behalf of other member
Governments and the indications of their future intentions regarding the racial
policy of the Union Government, he had decided to withdraw his application for
South Africa's continuing membership of the Commonwealth as a republic.
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PREM 11/3535
15 Mar 1961
[South Mrica's departure from the Commonwealth]: note for the
record by Prime Minister's Office 1 of meeting between Mr Macmillan,
Mr Butler and Mr M Redmayne (Chief Whip)
The Prime Minister had a meeting with the Home Secretary and the Chief Whip in
his room in the House of Commons at 7.10 p.m. tonight to discuss the decision of
the Prime Minister of South Africa to withdraw his application for continued
membership of the Commonwealth.
The Prime Minister said that he thought that he could have got unanimous
support for his paper which proposed the continued membership of South Africa
after May 31 and also recorded the detestation by all the other Prime Ministers of the
racial policies pursued by the present Government of South Africa.
The Prime Minister thought, however, that this might bring about the fall from
power of Sir Abubakar with very serious consequences for the future of Nigeria. Even
if Sir Abubakar survived putting his name to a document agreeing to South Africa's
continued membership of the Commonwealth, he would have to undertake to put
down for the next Commonwealth Prime Ministers' Conference a formal motion for
the expulsion of South Africa. This would mean a formal vote on which South Africa
would be supported only by the U.K., Australia and New Zealand. We should thus at
this meeting get only the shadow and not the reality and when the issue was faced
again any decision could only be disastrous for the future of the whole
Commonwealth.
The Prime Minister said that Dr. Verwoerd had told him that he thought it was
better that he should offer to resign from the Commonwealth. He was only an
embarrassment to the United Kingdom and to other members who were friendlily
disposed towards him. Perhaps it might be possible for there to be a continuing of
relationship between South Africa and the United Kingdom comparable to that
which we had with the Republic of Ireland.
The Prime Minister said that the political effects of this situation might be very
serious, first in relation to Rhodesia, and secondly on the Conservative Party in this
country.

1

Apparently written by P J W[oodfield] .
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As regards Rhodesia, it was essential that Sir Roy Welensky should stay on in this
country if necessary for some time. The Prime Minister said that he would speak to
him tomorrow. There would also probably be repercussions in the European
communities in the Central African Federation. Sir Roy Welensky would probably
think that when the time came for the Central African Federation to apply for full
membership of the Commonwealth he would be subjected to criticisms of the racial
practice if not policies in the Federation.
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PREM 11/3535
15 Mar 1961
[South Mrica's departure]: letter from Lord Home to Mr Macmillan

My dear Harold
This is a very sad day for you & all of us but I don't see how with emotion overcoming
reason it was possible to get a different result. Certainly you must not reproach
yourself as you did everything which was humanly possible to keep South Africa in. I
could see this morning when I talked to Ayub that the only alternative was the breakaway of all the Asian & African members. That could not be faced.
Now we must get the Rhodesian affairs right. The thought of S. Rhodesia breaking
away towards South Africa with the Territories sandwiched in between is too horrible
to contemplate. Perhaps this shock will bring people to their senses & tolerance &
sense will prevail.
If you are not too tired I hope we meet at dinner but I thought I must tell you how
much I feel for you after the gallant way you have tried to save the day.
Yrs
Alec.
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CAB 128/35/1, CC36(61)5
29 June 1961
[Future supply of arms and military equipment to South Mrica]:
Cabinet conclusions
[Although detailed negotiations on the problems of future association with South Africa
outside the Commonwealth were begun immediately, arrangements as to citizenship,
preferences, defence and the High Commission Territories took many months to sort out,
with complicated legislation. The Cabinet determined at the outset that 'it would be
important to avoid giving the impression that after her withdrawal South Africa was to
remain a member of the Commonwealth in all but name' (CAB 128/3511, CC 15(61)7, 21
Mar"l961).]

The Minister of Defence 1 reported to the Cabinet the outcome of his recent
discussion with the South African Minister of Defence on the supply of arms and
military equipment. The South African Minister had withdrawn his request for small
arms ammunition and had thus saved us the embarrassment of having to refuse this
on the ground that it might be connected in the public mind with measures to
suppress civil disturbances. He had, however, submitted a substantial list of other
requirements, including aircraft. This was being examined, with a view to identifying
1

Mr H A Watkinson.
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any other politically sensitive items; but, subject to this, the Minister proposed, in
accordance with the conclusion of the Africa Committee, that the supply of items
required primarily for military purposes should continue, subject to the usual interdepartmental procedures. In return, the Simonstown Agreements, which preserved
our control of the Cape sea routes, would be maintained and the South African
Government would relinquish the radar sites in the High Commission Territories to
which we were committed under existing defence arrangements. It might, however,
be difficult to dissuade them from pressing for the right to send troops through the
High Commission Territories to South-West Africa.
In discussion it was generally agreed in the Cabinet that, although some caution
must be observed in applying in respect of the export of arms a selective policy based
on political factors, a distinction could properly be drawn between items required for
defence purposes and those which might be ·used for the suppression of internal
disturbances.
The Cabinet:(1) Agreed that the export to South Africa of arms and military equipment which
were recognisable as required primarily for military purposes should continue,
subject to the usual inter-departmental procedures.
(2) Invited the Minister of Defence to report to the Prime Minister on his
examination of the list of requirements currently submitted by the South African
Government.

461

CAB 128/35/2, CC 47(61)2
3 Aug 1961
[Future relations between Britain and South Mrica]: Cabinet
conclusions 1
The Cabinet had before them a memorandum by the Lord Chancellor (C. (61) 126)
on future relations between the United Kingdom and South Africa.
The Lord Chancellor2 said that the Africa Committee had considered a wide range
of questions on which decisions affecting our future relations with South Africa were
needed. They had adopted as the guiding principle that we should avoid continuing
to give South Africa "Commonwealth treatment" unless it was clearly in our own
interests to do so.
On the question of nationality, the Committee considered that in future most
South Africans must be treated as aliens. An arrangement on the lines of that applied
to citizens of the Irish Republic (under which, though aliens, they were not subjected
to the ordinary restrictions applicable to aliens) would be unjustifiable in relation to
South Africa and unacceptable to most of the other countries of the Commonwealth.
The Committee recommended, however, that South Africans who were living in the
United Kingdom or Colonies, or were in employment directly based on the United
Kingdom, or having connexions by paternal descent with the United Kingdom and
Colonies, intended in the future to live there should be at liberty, up to the end of
1965, to register as citizens of the United Kingdom and Colonies.

1

Previous reference: see previous document

2

Lord Kilmuir.
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Our financial and economic interests in South Africa were of great value and, in
order to safeguard them and to keep South Africa within the sterling area, it was
recommended that we should aim at maintaining our present trade relations as
nearly as possible unchanged.
We should also aim to keep unchanged the present relations between the High
Commission Territories and South Africa, though it might be possible to improve the
working arrangements between them. The South Africa Act, 1909, contemplated the
possibility of transferring the High Commission Territories (and also the Rhodesias)
to South Africa, but the Committee recommended that a decision to repeal the Act,
which might exacerbate feelings in South Africa against the Territories, should be
deferred until the balance of advantage could be more clearly assessed.
South Africa should cease to be a member of the Commonwealth Sugar
Agreement after the end of the year. It was, however, recommended that we should
be prepared to negotiate a bilateral agreement under which we might offer to buy
from South Africa the amount of sugar guaranteed under the Commonwealth
Agreement at the present or future Commonwealth price, whichever was the lower,
and to buy an additional quantity at the world price. An agreement on these lines
would be worth some £2 Yz millions a year to South Africa and should not only make
the general negotiations easier but should also safeguard the Swaziland sugar industry.
Finally, it was recommended that we should avoid a comprehensive negotiating
conference with South Africa but should take up with them in series the various
questions on which agreement was required. The negotiations should be conducted
by H.M. Ambassador in Pretoria and should begin, if possible, in the early part of
October.
Discussion showed that there was general agreement in the Cabinet with the recommendations put forward by the Africa Committee. The proposed sugar agreement might seem a heavy price to pay for the advantages we hoped to secure in
other fields , especially since an embarrassing surplus of sugar was produced in the
Commonwealth and we did not need to import it from South Africa. Provided, however, that we did not commit ourselves to the proposed agreement until we were
reasonably sure of securing our other objectives, and since we should otherwise
have to take from Swaziland the sugar which at present enjoyed a guaranteed market in South Africa, the proposal might be regarded as a reasonably satisfactory bargain.
The Prime Minister said that he was contemplating rearranging Ministerial
responsibility on the basis that the Foreign Secretary should become responsible for
our general relations with South Africa, that the Colonial Secretary should become
responsible for the administration of the High Commission Territories and that H.M.
Ambassador in South Africa should continue to combine that function with his
function of High Commissioner for the Territories. The timing of these changes
would, however, require further thought.
The Cabinet:(1) Approved the proposals in C. (61) 126.
(2) Took note that the Prime Minister would give further consideration to the
timing of changes in Ministerial responsibility for relations with South Africa and
the High Commission Territories.
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CAB 129/114, C(63)102
14 May 1963
[Review of the problems of South Mrica and British policy]:
valedictory despatch from Sir J Maud to Lord Home
[Extract]
[The gap in the documentary sequence since Aug 1961 is accounted for by placing
discussions of South African policy early in 1962 within the context of problems at the
UN: see above, chap 7, document nos 4-12 - 4-15 & 4-24.]

On leaving this post after four and a half years as High Commissioner, for nearly two
years of which I have been Ambassador, I have the honour to submit some reflections
on South African affairs relating particularly but not exclusively to the period of my
stewardship.

The world of Dr. Verwoerd
2. "In South Africa we are being carried forward as never before by an
overwhelming current of inspired nationalism." Thus Dr. Verwoerd, on his
assumption of office as Prime Minister in September 1958 some four months before I
took up my appointment here. Nationalism, in his terminology, means the
domination of the National Party, and in 1958 it was already well entrenched thanks
to 10 years of massive legislation by previous Nationalist Governments, their
manipulation of the Constitution, the bias of the South African electoral system and
the large-scale infiltration of Nationalist supporters into the police, defence forces,
civil service and judiciary. So Dr. Verwoerd's mission was first and foremost to supply
the Messianic inspiration for further advance.
3. That he is naturally qualified and even divinely appointed to do this is for him
beyond question. Any doubts on the subject must have been dispelled when less than
two years later he miraculously survived the shots which a mentally deranged
assassin fired into his face. This conviction of absolute right, the total exclusion of
any possibility of error, lies at the root of all Nationalist and more especially of all
Verwoerdian behaviour. To a Western European it seems to owe more to the 17th
than to the 20th tentury-though there is an ominous Hitlerian smell about it.
When I suggested to Dr. Verwoerd, before the present parliamentary session, that he
must be much preoccupied with the difficult problems ahead, his obviously sincere
answer was that this was not so. He said in effect that once the major premise had
been clearly established (as of course it had) it was only necessary to apply it to
problems and situations as they arose and the conclusions were inescapable. Day-today problems therefore presented no serious difficulty. The fact that he was evidently
not speaking for effect but expressing his real conviction made his words all the more
frightening. Again, his anger at our celebrating The Queen's Birthday this year with
an afternoon party at which a few non-Europeans were among the guests (as well as
with a conventional morning one for members of the Government), and his
behaviour while lengthily castigating me on this count during my last interview,
revealed an intransigence genuinely incapable of seeing that there was any problem
at all on such an occasion for a British Ambassador-and a bully's mind which
assumed that I dared to oppose him only because South Africa was a small country
whom Britain thought that she could bully.
4. It is only when one takes account of these mental processes that one can
understand such remarks as those which Dr. Verwoerd made after Sharpeville, when
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he said that the recent disturbances could in no way be described as a reaction to the
Government's apartheid policy and had nothing to do with poverty, low wages or the
pass laws. They were a "periodic phenomenon", by which he seemed to mean a
manifestation of original sin. Facts which, when the major premise is applied, cannot
be fitted into his syllogism, are unfacts. Other men, members of his own party, even
Cabinet colleagues, may occasionally deviate, as when Mr. Paul Sauer (Minister of
Lands and a Cape Nationalist who has for long been uneasy at 'the more extreme
policies of his Transvaal colleagues) in his speech at Humansdorp described
Sharpeville as the "turning point" at which the "old, book" of South African history
was closed and called for a new approach to the native question. But such a hint of
heresy was not allowed to pass, and other Cabinet colleagues were quick to assure the
faithful that the earth was still flat. "If any statement is to be made in regard to basic
policy that statement will be made by the Prime Minister" said Mr. Eric Louw the day
after Mr. Sauer's speech and was loudly applauded from the Nationalist benches.
5. Dr. Verwoerd's towering dominance within his party is to-day the one reality
in the otherwise unreal world of South African parliamentary politics. Being a
Dutchman by birth and a one time professor of applied psychology he perhaps knows
his Afrikaners better than they know themselves. He understands their deeply split
mind-the determination of a community long cut off from the outside world to
maintain white supremacy come what may, and at the same time the need, at least of
the more responsible Afrikaners, for a policy towards the non-white which can be
made to appear intellectually and, according to their lights, morally respectable. The
formula of apartheid or "separate development" can be represented as offering the
necessary combination of reassurance to the whites (Dr. Verwoerd has stated
explicitly that its essential purpose is to safeguard white rule) and acknowledgment
of the right of non-whites to "self-development" in "their own areas". To his followers
the question whether the policy is practicable is wholly academic, so unthinkable for
them is any alternative.

Sharpeville and after
6. I have written first about Dr. Verwoerd and his party because they must be
expected to dominate the South African scene for at least some years to come. Even if
some miracle removed Dr. Verwoerd from the scene tomorrow, someone from the
Transvaal would step into his shoes-probably Mr. Vorster, the Minister of Justice,!
or if he were thought too young at present, Senator de Klerk, the Minister of the
Interior2-and the Verwoerdian soul would go marching on. Nor need we consider,
for present purposes, the remote possibility (on which some members of the official
Opposition place their hopes) that splits in Nationalism might appear, Dr. Verwoerd
lose his position and Sir de Villiers Graaff, the United Party leader, join a coalition
government under some "moderate" Nationalist Prime Minister. All guesses, I
believe, about the future course of events in this country and all proposals for our
own policy towards it must at present be based on the assumption that the existing
Nationalist regime continues. If events prove otherwise-as of course they may-it
is likely to be as a result of violent upheaval rather than of any peaceful evolution; for
Verwoerdism has deliberately rejected as impracticable the search for a middle way.
1

2

B J Vorster, minister of justice since 1961; subsequently prime minister, 1966-1978.
J de Klerk, subsequently president of the Senate.
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But the outcome of any major convulsion in Southern Mrica is so uncertain that it is
not yet possible to make specific provision for the contingencies which might then
face us.
7. Thus when we try to assess the prospects it is worth considering first of all
those factors which are most likely to affect the calculations of South Mrica's present
rulers. And here one must mention one thing which conditions, even to-day, so
much of the outlook of white South Mricans: namely luck. First, of course, there is
the material wealth unparalleled in the world outside North America and quite
fabulous by Mrican standards which has made many South Mricans regard riches as
a natural birthright. There is also the geographical remoteness which has saved
South Mrica from the more damaging effects of two world wars-the second of
which especially hastened her industrialisation-and has so far left her still largely
insulated from independent Mrica. How different would be the scene in Southern
Mrica to-day if, for instance, Mozambique and Angola had been French or Belgian
instead of Portuguese territories and had already been given independence? South
Mrica has been fortunate too in being able to count on the support of the leading
Western States at the United Nations in resisting sanctions even though the same
States have repeatedly condemned her policies.
8. At least until recently most white South Mricans had come to take this luck
for granted; and even to-day it strongly colours their view of the world. It shows no
more than a proper sense of fitness on the Almighty's part (thus many here believe)
that the universe should be so ordered that all exceptions to the general rule should
be in favour of South Mrica. True, in the panic after Sharpeville it seemed that the
bubble might have been pricked. Even to-day business confidence has not fully
revived and seems unlikely to do so. But for most of the white electorate there was
only relief when things simmered down again after the scare; it was not so bad after
all, and the Government would no doubt be as good as its word and keep the blacks in
their place. Clearly it would be folly to take chances, as the British were doing in
Central Mrica, with multi-racial experiments. Verwoerd might not have the complete
answer, but his ideas were probably better than anyone else's. Back him and South
Mrica's luck might after all yet hold. Anyway, what was the alternative? .. .
10. Nevertheless, in the longer term, Mr. Sauer may prove to have been at least
partly right. There is little doubt that Sharpeville and its reactions were a turning
point and that things will never be quite the same again. Most white South Mricans
are now aware that the crust of normality on which their lives are built is
precariously thin; and this in turn has caused reactions which give the Government
reason for concern. It must always be a central preoccupation of any white
government in South Mrica to maintain confidence in its ability to protect the lives
and property of the white electors. Any government, however well entrenched
apparently, would face ruin if it failed in this. While confidence has not been fatally
undermined as yet, the danger that it might be has clearly become more real; and the
Government has not disguised its fear that, in future outbreaks of violence, local
groups of whites might seek to take the law into their own hands. Should this occur,
situations could quickly develop which it would be difficult or impossible to bring
under control without drastic action against whites as well as non-whites. Hence the
recent efforts to bring potential vigilantes and Ku Klux Klan under some sort of
discipline in Home Guard units.
11. More generally, the post-Sharpeville atmosphere-half relief that things
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were not worse, half fear that they might yet become worse-is not conducive either
to vigorous economic expansion for which most of the other preconditions now exist,
or to the sort of political confidence at home which the Government would wish to
see when they come to confront external hazards, some of which cannot be very far
away. Moreover South Africa's withdrawal from the Commonwealth, though it had
no dramatic effects, has served to underline the Republic's isolation in a dangerous
world and to inhibit a revival of long-term confidence. Many English-speaking South
Africans, though their early dismay has worn off, feel continuing distrust and
resentment at the manner in which the Nationalists got their way. There is now a
real chance that the Government's racial policy may become a serious matter of
contention between the white groups: not because of any basic disagreement about
aims but because territorial apartheid, if it comes about, will be mainly at the
expense of areas of English settlement in the Eastern Cape and in Natal. Thus white
South Africa remains uneasily united, and in indifferent shape to face a crisis.

The outlook for South Africa
12. The crisis may be precipitated from outside or from within; eventually a
combination of external and internal pressures is likely to come about, since the
struggle for power in Southern Africa will not be contained within frontiers, least of
all the patchwork boundaries inherited from the last century. This is well realised
here; and recent developments in Central Africa and the progress of the High
Commission Territories towards self-government have increased South African
awareness of actual and potential danger.
13. Unfortunately the Government, instead of turning its attention to root
causes, still thinks of the danger primarily in military and police terms. Expenditure
on the armed forces has almost doubled in the last two years; and reliance is placed
mainly on superior armament and technique to safeguard South African security
against relatively unsophisticated opponents. Intervention in a neighbouring
territory to prevent its becoming a base of operations against the Republic is not
entirely to be excluded, though this would be hazardous enterprise given white
South Africa's slender manpower resources and the simultaneous demands of
internal security. Meanwhile Angola, Southern Rhodesia and Mozambique remain as
an outer rampart of uncertain reliability and duration.
14. One effect of this situation is to enhance the importance for South Africa of
the High Commission Territories. In the short term they occupy an important
strategic position, being outside the Republic's political and police control, but
within the area of Greater South Africa and with frontiers which could not all be
effectively patrolled, still less be closed. So long as Britain administers them, the
Territories are likely to remain open to refugees, though some co-operation can be
expected in controlling violent subversion. In the longer term, as the Territories
reach independence (and especially if the outer rampart is breached) conflict will be
difficult to avoid.
15. Yet South Africa's interest lies overwhelmingly in avoiding such conflict if at
all possible. Whether she can do so depends partly on how an African revolutionary
movement develops, partly on whether, as with South Africa's foreign relations
generally, the Nationalists' rigid doctrine will prevent them acting in accordance
with the real interests of the country. Dr. Verwoerd's hope appears to be that in the
present transitional period he can keep the big stick of economic pressure behind his
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back while reminding the Territories (and ourselves) of the facts of life, for instance
by tightening control over the movement of "work seekers" from the Territories into
the Republic.
16. But it is highly doubtful whether, for all the strength of South Africa's
bargaining position, and for all the obvious need of avoiding simultaneous conflict on
several fronts, Dr. Verwoerd can ever make the concessions necessary to afford a
chance of accommodating the Territories within a confederation or "Commonwealth"
of Southern Africa. Essentially he conceives of them as potential Bantustans-a conception hardly to be reconciled either with the political development of the Territories
under British tutelage or with the demands of African nationalism.
17. For the pattern of Bantustans-the territorial expression of apartheid-is
essentially a design for the perpetuation of a conquest. For any sort of parallel one
has to go to Cromwell's Ireland and the reservation, west of the Shannon, of a
"homeland" for an otherwise helot population; or perhaps to Soviet Turkmenia or
Tajikistan, where a relatively backward population is held, I understand, firmly in
thrall behind a screen of political quasi-autonomy and cultural and linguistic "selfdevelopment". Neither the Basuto, Swazi or Tswana can be expected willingly to
accept such a design for their own future: indeed it is still far from certain whether it
will be accepted by the Africans of the Republic. (The Zulus in particular are at
present showing marked lack of enthusiasm.) Much will certainly depend on how the
Transkei venture goes; and about this Dr. Verwoerd and his Government probably
know almost as little as anyone else .. . .
19. . . . Is it possible to conceive circumstances in which any white government
would admit [African urban leaders] to a share of political power? Or failing that, at
least be prepared to treat with them as interlocutors entitled to represent the views
of an important part of the population?
20. So long as the great majority of South Africa's white electorate continue to
believe that white supremacy can be prolonged, even for a doubtful while, there is
little chance of an affirmative answer to either question. This melancholy judgment
leads on to the conclusion that no important change can be expected until the white
population believe themselves to be faced with an extreme hazard, and their
confidence in the ability of the regime to protect their lives, property and privileges is
sapped decisively. The danger is that when this time arrives it will be too late. Many
of the white population are so committed to present attitudes that when scared they
will instinctively reach for their guns. The non-whites too may well prove to be
beyond the power of their own leaders to control. Their patience and discipline in the
past have been remarkable; but there are signs that the cumulative effect of years of
frustration and of the achievements of black nationalism abroad is altering their
temper. Although the banned African National Congress (A.N.C.) itself remains a
well-disciplined body, it is the more primitive and violent Pan-Africanist Congress
(also banned) which has attracted support recently; and this is something of which
the A.N.C. in its turn must take account.
21. One is often asked at what point in the future one foresees the arrival of this
climax: for most people assume in a vague way that it will come some day. My own
view, as I have suggested above, is that it will require simultaneous pressures from
outside and within to bring South Africa to the point of crisis. Internal pressures
exist and are visibly increasing. The external pressures are less immediate though
they too are building up. Events in Central Africa have caused a renewed
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nervousness, and Mr. Field's prospects in Southern Rhodesia are not viewed here
with optimism. 3 South-West Africa is a large question mark; and with its future is
tied up that of the already diminishing support South Africa commands at the United
Nations. The Portuguese territories seem reasonably secure at present, but the
Republic has no power to influence developments there. Hope that the tide of
Africanism would spend itself before reaching South Africa's frontiers is unlikely to
be realised. In any case the High Commission Territories are likely soon to be under
African administrations which-whatever the degree of continuing British
involvement and responsibility-can be at best precariously neutral.
22. Though all in varying degrees unfavourable to South Africa, these factors are
not subject to any predictable time scale. All that can be said with reasonable
certainty is that the establishment of independent African States neighbouring on
South Africa cannot be very long delayed and that thereafter the internal African
resistance movement, having easier access to outside aid and advice, will probably
develop beyond its present rudimentary stage into an organised guerilla movement
backed by the majority of world opinion.
23. Although this prognosis seems to leave little room for optimism I am not
myself entirely pessimistic. Verwoerdism in its present form must collapse eventually
for the simple reason that it is not only evil but cannot be made to fit the facts: it is a
policy for putting back into their shells eggs which were broken long ago (when
South Africa first began to become industrialised). Its irrelevance to the modern
Republic must become increasingly apparent; and those who disagree with itparticularly within the Nationalist Party and the Dutch Reformed Church-but who
at present hide their heads may grow more willing to come out into the open. As in
Victorian England, the great majority of white South Africans call themselves
Christians and still flock to church. Christianity, as an intelligent Nationalist said
privately to me the other day, is a much more serious long-term threat than
Communism to white supremacy. A powerful shock is needed before there can be any
new alignment of political forces; but it is not a foregone conclusion that such a
shock would have to produce chaos before any new deal emerged. The essential thing
is that politics should be given the chance they have never had in South Africa for 50
years ....

The options for Britain
25. Whatever the outcome of apartheid policies, South Africa must expect to
meet African and possibly other pressures from outside, while inside its own camp
Africans heavily outnumber its white population. In such circumstances white South
Africa is under an overpowering necessity to come to terms with its own Africans
while time remains. Its dilemma is that it stands no reasonable chance of doing this
under a regime of the present type. The most likely prospect is therefore that of a
prolonged rearguard action in defence of power and privilege and later perhaps of
power alone, for once the struggle ceases to be one-sided the white population can
scarcely hope to retain its present living standards or prosperity.
26. As this struggle for power develops, Britain in her turn will be faced with
sharpening dilemmas:-

3

Wins ton Field, the new prime minister of Southern Rhodesia.
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(a) It will become increasingly difficult to continue treating South Africa as halfally and half-untouchable at the same time; we shall have more difficult choices to
make between our conflicting interests in keeping on terms with the regime on
the one hand and avoiding outrage to black African opinion on the other.
(b) Pressures at the United Nations likewise seem certain to become more
uncomfortable. The choice which may soon face us may no longer be whether or
not to agree to participate in sanctions but whether or not we can and should
actively resist their application. An international crisis over South Africa, such as
could result from an attempt to enforce a judgment of the International Court
against the country, would offer tempting opportunities to the Communist Powers
to pose and perform as active champions of free Africa against the last stronghold
of white domination and would place the West, and ourselves especially, in a severe
predicament.
(c) In determining the future of the High Commission Territories we find
ourselves placed between our duty to the inhabitants whom we cannot, so long as
we hold responsibility, subject to the Verwoerdian pattern which they rightly
reject, and our knowledge that their future is nevertheless inextricably bound up
with that of the Republic.
27. In considering the choices before us we must, as I have said above, assume
that Dr. Verwoerd is to be with us for a considerable time. He, for his part, badly
needs such support as he can get from us internationally, and especially he needs to
maintain good working relations with us over matters affecting the High
Commission Territories. We on our side have no interest in promoting or condoning
violence; and I have already told the South African Government that it is our policy
to do what we can to prevent action in any of the Territories which is designed to
foment violence in the Republic. There is no doubt that this policy is in our own
interest and that of the Territories. But in giving effect to it we shall expose ourselves
to criticism and risk giving colour to the belief that we are in league with Dr.
Verwoerd. Against this we shall have to show, first, that our policy towards deserving
political refugees remains unchanged and, secondly, that any action we take is firmly
based on the Territories' own interests, and, if possible, that it has the support of
their chosen representatives.
28. Developments at the United Nations are harder to foresee. But we have
already warned the South African Government that if it fails to respond to the
judgment of the International Court in the case of South-West Africa it cannot expect
our support. Thus far we have been able to keep in step with the United States
Government; but should matters come to a crisis, the British interests at stake would
be much greater, absolutely and still more proportionately, than those of the
Americans, who might not be seriously deterred from supporting drastic action
against South Africa if the interests of their world policy seemed to demand it. At the
present stage one can say only that our chances of avoiding participation in any form
of international action against South Africa seem likely to diminish unless we are
prepared to find ourselves alone or in doubtful company.
29. Finally, as regards the future of the Territories themselves, we shall quite
soon face the consequences first of self-government and then of self-determination.
This may present the most difficult of all our dilemmas in Southern Africa. The
Territories, or at least two of them, will in any case require continuing financial
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support for several years; and if at the relevant time the Republic is still under a
Verwoerdian regime, they may well seek from us some form of continuing political
protection too. It is hard to see how this could be given in a way which did not place
us in a position of responsibility without power; and to accept such a position would
get us the worst of several worlds.
30. By the standards of even 10 years ago none of the Territories is yet ready for
self-government, let alone for independence. But such standards have changed
abruptly, and Swaziland or Bechuanaland is entitled, if it likes, to claim to be as
qualified for independence as Ruanda or as Chad. If, as at present seems more likely,
the Territories seek the advantages of both independence and protection, we shall
have to show ourselves both critical and reluctant. Meanwhile, our own interest
dictates that for the next few years while we are still responsible for their government
we should seek, through increased financial aid, to prepare them so far as is humanly
possible to stand on their own feet when the time comes. Only if they are as confident
and self-reliant as we can make them will they have a chance of holding their own
when they are exposed to the more exacting trials which will face them as they
become self-governing.
31. Thus as the situation in Southern Africa develops our own dilemma can
hardly fail to become more acute. Our great commercial and financial stake in the
Republic, our position in the Territories and our-defence requirements alike give us a
strong interest in South African stability. But stability without political change
cannot prove lasting; and the chances of change without convulsion, though I
believe they have not finally disappeared, must become increasingly remote. In these
conditions we shall need frequently and critically to reconsider where the balance of
our interest lies and how much support of any kind we should continue to give the
Government of South Africa . . .. 4
4

Lord Home minuted on this despatch: 'It is an interesting, though in some respects depressing, account
of the problems actual or impending of which our policy has to take account. H. 18.6.63'.
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CAB 129/114, C(63)109
28 June 1963
[Summary of British policy towards South Africa]: briefing despatch
for Sir H Stephenson on appointment as high commissioner, from
Lord Home
Your Excellency will be arriving in Cape Town two years after South Africa became a
Republic and quit the Commonwealth, one year after the entry into effect of the
South African Act defining our new relationship and on the eve of what may well be
the most difficult phase of Anglo-South African relations since the creation of the
Union 53 years ago. This is therefore an appropriate occasion for summarising our
policy towards South Africa and for recalling certain principles which should guide
you in the discharge of your task.
2. The post of Her Majesty's Ambassador is, even apart from his administrative
responsibilities as High Commissioner for Basutoland, Swaziland and the
Bechuanaland Protectorate, an exceptionally difficult one. The Ambassador has to try
to reconcile a number of conflicting interests, on some of which your predecessor
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recently focused attention in a lucid analysis in his valedictory despatch No. 20 of the
14th of May. 1 We must bear in mind our major economic stake in South Africa,
consisting of investments worth over £900 million and an annual volume of export
trade of some £250 million including "invisibles". We have to be mindful of the
intimate relationship to the Republic of the High Commission Territories, which are
dependent to so great an extent upon South Africa for their economic life and whose
interests the Ambassador must protect and represent to the South African
Government. We have a defence relationship with South Africa, which is important
to us because of our int-erest in the security of the sea routes round the Cape and in
possible air routes across and through South Africa. By an exchange of letters
between the then Minister of Defence and the South African Minister of Defence the
arrangements and understandings on these matters in force before South Africa left
the Commonwealth were extended without change. More broadly, the two countries,
though now foreign to each other, have preserved a special relationship flowing from
their historic ties and the existence of a population of British speech, descent and in
some cases nationality, who comprise some 40 per cent of the Republic's 3 million
Europeans.
3. At the same time we cannot overlook the implications of the South African
Government's racial policies, both for the future of the Republic itself and in the
wider international context. A steady accumulation of repressive measures and of
insensitive indifference to the dignity and aspirations of South Africa's 13 million
non-Europeans has created an explosive situation which the Government may one
day find itself unable to control. Its side-effects are already being felt in the High
Commission Territories, where the activities of African opponents of apartheid,
denied legitimate expression in the Republic, are causing us growing
embarrassment. In South Africa itself the Government's repressive measures have
not crushed non-European opposition. They have only driven it underground into
channels of conspiracy and violence. As Sir John Maud reported in his despatch No. 3
of the 25th of January, these conditions coupled with the existence of the only
industrial proletariat South of the Sahara, are ideal for Communist penetration and
subversion. This has been assisted by the Government's misguided practice of
attacking liberal ideas in the name of anti-Communism, so identifying the two and
making Communism look more respectable. The anti-Communist obsession of the
South African authorities thus tends to make it more difficult to alert responsible
Black leaders to the long-term dangers to themselves of Communist penetration of
the "liberation movements". There is consequently a serious danger of mounting
tension and attrition culminating one day in revolution, from which, if present
trends continue, a Communist-dominated African Government might emerge. For
Britain and the West this would be a major disaster.
4. Internationally, apartheid and the South African Government's policy to the
related question of South-West Africa have placed them in a position of virtual
isolation and have made them the target not only of intense pressure from the United
Nations, but also of strong criticism from opinion in all Western countries. Her
Majesty's Government have repeatedly made clear both publicly and through
diplomatic channels their condemnation of apartheid which they regard as not only
misconceived in the interests of South Africa itself but also dangerous to the
1

See previous document.
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interests of the West in Africa as a whole. To give the appearance of condoning
apartheid or assisting the measures by which it is enforced would not only be
prejudicial to our position in Africa and the United Nations, but would also be
contrary to the whole liberal tradition of our colonial policy and to the multi-racial
character and principles of the Commonwealth. In his dealings with the South
African Government, therefore, whether over our own interests or those of the High
Commission Territories, it is essential that the Ambassador should avoid giving the
impression that we have any sympathy with these policies.
5. Our policy towards South Africa must accordingly try to balance our short
against our long-term interests and see the local scene against the wider
background. On the one hand we must try to maintain a reasonable working
relationship with the present Government, which for its own reasons welcomes
"friendly" relations with us and professes to believe that the severance of the
Commonwealth link has actually led to an improvement in these relations. We for
our part do not wish world opinion to think that our association with Dr. Verwoerd's
Government is particularly warm or close; indeed it is necessary to make clear that
we disagree fundamentally with Nationalist policies and are using what influence we
have, and what means we can legitimately employ, to persuade the Government to
respond to world opinion. But we must nevertheless face the fact that we cannot go
beyond a certain point without risk of grave damage to the special interests to which
I have referred above. We can expect the South African Government to try to make us
believe that because of these special interests we depend more upon their good will
than they on ours. This leaves out of account their extreme isolation and the
corresponding value to them of maintaining a respectable relationship with at least
one major Power. It also ignores the vulnerability of the South African economy to
any lapse of international business confidence, such as would certainly occur if the
South Africans took action against British trade or investments, or if a general
deterioration in Anglo-South African relations appeared imminent. How far these
important but imponderable factors mitigate our more obvious vulnerability and
increase our freedom of manoeuvre is a delicate question which it will be your task to
assess and keep under constant review.
6. Though we must remain alive to our immediate interests we must, on the other
hand, take into account the possibility that within the foreseeable future political
power in the country will pass, wholly or partly, into the hands of African Nationalists.
Our relations with the present Government must be conducted in a way which will
not damage irreparably the prospects of future co-operation with an African
Government; and our aim must be to ensure as far as we prudently can, that such a
government is friendly or at least benevolently neutral towards ourselves and the West.
7. In his despatch No. 17 of the 16th of June, 1961, Sir John Maud made certain
recommendat.ions for British policy towards South Africa having regard to these
considerations. I am in broad agreement with his analysis and recommendations. Sir
John Maud suggested (a view which he endorsed in this valedictory despatch) that we
must accept as a basic assumption that the present Nationalist Government of South
Africa will continue in power for some time, and that there is little prospect of any
change of regime as a result of the next elections in 1966. He argued further that the
longer this Government remains in power, the greater, in view of its unyielding racial
policies, will be the damage in the long run both to British interests and to those of
the West.
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8. Sir John Maud recommended that we should use our influence to encourage
those intellectual elements among the white population of South Africa, in particular
among Afrikaners, who question the present policies of the Nationalist Party. We are
therefore using such opportunities as are open to us, by personal contact and in
information work, to encourage the spread of liberal ideas and thus to open the way
to a peaceful transition to representative government. I recognise that developments
over the past two years have made the prospects of peaceful change more remote.
Doctrinaire intransigence on the part of the Government and the consequent
recourse to violence by non-Europeans has widened the racial gulf, hardened
attitudes and discouraged moderates on both sides. In his despatch No. 20 of the
14th of May, Sir John Maud gave as his view that although white South Africa was
"under an over-powering necessity to come to terms with its Africans while time
remains" the most likely prospect was "a prolonged rearguard action in defence of
power and privilege and later perhaps of power alone". But we must not write off
completely the chances of an evolutionary solution, which alone can fully safeguard
our interests in the future; and it is right that our efforts in this direction should be
vigorously continued.
9. Sir John Maud also recommended that, with an eye to the future, we should
try to reinsure with the non-European population by removing misconceptions
about ourselves and Western policy by discreet personal contacts with the nonEuropean intelligentsia (whom apartheid and repression have largely isolated from
Western influence) and by expanding information and cultural work directed towards
the non-European audience. In the latter fields useful progress has been made
during the past year. The first tentative steps have also been taken in making
personal contacts with non-Europeans. Moreover as an overt demonstration of Her
Majesty's Government's dissociation from apartheid, The Queen's Birthday was this
year celebrated by holding receptions in Cape Town, Johannesburg and Durban to
which both whites and non-Europeans were invited.
10. How far this policy of reinsurance with the non-Europeans can be continued
and developed inside Africa (it may also be possible with less risk of embarrassment
to make discreet contacts outside the country) will be a matter for your judgment.
You should bear in mind the importance of avoiding provocation to the South
African authorities of a kind that would endanger our special interests. But mere
dislike on the part of the Government of what we are doing need not necessarily
inhibit us. We never expected the Government to like our decision to hold a multiracial Queen's Birthday Party although in the event their reaction did not go beyond
a complaint to your predecessor by Mr. Louw. Nor presumably would they approve of
members of your staff meeting non-Europeans; South Africa has under Dr. Verwoerd
reached a state where the authorities regard an articulate non-European almost
automatically as subversive. We have no obligation to accept Nationalist definitions
of who constitutes respectable company; nor can we nor should we respect all South
Africa's social customs, where such respect would contravene our own principles or
be unacceptable to opinion in this country.
11. At the same time we must keep strictly within South African law and give
local citizens (white and black) no encouragement to break it. [Nor do we] encourage
anti-white or anti-Boer attitudes. Even less is it our policy to stimulate insurrection
or violence. I appreciate that, however prudently conducted, our information
activities and the cultivation of personal contacts may tend to encourage intellectual
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opposition to the Nationalist Government. But it should be remembered that we
have not only condemned apartheid publicly; we have also recognised at the United
Nations that the situation in South Africa is sui generis, that the Government's racial
policies are removed from the scope of Article 2 (7) of the Charter, are a matter of
legitimate international concern and are a flagrant violation of the United Nations
Charter and of the Universal Declaration of Human Rights. In November 1961 we
and 96 other countries voted for a resolution in the General Assembly which inter
alia urged all States "to take such separate and collective action as is open to them in
conformity with the Charter to bring about an abandonment of those policies". In a
sense, therefore, we are under an obligation to give our opposition to them a
practical form. The methods we employ, however, are for us to choose, the
consequences of their employment for us to assess. Here we must be guided by the
delicate balance of interests which I have outlined earlier in this despatch. It is also
important that we should carry other countries with us in order to reduce the extent
of our own exposure to possible South African reactions. You should therefore keep
in close touch with the Americans and other friendly Powers, whom we have already
urged to follow our example by giving a multi-racial party on their National Days.
The Americans at least intend to do so.
12. The prospects of the present South African Government modifying to any
significant extent their policy of apartheid are exceedingly remote. Each
parliamentary session has seen fresh additions not only to the range of
discriminatory racial legislation, but also to the mass of repressive measures which
have armed the executive with an array of arbitrary powers, which now include the
right of virtually indefinite detention without charge and without access to legal
advice. We must accordingly accept that indignation on this subject in Britain, at the
United Nations and among world opinion generally will continue to increase. We
must also expect that Her Majesty's Government will come under increasing
pressure from the United Nations and from some sections of domestic political
opinion to take more positive action in the international field to give practical effect
to their condemnation of apartheid. The General Assembly has already adopted by a
two-thirds majority a resolution calling upon members of the United Nations to
break off diplomatic relations with South Africa and to apply economic sanctions.
Her Majesty's Government, in common with a number of other Western
Governments, voted against this resolution and are not bound by its terms. You are
aware of Her Majesty's Government's position on the question of sanctions, which
has frequently been stated. This position has not changed. Though we see no reason
to confer any special economic favours on South Africa-we must be guided by our
own interests, as the South Africans are by theirs-we are opposed to sanctions on
grounds of general principle and precedent; and because we have to bear in mind our
own trade, investment and defence interests in the Republic, as well as the threat
which economic sanctions against South Africa would mean for the well-being of the
High Commission Territories.
13. The Special Committee which was set up under the resolution has now
begun its work and has enquired of members what action they are contemplating to
give effect to it. Members will in any case be expected to report what they have done
at the General Assembly this autumn when we must expect that pressure on this
subject will be renewed. It is likely that the question will be raised before then in the
Security Council, where an attempt may be made to pass a resolution with
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mandatory effect applying sanctions to South Africa or at least a total embargo on
arms deliveries. We could find ourselves in the acutely embarrassing position of
using our veto against such a resolution unless a sufficient number of abstentions
can be mustered in the Council. As you know, we have already started consultations
with the Americans and other friendly Governments to this end.
14. The South African Government are also in conflict with United Nations
opinion over South-West Africa. They have shown no disposition to comply with the
demand in the General Assembly's resolution of last autumn calling for the
establishment of a United Nations presence in the territory. It is likely moreover that
the contentious proceedings brought before the International Court of Justice by
Ethiopia and Liberia will result in a decision of the court adverse to South Africa. If
South Africa then failed to take steps to comply with the court's decision a serious
situation would arise and there would almost certainly be a demand in the Security
Council for measures to give effect to the court's decision. This could place us in an
even more difficult position than would a similar resolution in the apartheid context,
since South Africa would be completely in the wrong in international legal terms and
the authority of the International Court would be at stake. It is very important
therefore that the South African Government should realise that they could not
count on our support in such circumstances and should take early steps to conciliate
international opinion on this subject. Representations to this effect have been made
to the South African Government by your predecessor and representatives of other
Governments, in particular the United States Government with whom we shall
continue in close consultation on this matter.
15. The resolution on apartheid of last November recommended not only the
application of economic sanctions, but also the denial by members of arms supplies
to South Africa. Her Majesty's Government's policy is that South Africa is entitled to
purchase arms needed for self-defence against external attack. At the same time,
applications for arms from the South African Government as from other
Governments will continue to be scrutinised from the political as well as the military
and defence points of view. The possibility that a particular consignment of arms
might be used for purposes of internal repression is one of the factors which is taken
into account. In general, it will be the policy of Her Majesty's Government to deny to
South Africa arms which might readily be associated in the public mind with internal
repression. It must be expected that pressure from the United Nations for a complete
arms ban will continue to grow, and would become intense if South Africa flouted an
adverse decision of the International Court over South-West Africa. It would be very
difficult for Her Majesty's Government to continue to supply arms to a country which
was failing to comply with a decision of the International Court.
16. For their part, the South African Government have been reviewing their
position in the light of Mr. Harold Wilson's and Mr. Denis Healey's threats to cut off
arms supplies altogether if a Labour Government came to power. 2 The South African
Ambassador has told me that although his Government do not intend any drastic
steps it will be difficult now for them to place orders for delivery after a British
General Election. He also referred, perhaps only for effect, to the possible
consequences for our understandings on joint defence of the Labour Party's attitude
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Prime minister and S of S for defence respectively in the Labour government of 1964- 1970.
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to arms deliveries. Mr. Young 3 has given a useful assessment of the South African
position in his telegram No. 202 of the 21st of May; I shall wish you to keep this
delicate question under review.
17. In addition to your duties as Her Majesty's Ambassador to South Africa, Your
Excellency will hold the post of High Commissioner for Basutoland, Swaziland and
the Bechuanaland Protectorate. Considerable thought has been given to the question
whether the offices of High Commissioner and Ambassador should continue to be
united in one person. The South African Prime Minister has himself asked that the
offices should be separated on the ground that the Ambassador's work in South
Africa is likely to be prejudiced by his responsibilities in the Territories and that in
his capacity as High Commissioner he might be compelled to reveal his
disagreement with the policies of the South African Government. A section of
political opinion here is also in favour of this change, for the opposite reason, namely
that the interests of the Territories are likely to be subordinated to the maintenance
of good relations with South Africa as long as one man occupies the two posts.
18. Full weight has been given to these arguments and to other considerations;
for as this despatch will have made clear, the reconciliation of conflicting interests
and desiderata which you will have to seek is a good deal more complicated than a
simple balance between the good of the Territories on the one hand and the
preservation of friendly relations with the present South African Government on the
other. It was decided, after a review of the question last year, that the arguments for
uniting the two offices continued to prevail for the present. It is possible, however,
that this situation will change in the relatively near future as a result of
constitutional developments in the Territories. It may then be desirable to abolish
the office of the High Commissioner altogether and to put an end to your power of
intervention in the internal affairs of the Territories. The need for constant liaison
between yourself and the Governors of the Territories would of course remain;
indeed it is likely to increase as tension in South Africa and between her and the
outside world becomes more acute. The Governors for their part would have to pay
constant regard in their administration of the Territories to relations with the South
African Government and to the wider considerations of developments in the rest of
Africa and of British and international opinion. No decision on this subject will,
however, be taken until you have been given an opportunity to submit your own
recommendations in the light of your experience in the post. 4
3

W H Young (FO), HM minister, Pretoria and Cape Town since 1962.
Sir H Stephenson's responsibilities as high commissioner for Basutoland, Bechuanaland and Swaziland
were not defined here, as that was a matter for the Colonial Office.
4
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CAB 128/37, CC 46(63)2
11 July 1963
'Policy towards South Mrica': Cabinet conclusions over UN resolution
on economic sanctions

The Cabinet had before them memoranda by the Foreign Secretary (C. (63) 102, 109
and 115) on United Kingdom policy towards South Africa.
The Foreign Secretary said that resolutions calling for the expulsion of South
Africa from the United Nations or for the application of full economic sanctions
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against the Republic would shortly be moved in the Security Council of the United
Nations. The United States Government had indicated that they would be prepared to
vote against both these resolutions, which would thus be likely to be defeated
without the use of the veto. An alternative resolution, proposing a total arms
embargo, was then likely to be put forward. The United States Government were not
committed to oppose such an embargo in all circumstances; but they would be
prepared to join us in sponsoring a more moderate resolution, which would not be in
mandatory terms and, although condemning apartheid, would distinguish between
arms for external defence and arms for the repression of internal disorder.
The South African Charge d'Affaires had recently sought assurances that the
existing Defence Agreement between the South African Government and ourselves
would be maintained and that arms orders already placed in the United Kingdom
would be completed. He had been informed that, while the United Kingdom
Government could not commit its successor, it could perhaps be assumed that
contracts already placed would be fulfilled.
In discussion the following points were made:
(a) Commonwealth African countries were not likely to be content with anything
less than a total arms embargo against South Africa. Moreover, since Ghana occupied
the Commonwealth seat in the Security Council, it was not certain that we should
succeed in securing the adoption of a moderate resolution. If the question were then
transferred to the General Assembly, we might find ourselves in an isolation which
would cause us serious embarrassment.
(b) The adoption of a moderate resolution on the lines proposed would not involve
any great change in our present policy as regards the export of arms to South Africa.
But it might become necessary to prohibit the export of certain supplies of small
arms which the South African Government were at present permitted to buy from
private dealers.
(c) The fact that the interests of the High Commission Territories might suffer if
we adopted a more restrictive policy in relation to the export of arms was an
additional argument for avoiding, if possible, any significant change in the present
arrangements.
(d) The United Kingdom had a substantial financial interest in the supply of arms
to South Africa. For aircraft alone current orders amounted to £26 million, while
orders worth £1Y:l million were currently under negotiation and further orders,
worth £47 million, were in prospect.
(e) The adoption of a moderate resolution on the lines proposed would still leave
us in difficulty in the case of certain types of arms supplies, since equipment such as
tanks, armoured cars and helicopters could be used both for external defence and for
the enforcement of apartheid. Moreover, even if it were agreed to prohibit the export
of further weapons of this sort, we could hardly refuse to permit the sale of
ammunition and spares for weapons and vehicles which we had already supplied to
the South African Government.
(f) A more discriminatory resolution, particularly one in mandatory terms, would
be deeply resented by the South African Government and might endanger the
Simonstown Agreement, which was of considerable strategic importance to the
United Kingdom. This risk, however, must be weighed against the damage which
might be caused to our relations with other Commonwealth countries, in some of
which other important defence interests were at stake, if the United Kingdom were
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thought to be facilitating the supply to South Mrica of arms which could be used for
repressive purposes.
The Cabinet:Authorised the Foreign Secretary, in the light of their discussion, to instruct the
United Kingdom delegation at the United Nations to join the United States
delegation in seeking to promote a resolution on the lines of paragraph 5 of C. (63)
115.
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CAB 129/114, C(63)146
30 July 1963
[Policy on arms for South Africa]: Cabinet memorandum by Mr
Sandys. Annex: high commissioners' views about likely reactions in
Commonwealth Mrican countries

~I

I

I have asked all our High Commissioners in Mrican Commonwealth countries for
their assessment of the likelihood of retaliation by those countries against British
interests if we take a line on South Mrica which offends them greatly during the
forthcoming debate in the Security Council. I attach at Annex a note which
summarises their replies.
2. Their main conclusion is that a very high degree of emotion about South
Mrica has been generated in Commonwealth Mrican countries, particularly since the
Addis Ababa Conference. This emotion arises most acutely on the question of a total
arms embargo against South Mrica. It is almost certain that if by ourselves we veto a
resolution on this issue there will be retaliation against us in Mrica.
3. The form of such retaliation cannot be predicted accurately. Even in a country
like Sierra Leone, where there is at present goodwill and friendship towards us, we
should be faced with hostility and resentment. Widespread demonstrations against
Britain would be likely. It is also possible that British businessmen and firms
operating in Mrican countries would be subject to harassment. In addition,
depending on the way things develop in the Security Council, some more drastic
action is possible, such as expropriation of business interests and the termination of
military co-operation. Threats to leave the Commonwealth would be likely, but
probably would not be carried out.
4. The Mrican countries of the Commonwealth could, if they chose, inflict much
harm on our economic interests. Our exports to them are larger than to South
Mrica: The income from our investments in South Mrica is less than that from the
rest of the continent. On the other hand, in seeking to hurt us the Mricans would
inflict much damage on their own economies, for a chain-reaction of retaliation
would involve them in the loss of our market and our aid. They are therefore unlikely
to apply economic sanctions wholeheartedly against us if we refuse to modify our
policy towards South Mrica. But they could, and probably would, take limited action
which would be damaging to our economic interests.
5. In supplying arms to South Mrica we distinguish between arms needed for
external defence and those suitable for internal repression. This distinction has in
practice proved very difficult to draw, and carries no conviction with the Mrican
countries. If we persist in it and incur sole responsibility for foiling the demand for a
total arms embargo, we shall incur the maximum odium in Mrica.
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6. Provided the Americans are with us, the risk even of voting against a
mandatory resolution calling for a total arms embargo against South Africa would be
acceptable. But if we cannot carry the Americans with us and so find ourselves in
isolation (or only in company with the French), I consider that, subject to the
fulfilment of existing contracts, we should go no further than the Americans.
7. I accordingly recommend that our representative at the United Nations should
be instructed to go as far as but no further than the United States in voting for
restrictions upon the supply of arms to South Africa.

Annex to 465
High Commissioners were asked to provide an assessment of the likelihood of
retaliation by African Commonwealth Governments if we were to stand out, at the
forthcoming Security Council debate, against either a total arms embargo on South
Africa or a demand for economic sanctions; and to distinguish between a situation in
which we stood out on our own and one in which we were supported by other
countries.
2. Their replies show beyond doubt that the main danger of such reprisals would
arise if we opposed a total arms embargo on our own.
3. Although the form and intensity of retaliatory measures would vary from
country to country, there is general agreement that there would, as a minimum, be
demonstrations against British official persons and premises. In most countries too,
we could expect dramatic gestures intended to express the strength of emotional
feeling about British policy; in Ghana, for example, these might include the
expulsion of the British Joint Services Training Team, thus removing a major
element in Ghana's Western orientation and depriving us of a market for British
arms. In all African Commonwealth countries we would have to expect a general
disposition to make things difficult for British business interests (e.g., by refusal of
entry permits; agitation against British goods; interference with the operations of
British Overseas Airways Corporation (B.O.A.C.)).
4. Some distinction can be drawn between West and East Africa. In Uganda and
Tanganyika attitudes are more emotional, and there might be a greater disposition in
these countries to take brusque and ill-considered steps. In Ghana, reprisals would
be likely to take the form of carefully calculated political gestures; in Nigeria and
Sierra Leone the risk of overt political retaliation would probably be less. In both
East and West Africa, extremists might demand severance of the Commonwealth
link, though Governments would be likely to be more cautious. Account must be
taken of the possibility of a chain reaction, moderate countries being influenced by
action taken by the more radical governments-Ghana, Uganda and Tanganyika.
5. Reactions to a British refusal to support economic sanctions would be likely to
be more restrained. In West Africa and Tanganyika there is at present some
willingness to acknowledge our special difficulties over economic measures against
South Africa. In general, African Commonwealth Governments would be likely to
consider the consequences before taking retaliatory action against British trade
which would seriously damage their own economies and development prospects.
6. In most cases the risk of retaliation against us would probably be much less if
we and the Americans voted the same way.
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PREM 11/4487

31 July-26 Nov 1963

'Policy towards South Mrica': briefing minutes for prime ministers by
Sir B Trend (Cabinet Office)

~I
~I

(1) Arms embargo: memo C(63)1461, Policy towards South Africa
At their last discussion the Cabinet agreed 2 that we should work with the United
States for a compromise resolution on arms exports to South Africa, which would
draw a distinction between arms which might be used for the enforcement of
apartheid and arms required for South Africa's external defence.
2. It now seems possible, however, that the United States will feel unable to resist
a demand for a total arms embargo or even to resist a demand for economic
sanctions. What should our attitude be in either of these two cases?
3. So far as a total arms embargo is concerned, the Commonwealth Secretary
suggests that we should keep exactly in line with the Americans. We should not risk
allowing ourselves to be isolated, without American support; and, if the Americans
accept a total arms embargo, we should do so too, subject to the fulfilment of
outstanding contracts. We should, admittedly, stand to l.ose substantial export orders;
but our economic interests in the Commonwealth countries of Africa are greater
than our economic interests in South Africa and the balance of advantage lies in
endorsing the view of Commonwealth Africa, if the Americans incline that way.
4. The position is more difficult in relation to economic sanctions. The
implications of these have been analysed in some detail; and it seems probable that
South Africa could survive for some time without imports but that we should suffer
severely from the loss of our exports, including invisibles. Our balance of payments
would suffer; and the risk of a sterling crisis would be increased by the fact that,
under an economic embargo, South Africa would have no need to export gold and
this, by increasing doubts about the price of gold, would be liable to lead to
speculative pressure against both the dollar and sterling. On the other hand, to veto a
resolution on economic sanctions or to abstain from supporting it would expose us
to the same kind of damaging reaction from the Commonwealth countries of Africa
as would be provoked by an arms embargo. But we might have a better chance of
persuading the more intelligent African Commonwealth countries that economic
sanctions would have so severe an effect not only on our own economy but on theirs
also as to make it unreasonable that we should be expected to agree to their
imposition; and it is perhaps an additional argument in favour of accepting an arms
embargo if, beside being politically inevitable, it is the price of avoiding a more
comprehensive system of economic sanctions.

B.T.
31.7.63
(2) Re memos: South Africa (C.P.(63) 6, 8 and 10)
Our overriding objective must be to avoid a mandatory resolution calling for
economic sanctions, since we should have to veto such a resolution and this-as the
Commonwealth Secretary points out-would do irreparable damage to our relations
with the African and Asian countries of the Commonwealth.
1

See previous document.

2

See meeting on 11 July 1963, document no 464 above.
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We should therefore do all we can to mobilise support for a more moderate
resolution. The Foreign Secretary annexes to C.P.(63) 8 a possible text, of which the
operative passages are:(i) Substantive paragraph 4, which calls upon all states "To cease forthwith the
sale and shipment of materials and equipment for the manufacture of arms and
ammunition in South Africa".
(ii) Substantive paragraph 6, which proposes the establishment of a group of
experts to study alternative solutions of the problem of apartheid and the means by
which the United Nations might promote them.
As regards (i), the Foreign Secretary has hitherto refrained from committing us to
support paragraph 4; but he regards it as virtually certain that, if we are to keep the
United States and Norway on our side, we shall have to be ready to vote for the
resolution as a whole, including paragraph 4. We should make it clear, however, that
we regarded this paragraph as a recommendation only and that we intended to place
our own interpretation on it-a procedure which would merely require us to prevent
the export, subject to existing contracts, of specialised machinery and equipment for
the production of repressive weapons.
This would carry one stage further the process initiated by the Cabinet's decision
on 23rd September that we shpuld continue to supply ships, naval aircraft and other
equipment required for the protection of the Cape sea routes, but that we should not
accept any future orders for small arms and other types of equipment which could be
used for riot control, and that we should hesitate to supply tanks and armoured
fighting vehicles. Nevertheless, the further step of refusing to export specialised
machinery and equipment for the production of repressive weapons in South Africa
is now probably inevitable-the more so since even a total arms ban would not lose
us more than £4-£5 million a year out of total exports to South Africa amounting to
£150-£200 million a year, and the South Africans would be unlikely to react by
abrogating the Simonstown agreement which is important to them in its own right.
The real question at issue, therefore, is not whether the further step which the
Foreign Secretary proposes will go too far, but whether it will go far enough, i.e.
whether we should now be prepared, if necessary, to go the whole hog and accept a
total arms embargo. But, perhaps one step is enough at a time-so long as it keeps
the Americans and the Norwegians with us.
·
As regards (ii), the Foreign Secretary suggested, in paragraph 7 of C.P.(63) 6, that
we need not, at this stage, commit ourselves to participating in the work of the group
of experts. But, is this still his view? And, here again, does it really go far enough? If
we participated, we might find it difficult not to become involved in recommending
possible alternative solutions (? partition) which we could not wholeheartedly
endorse. On the other hand, we might, by participating, at least keep the discussion
on realistic lines and prevent the group from recommending wholly impracticable
courses. And we should gain, rather than lose, in the eyes of the Afro-Asian members
of the Commonwealth and of the United Nations as a whole. 3
B.T.
11.11.63
3

The new prime minister minuted: 'I think it quite impossible to keep such a discussion on realistic lines.
[A.D-H]'.
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(3) Re memo: South Africa (D.O. (63)7)

This study has been prepared by the Official Committee on Defence and Oversea
Policy as a basis for Ministerial consideration of the issues which may arise during
the current Security Council debate on South Africa .
. . . In essence the study concludes that:
(a) There is no prospect at present of a peaceful outcome of the tension in South
Africa.
(b) In the long-term some solution is bound to emerge; and despite the
formidable opposition to change which the South African Government can
mobilise, the solution will probably prove to be a victory in some form or other, for
the black Africans. If, therefore, we are forced to take sides, it is the black Africans
whom ultimately we must back.
(c) Nevertheless, we should avoid taking sides so far as we possibly can,
particularly since in the short-term the white Africans in the Union could do more
damage to our economic interests than the black Africans.
(d) It follows that, if there is to be any hope of avoiding a civil war, we must try to
work for the gradual emergence of some modus vivendi between white and black
South Africans, which will allow the latter to play a more prominent part in the
Government of the country; that, in our search for this solution we should incline,
on the whole, towards the black rather than the white, South Africans; and that, so
far from starting with any fixed preconceptions about the nature of such a
solution, we should keep an open mind and be ready to consider any possible
course of action, not excluding some form of partition.

li
I I

In order to give effect to a policy on the above lines we must be prepared:(i) To take part in the study of "alternative approaches" which the United Nations
propose to undertake. It would be preferable, from our point of view, that we should
participate in this study not formally as a Government but informally in the shape of
United Kingdom individuals chosen for their personal qualifications by the SecretaryGeneral. If so we must be ready with possible names. We must also seek from the outset to encourage the group to be ready to entertain any possible solution and not to
confine themselves simply to the multi-racial "one man one vote" hypothesis.
(ii) To move to a more restrictive position than at the moment on the export of
arms (and of materials for the manufacture of arms) to be used for repressive
purposes. The successive stages by which we might tighten up our own controls on
this issue are outlined in paragraph 12 of Annex A, and it is implied that we should be
ready to go as far as (d)-i.e., an immediate total embargo on arms, including
existing contracts-if this is the only alternative to the imposition of economic
sanctions, which we could not contemplate.
(iii) To try to agree, with greater precision than at present, a common line with
the United States and the Governments of the old Commonwealth. The first
opportunity will occur when the Foreign Secretary meets the United States Secretary
of State next month; and an initial contact on that occasion might be followed by
more detailed discussions by officials on the basis of a "suitably edited" version of
D.0.(63) 7. Discussions with the old Commonwealth will probably have to wait until
the elections in Australia and New Zealand are over and the new Governments have
had time to take stock of the position. But as soon as we have agreed a line with the
Americans we ought, if possible, to agree it also with the old Commonwealth.
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(iv) To continue to maintain that there is a clear distinction between issues which
arise in the case of South Africa and those which arise in the case of Southern
Rhodesia and the High Commission Territories. This will not be easy, however much
we may maintain that apartheid creates in South Africa conditions which have no
parallel elsewhere. Strictly this is true; but to the ordinary man in the street
Southern Rhodesia is not so very different from South Africa, and we must seek to
ensure that any of the procedures which we adopt in relation to the latter cannot be
quoted against us, as a precedent to embarrass us, in relation to the former.

B.T.
26.11.63

467

CAB 128/37, CC 51(63)6
1 Aug 1963
'Policy towards South Mrica': Cabinet conclusions on UN resolution
on economic sanctions
The Cabinet had before them a memorandum by the Commonwealth Secretary on
United Kingdom policy towards South Africa (C. (63) 146).
The Foreign Secretary said that we had recently agreed in principle with the
United States Government that both countries would veto any Resolutions which
might be introduced in the Security Council of the United Nations to expel South
Africa from the United Nations or to enforce economic sanctions against her. The
Afro-Asian bloc in the United Nations, however, anticipating defeat on these issues,
were now seeking support for a Resolution restraining member countries from
exporting all types of military supplies to South Africa. There was some hope that,
with the co-operation of the Governments of the United States and Norway, we might
secure an amendment of this Resolution which would exempt from the scope of the
embargo "military supplies appropriate only for defence against external aggression".
A resolution on this basis would probably enable us to maintain our existing policy as
regards the supply of arms to South Africa, provided that we stipulated that we must
remain free to complete existing contracts and to continue to supply spare parts,
ammunition, etc., for arms which we had already exported. On the other hand the
word "only", if strictly interpreted, might cast some doubt on our freedom to
continue to export arms, such as tanks and helicopters, which, although primarily
for use in defence against external aggression, could in certain circumstances be
employed to repress internal disaffection.
Moreover, we must envisage the possibility that a Resolution of this kind might fail
to command sufficient support in the Security Council and that we might thereafter
be unable to secure the defeat of the extreme Resolution sponsored by the Afro-Asian
bloc, particularly if the United States Government abstained from voting on, or even
voted in favour of, such a Resolution. If we then felt that we must continue to oppose
it, we should stand alone, apart from France; and we should have to decide whether
we should abstain from voting on it or should go to the lengths of imposing our veto.
In discussion there was general agreement that we should initially concentrate on
seeking to secure the amendment of the Afro-Asian Resolution on the lines indicated
by the Foreign Secretary. If possible, the limiting word "only" should be eliminated;
but we should accept its retention, if necessary, and should vote in favour of the
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amended Resolution subject to the incorporation of appropriate safeguards in
relation to existing contracts and the continued supply of spare parts for arms
already exported to South Africa. If, however, this attempt failed and we had then to
decide whether to veto or to acquiesce in a Resolution prohibiting the export of all
arms to South Africa, we should face a very difficult situation. In return for the
military facilities which the Government of South Africa had placed at our disposal
under the Simonstown Agreement, facilities which made a significant contribution
to our ability to maintain our military presence and to support our allies in the Far
East, we had undertaken to do our best to supply arms to South Africa; and this
undertaking, although a moral rather than a legal commitment, could not be lightly
disregarded. We were also under an obligation to discharge our responsibilities
under the Charter of the United Nations; and since the Resolution would be
mandatory in form, we must be prepared either to accept it and to co-operate in
putting it into effect or to dissociate ourselves from it by imposing our veto. Our
position might be thought to be indefensible if we sought to find some intermediate
course which neither accepted nor rejected the Resolution; and we should be as
liable to alienate the African members of the Commonwealth by abstaining from
voting on the Resolution but maintaining supplies of arms to South Africa as by
imposing our veto on the Resolution at the outset.
To veto the Resolution, however, would be to invite our enemies to misrepresent
the United Kingdom as being opposed to the advancement of the coloured peoples of
Africa; and, although it might simplify our relations with Southern Rhodesia, it
would attract the hostility of the other members of the Commonwealth in Africa,
with whom, in the aggregate, we had a more valuable connection, in terms of trade
and investment, than with South Africa. If they chose to adopt retaliatory measures
against a United Kingdom veto on a total arms embargo to South Africa, they could
do grave damage to our interests throughout the African continent. This risk should
be weighed the more carefully in that the export of arms to South Africa, although on
a considerable scale and likely to increase still further in the immediate future, could
not be expected to continue indefinitely. From this point of view it might be wiser to
acquiesce in a total arms embargo, subject to the completion of existing contracts,
and to accept that, as a result, the Government of South Africa would probably divert
future orders to other countries.
The Prime Minister, summing up the discussion, suggested that, initially, we
should seek to mobilise support for an amended Resolution which would exempt
from the embargo arms for defence against external aggression. It was for
consideration whether, for this purpose, we should promote a Resolution of our own,
which would make it clear that we were concerned to secure exemption only for such
armaments as aircraft and warships, on the ground that these were indisputably
related to defence against externat aggression and that their export by the United
Kingdom would therefore constitute no more than a proper discharge of our
undertaking to South Africa to give her as much assistance as possible in this
respect. If we failed to secure support for a Resolution of this kind, however, it would
be necessary to give further consideration to the very serious position which would
then arise. Our wisest course thereafter might be to let it be known in the United
Nations that we should abstain from voting on any extreme Resolution proposing a
total arms embargo; to explain that, although we should propose not to veto such a
Resolution, we should regard our abstention as entitling us to maintain our present
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policy as regards the supply of arms to South Africa; and to indicate that, if the
Security Council were unable to accept our attitude in this respect, we might be
compelled in the last resort to veto the Resolution. This procedure, which would
need further consideration before it was put into effect, might offer the best hope
that we could avoid having to adopt a definite position in relation to an extreme
Resolution proposing a total embargo.
The Cabinet:Invited the Foreign Secretary,· in instructing the United Kingdom Representative
on the Security Council of the United Nations on the attitude which he should
adopt towards any Resolution to prohibit the export of arms to South Africa, to be
guided by the points which had emerged in their discussion.

468

FO 3711167193, no 17
29 Aug-26 Sept 1963
[Policy about UN sanctions against South Mrica]: minutes by
PM Foster and Sir G Harrison (FO)
[Extract]
[A despatch from Sir P Dean (UN) to Lord Home (no 29, 20 Aug 1963) suggested that
Commonwealth delegations at the UN had been proved ineffectual time and time again,
and Britain had to show them it was genuinely working towards the elimination of
apartheid. If Britain got increasingly isolated at the UN over South Africa this would
prejudice the furtherance of policies and interests to be protected. In particular, any
sympathy shown to South Africa at the UN would provoke an attack on Southern
Rhodesia. A departmental submission was prepared, taking account of some of the points
in the minutes below, and suggesting Britain should announce at once that no further
orders for arms would be accepted from South Africa.]

.. . 4. Clearly we shall have to do some preparatory work in consulting other
governments before the Secretary of State's meeting with Mr. Rusk and Mr. [Adlai]
Stevenson; and before we can consult other governments we shall have to clear our
own minds. We must, in other words, decide on a realistic negotiating position. In
his despatch Sir P. Dean suggests that the difficulties we had earlier this month in
the Security Council and the isolation in which we eventually found ourselves might
have been avoided by better preparation particularly if we had been able to get the
Americans to commit themselves to an agreed position in advance of the debate. In
fact we did do a great deal of preparation. We began to work out our own ideas in
some detail in the early spring. We explained this position in circular telegrams to a
number of posts (not only those directly concerned in the Security Council) and
instructed them to speak accordingly to governments (the CRO took parallel action
with their posts). And we took every opportunity at different levels to explain our
position to the Americans and to try to find common ground with them. To some
extent we succeeded, in that there was an agreed Western position on the importance
of avoiding Chapter VII and economic and diplomatic sanctions. In the event the
Afro-Asians removed from their draft resolution the paragraph on economic
sanctions.
5. Where we failed was that it was impossible to persuade other Western
countries except the French, let alone marginal countries like Brazil, Venezuela, the
Philippines and China, to work for a moderate paragraph on arms. With all respect I
do not myself think that this failure was due to any lack of diplomatic finesse on our
part or to any stinting of preparatory work. It resulted from our own policy, namely
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our inability to go beyond what other countries regarded as a half-hearted and
ineffective formula about arms. As a result we had nothing to bargain with and no
room for manoeuvre. We had in fact isolated ourselves on this point from the very
start.
6. I do not suggest that the distinction we draw in our arms policy between arms
for repression and arms for external defence is frivolous or meaningless or without
some logical justification. But, at least as seen by most other countries and certainly
by African countries our position, even with the modifications now being discussed
by Ministers is quite inadequate and unacceptable for the following reasons:
(a) The South Africans already have as many and as various small arms as they
need to deal with any conceivable internal security threat and they are rapidly
developing their own manufacturing capacity for light weapons. Our policy, which
has in practice led to the withholding of revolvers, light automatic weapons, etc.,
thus has no effect on the ability of the South Africans to continue to enforce
Apartheid.
(b) It is in any case widely suspected that we interpret our policy so liberally that
we supply pretty nearly everything that the South Africans ask us for. Since we
cannot, for reasons of general policy, give details of arms supplied and withheld,
we have no way of disproving such allegations. If we did give details, I fear that, on
our present record, we would not do ourselves much good from the publicity point
of view.
(c) The Africans find it hard enough to find any practical way of demonstrating
world opposition to Apartheid beyond mere condemnations at the United Nations,
in which of course we are quite ready to join. These countries realise that a total
economic embargo would be very difficult to enforce and would be open to
objections of real substance from our point of view. They therefore see a general
arms embargo as the most obvious practical step; but it loses most of its
psychological effect if it is not also applied by major arms supplying countries like
ourselves and France. African countries are not convinced that there is any real
valid reason for our refusal to go along with an arms embargo. It would in fact, in
my view, be impossible to convince them that such reasons existed. We ourselves
have, with the advice of H.M. Ambassador, Pretoria, reached the conclusion that
the South Africans would probably not repudiate the Simonstown Agreement if we
joined other countries in an arms embargo. The only explanation of our refusal to
do so that we could offer African countries would thus be the loss of arms orders to
British industry. We could hardly expect this to cut any ice.
(d) African countries are not in the least impressed by our point about the South
Africans being entitled to purchase arms for the defence of the Cape routes or for
legitimate defence. As they see it, South Africa already has an overwhelming
superiority in conventional weapons compared with other African countries south
of the Sahara. They regard these arms as being intended for possible eventual use
against themselves and meanwhile as a gesture of defiance to world opinion and a
form of psychological reassurance to the white population of South Africa.
7. As regards the need to enable South Africa to play her part in the joint defence
of the Cape routes the Chiefs of Staff recently approved a paper prepared at Foreign
Office request, reaching the conclusion that it is very difficult to envisage
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circumstances in which it would be necessary to defend these routes. The grounds
given by the defence planners for continuing to attach importance to the
Simonstown Agreement are not South Africa's maritime contribution, but our ability
to maintain fuel stocks at Simonstown and the existence of a wireless station in the
Cape which is part of our strategic network and which would cost several million
pounds to remove to another site; e.g. the Falkland Islands. If therefore we cannot
convince ourselves of the strategic need to supply South Africa with naval vessels and
aircraft we could hardly expect to convince our critics. (The Chiefs of Staff paper also
gave as a ground for retaining Simonstown the possibility of a threat developing to
the sea routes, should a neighbouring littoral African country be subverted by
Communism and be armed with modern ships and aircraft by the bloc-a la Cuba. It
is difficult to take this very seriously. But if such a threat did materialise and if we felt
the need of South African naval and air co-operation to deal with it, we would be
covered by a reservation on U.S. lines, which included such a contingency among the
possible justifications for resuming arms deliveries.)
8. My conclusion is-and I think this is also the conclusion which Sir P. Dean
reaches, without perhaps saying so as plainly as I am doing-is that unless we are
prepared to go the whole hog with a total arms embargo, with no more qualifications
than the Americans have made for themselves, we shall not be able to exercise
effective influence on the course of the debates of the General Assembly or the
Security Council; nor shall we be able to close the gap that now divides us from the
Americans and everyone else bar the French. This will be because we shall have
nothing to offer, nothing with which to negotiate. If we were able to hold out the
prospect of our accepting paragraph 3 of the resolution of August 7, we should then
be able to exert a very considerable influence on the course of the proceedings
because the African countries would clearly be prepared to pay a price for our
adherence.
9. I suggest, therefore, that we have a fairly clear-cut choice:
(a) to take the plunge over arms and do our best, which I think would then be
reasonably easy, to achieve the objectives outlined by Sir P. Dean in regard to our
position at the United Nations, our position in Africa as a whole and our relations
with the Americans; or
(b) to stick to our present line, in which case I do not believe that any amount of
energetic diplomacy will prevent our continued and deepening isolation at the
United Nations and the building up of strong pressure on us both there and in
Africa, with effects on the handling of Southern Rhodesia and other vital
questions.
10. I do not believe that we can hope to have it both ways.
11. Whatever decision is taken-or indeed if no new decision is taken-we shall
still need to make an early start on preparing our position and then to open
discussions with other countries. But it would be much more satisfactory if we could
from the outset start from what I would regard as a realistic negotiating position.
12. 1\vo final points:
(a) We can no doubt get through the coming Assembly and even a further meeting
of the Security Council provided that we are prepared to be odd man out and to
pay the price in terms of our position at the United Nations and of our general
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influence in Africa. But even if we do this we are likely early next year to be faced
by a situation in which the South African government will be openly defying the
International Court of Justice and the United Nations as a whole on the SouthWest African question. In these circumstances distinctions between arms for
repres_?ion and arms for external defence would be quite irrelevant. Pressure upon
us to join in an arms ban might become overwhelming. If it is accepted that we are
likely to have to yield to this kind of pressure within six months or so, is there not
a lot to be said for making a concession early enough to get some credit for it and
also to make use of it in giving us the necessary freedom of manoeuvre in the
coming session of the General Assembly;
(b) There is the argument that every concession we make simply invites further
demands. I am not sure that this holds good in the present case. To move from a
partial arms ban to a total arms ban would involve no new principle. We have already
accepted that arms supplies are a legitimate matter for governmental control and
that we are justified in exercising this control in regard to South Africa and the
Portuguese Territories. The question is simply a matter of degree. On the other
hand there is a clear-cut distinction between an arms embargo and an economic
boycott. I do not think it would be difficult to make it clear that the former was no
precedent for the latter. Moreover we have the advantage that the Americans and
other Western countries are strongly opposed to an economic boycott; and it should
be possible to explain with some success even to African countries why we could not
embark on this course. Our ability to convince them of the sincerity of our reasons,
e.g. the special position of the High Commission Territories would be greatly
enhanced if we were prepared to agree to a total arms ban.
P.M.F.
29.8.63
This is a cogently argued minute and account has been taken of most of the points
raised in the briefs prepared for recent discussions in interdepartmental official and
ministerial meetings on the export of arms to South Africa. I would agree that, in terms
purely ofthe U.N. and Black Africa, we should have been well advised to align ourselves
with current American policy on arms exports. In particular I would agree that our
attempts to differentiate between categories of arms which it is legitimate and illegitimate to export to South Africa will cut absolutely no ice with the Black Africans and
indeed with many other nations at the U.N. But recent discussions in interdepartmental meetings, both official and ministerial, have shown that other considerations
are regarded as having greater weight and that, at all events for the current session of
the U.N., there is no question of any changes of policy. This being so, there is little to
be done in the way of following up the various suggestions put forward by Sir P. Dean.
In any case, he will be able to canvass these personally in the proposed discussions in
New York between the Secretary of State himself, Mr. Rusk and Governor Stevenson.
2. If early next year we are faced by a situation in which South Africa will be
openly defying the International Court of Justice and the U.N. as a whole on the
South-West African question, a new situation will have arisen and H.M.G. will be
faced with a more acute and agonising reappraisal of their existing policy as regards
exports of arms to South Africa.
G.W.H.
26.9.63
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FO 3711167136, no 1
13- 17 Sept 1963
[British Mrican interests which might be threatened by the South
Mrican policy]: FO minutes by PM Foster and Sir G Harrison [Extract]
[The first minute drew on information prepared by the CRO. It seemed Ghana,
Tanganyika and Uganda would be the countries most likely to take action against Britain,
with Uganda possibly taking the lead in threatening to leave the Commonwealth over
South Africa. Compared with exports of £150 million to South Africa, British exports to
Commonwealth Africa were about £185 million p.a. Overflying rights were needed in
West Africa and East Africa, but also in Southern Africa, to reinforce the High
Commission Territories.]

.. . 10. To sum up, the most serious practical danger (ignoring broader political
considerations) would seem to be the risk of losing some or all of the strategic routes
across North and Middle Africa and of BOAC being excluded from Civil Air
operations.
11. Although I have in the foregoing paragraphs made some comparisons
between our stake in South Africa and our stake elsewhere in Africa, I have not
attempted an overall balance, in which the following would, for example, also need to
be weighed:
(a) There is no equivalent in the rest of Africa to South Africa's importance as a
gold supplier;
(b) There is the risk that some African countries might in certain circumstances
express their dislike of British policy by leaving the Commonwealth, possibly
precipitating a major rift extending beyond Africa;
(c) There is an important political consideration in South Africa itself to which
attention was drawn in the despatch of instructions to Sir Hugh Stephenson. 1 If
Western countries show themselves unsympathetic to the aspirations of the South
African opponents of Apartheid, including those African movements forced
underground, there is a danger that they will become increasingly reliant upon
Communist bloc help, both moral and practical, and that they will become
increasingly hostile to the West. It is an important long term policy objective to
prevent this happening. If an eventual explosion in South Africa (assisted no doubt
by outside forces) led to the installation of a pro-Communist Black Government,
this would be a crowning disaster.

P.M.F.
13.9.63

It seems very difficult to pin down precise measures of retaliation which might be
adopted by Black African countries. In the political field, there are certain
harassments which could be applied both in the United Nations and within the
Commonwealth family, with the ultimate threat of leaving the Commonwealth. In
the field of trade and economics, I would guess that there are few Black African
countries which would not be inhibited by the damage which they would themselves
suffer as a result of a boycott of imports from or exports to Britain. This would apply
in the case of Ghana and Nigeria where commercial interests are [of] comparable
value. It would apply infinitely more in the case of territories which are dependent on
1

See document no 463 above.
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us for budgetary aid. None of them would, I imagine, contemplate with equanimity a
withdrawal of the capital facilities, of the educational and technical assistance which
we afford them. - On the other hand I can imagine that they could do us not
inconsiderable marginal damage, e.g. by way of administrative harassment leading to
the diversion of trade orders to our competitors. They could also damage our
interests by withholding strategic overflying and civil aviation facilities.
2. I think there is a good deal of truth in The Times leading article of yesterday
which suggest~d that Black Mrica is going to step up the pressure on us. We are also
likely to be under pressure from South Mrica, especially in regard to the High
Commission Territories. The Department have in hand a paper which will attempt to
assess our unhappy lot caught, as we are, between these two pressures and to
estimate how far we can continue to walk the tightrope which is likely during the
coming months to become even more of a feat than hitherto.
G.W.H.

17.9.63
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CAB 128/38, CM 3( 63 )2
31 Oct 1963
[UN resolution on sanctions against South Africa]: Cabinet
conclusions
[In advance of this meeting, Mr Butler as foreign secretary sent a minute to the new
prime minister, Sir Alec Douglas-Home, urging the view that it was important to avoid
the use of the veto, partly because it would make a settlement in Southern Rhodesia more
difficult. The veto could continue to be used on Southern Rhodesia to prevent UN
interference (because it was argued that its government did not pursue a policy of
apartheid) without seriously damaging the British position at the UN (PREM 11/4487,
PM/63/141, 30 Oct 1963).]

The Foreign Secretary 1 said that a resolution calling for the imposition of sanctions
against South Mrica might shortly be tabled in the Security Council of the United
Nations. Such a resolution, if pressed to a vote, would expose the United Kingdom to
serious embarrassment. To abstain from voting on it would be valueless, since it
would be mandatory in character; to vote in its favour would create a dangerous
precedent, particularly as regards our future policy in the case of Southern Rhodesia;
while to veto it would be liable to damage both our moral standing in the eyes of the
world and our relations with the Mrican Commonwealth countries. The
Scandinavian Governments were believed to favour an alternative resolution, which
would invite the United Nations to consider other methods of securing constitutional
development in South Mrica and the abandonment of apartheid; and, if such a
resolution was tabled and was supported by the United States Government, we could
probably endorse it. It would be necessary to keep developments under very close
review.
In discussion it was suggested that, if the more moderate resolution failed to gain
support, it might be necessary for the United Kingdom, however reluctantly, to veto a
resolution calling for the imposition of sanctions against South Mrica. If so, it would
be necessary to make it clear that our action did not imply any approval of apartheid
1

Now Mr Butler, since 20 Oct.
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but was based on the principle that the United Nations should not create a precedent
for the use of economic sanctions as a means of coercing member countries.
The Cabinet:(3) Invited the Foreign Secretary to keep them closely informed of developments
in the Security Council of the United Nations in relation to South Africa.
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CAB 129/115, CP(63)10
11 Nov 1963
'South Mrica: United Nations debate on apartheid': Cabinet
memorandum by Mr Sandys
The Foreign Secretary (C.P. (63) 6) has drawn attention to the likelihood of our being
faced with the choice either of using our veto in the Security Council to defeat a
resolution calling for some form of sanctions against South Africa or of abstaining
and thus acquiescing in its adoption.
2. He hopes to secure the substitution of a more moderate resolution. However,
it is uncertain whether this will succeed. If it does not, a more extreme resolution
will be tabled, on which the Americans may abstain, but which they will probably not
vote against.
3. If for the first time we used the veto on Apartheid, and did so in isolation, no
amount of verbal condemnation of Apartheid will dispel the impression that we are
South Africa's principal supporter.
4. This would completely alienate the sympathy of the African and Asian
countries of the Commonwealth, just at the moment when we most need their cooperation and understanding over the difficult decisions we shall very soon have to
take in regard to Southern Rhodesia.
5. For this reason, if for no other, I am sure we cannot at this juncture afford to
use our veto to support South Africa in connection with Apartheid.

472 CAB 128/38, CM 4(63)4
12 Nov 1963
'South Africa': Cabinet conclusions about UN resolution on sanctions1
The Cabinet had before them memoranda by the Foreign Secretary and the
Commonwealth Secretary (C.P. (63) 8 and 10 respectively) on South Africa.
The Foreign Secretary said that the United Kingdom Permanent Representative at
the United Nations had had further discussions with the Representatives of the United
States and Norway on the possibility of tabling in the Security Council a draft resolution on the subject of apartheid which would not call for the imposition of economic
sanctions against South Africa and would thus extricate us from the embarrassment
of having to use the veto. 2 This resolution, the text of which was appended to C.P. (63)
8, proposed, albeit in non-mandatory terms, an embargo by all States on the sale and
shipment to South Africa of materials and equipment for the manufacture of arms and
ammunition. Both the United States and Norway were prepared to vote for this proposal, although the United States would make it clear that they would interpret the
1

Previous reference: see document no 470.

2

See document no 470, note.
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relevant paragraph of the resolution as relating only to equipment and materials obviously and exclusively designed for the manufacture of arms and ammunition. We
could not support the proposal without extending our existing policy which, as agreed
by the Cabinet at their meeting on 23rd September, required us to prevent the export
to South Africa of armaments which would enable the policy of apartheid to be
enforced but placed no restriction on the export of other types of armaments or of
equipment and materials. On the other hand, if we did not endorse the present proposal, it might not command sufficient support in the Security Council to be carried;
and it might then be supplanted by a more extreme Afro-Asian resolution, which
might propose not only a total embargo on the export of arms and armament materials to South Africa but also the introduction of some form of economic sanctions
against the South African Government. Such a resolution would place us in even
greater difficulty, especially since we could not rely on its being vetoed by any other
country. In these circumstances it would be right to accept the extension of our present policy which was implicit in the proposed resolution. In supporting the operative
paragraph, however, the United Kingdom Permanent Representative would make it
clear that we should regard it only as a recommendation and that we should place our
own interpretation on it. In practice this would not involve us in doing more than preventing the export, subject to existing contracts, of specialised machinery and equipment for the production of repressive weapons.
In discussion the following points were made:
(a) There might be advantage in refraining from drawing any distinction between
materials and equipment for the manufacture of weapons which could be used for
repressive purposes and other types of materials and equipment. But to abandon the
criterion ofrepressive use would not only be inconsistent with the policy which the
Government had adopted hitherto but would also place at risk important contracts
for the export to South Africa of machinery for the production of defensive guided
weapons.
(b) In many cases there would be considerable administrative difficulty in
distinguishing between materials and equipment for the manufacture of weapons
and ammunition and materials and equipment imported into South Africa for other
purposes. The United States intended to confine their restriction to imports
"obviously and exclusively" intended for weapons or ammunition manufacture; and
we should adopt the same criteria.
(c) The additional proposal in the draft resolution that a group of experts should
be established under the auspices of the United Nations to examine alternative
possibilities of constitutional development in South Africa would need further
consideration. The advantages of our participating in this study would need to be
weighed against the risk that, if we felt obliged to dissociate ourselves from the more
extreme recommendations which it might sponsor, we might appear as in some
sense apologists for the policies of the South African Government.
The Cabinet:(1) Agreed that, for the purposes of the forthcoming debate in the Security
Council of the United Nations, the Government should be prepared to accept an
obligation to prevent the export from the United Kingdom to South Africa of
materials and equipment obviously and exclusively designed for the manufacture
of weapons and ammunition which would enable the South African Government
to enforce repressive policies in support of apartheid.
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(2) Invited the Foreign Secretary, in consultation with the Secretary of State for
Industry and the Minister of Defence, to arrange for appropriate instructions to be
sent to the United Kingdom Permanent Representative at the United Nations.
(3) Took note that the Foreign Secretary would give further consideration to the
question whether the United Kingdom should participate in the work of the group
of experts which it was proposed to establish under the auspices of the United
Nations in order to examine alternative possibilities of constitutional development
in South Africa.
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PREM 11/4485
11 Dec 1963
[South African issues: South-West Africa, Bantustans, and the UN]:
record of meeting between Sir A Douglas-Home and the South
Mrican ambassador
[Extract]
The South African Ambassador, Dr. Muller 1 paid a farewell call on the Prime Minister
this morning before returning to Pretoria to take up his new duties as Minister for
External Affairs, on January 9, 1964.
After congratulating the Ambassador on his appointment, the Prime Minister said
that he was in for a very difficult time.
Dr. Muller agreed. His main problem would be with United Nations affairs and the
news from New York was not very encouraging ....
The Prime Minister said that he thought that South Africa's fundamental difficulty
was overcoming scepticism about the various Bantu states. People felt that this sort
of solution just would not work, either economically or politically. Economically
because the areas were not very rich in resources, and politically because people felt
that there would have to be some form of multi-racial franchise and an opportunity
for the black Africans to vote in the white areas and vice-versa. Unless there was some
form of multi-racial franchise of this nature, he was convinced that the pressure
would not let up . . ..
The Prime Minister asked how long it would be before these Bantu states became
self-supporting. And what would happen if they wished to be independent? Dr. Muller
replied that they would not be self-supporting in the very near future; they needed
more time in order to be able to demonstrate to the world that they really would
work. Moreover, independence would have to come sooner or later, but for the
moment South Africa would retain the right to say when the states were ready. At the
moment, foreign affairs and defence were reserved to the South African Government:
the police and the judiciary were under joint control. But independence was likely to
be a very slow process. The Prime Minister commented that we had hoped to be able
to bring our colonies to independence very slowly, but in practice we had been forced
to move very fast.
The Prime Minister said that he did not think the South African Government
would get themselves off the hook by these methods. But there was no harm in their
trying. He thought that some kind of mixed franchise was the absolute minimum
necessary to take off pressures from the United Nations . .. .
1

Or Hilgard Muller, South Mrican ambassador since 1961 (high commissioner in UK, Jan-May 1961);
formerly a Rhodes Scholar at Oxford, 1937.
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The Prime Minister said that the United Nations hunted the United Kingdom over
Southern Rhodesia. Nevertheless, we thought it best to stay in and take what was
coming. We hoped that South Africa would do likewise. The Prime Minister closed
the meeting by repeating that he was convinced that only some form of multi-racial
franchise would take the pressures off. If the South African Government were able to
prove that the Bantu states really work, so much the better; but he, for his part, did
not think they would be successful.
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CAB 148/2, ff 223-226
29 June 1964
[The British attitude to the problem of South Africa]: FO brief for
Commonwealth Prime Ministers' Meeting ('speaking notes')
[In making the difficult decision to vote in the Security Council on 18 June 1964 for a UN
resolution condemning South Africa and supporting the recommendations of a 'Group of
Experts', the government had been influenced by the desirability of keeping in line with
the United States. There were fears, though, that the implied weakening defence of the
principle of 'domestic jurisdiction' exposed Britain to the risk of the argument being
turned against them in relation to Southern Rhodesia. Ministers also feared that
sanctions applied to South Africa would damage the 'not inconsiderable market' which
South Africa provided for British exports, and that 'French interests would seize the
opportunity to seek to replace us' (CAB 148/1, ff 83-84, DO 24(64)2, minutes of DOPC
meeting, 27 May 1964).]

The hard fact is that since South Africa left the Commonwealth the white population
is united as never before, the economy is booming and Dr. Verwoerd's Government is
applying the policy of "separate development", with all the cruelty and
discrimination it involves, with ever greater severity. The Bantu Law Amendment
Act! of this year is the latest instalment in this unhappy story.
2. We have on numerous occasions made it clear to the South African
Government, to the United Nations and to the world, that the British Government
and the British people detest apartheid, are unalterably opposed to racial
discrimination and regard the racial policies of the present South African
Government as morally wrong and moreover unworkable. We feel very strongly
about this.
3. We voted for the Security Council resolution of June 18 on South Africa and
Apartheid which, among other things, endorsed the recommendations of the United
Nations Study Group, endorsed their main conclusion that all the people of South
Africa should be consulted and enabled to decide the country's future and established
an Expert Committee of representatives of each present member of the Security
Council to study the feasibility, effectiveness and implications of measures which
could, as appropriate, be taken by the Security Council under the Charter. We shall
be taking part in the work of this committee. In agreeing to take part however we
have made it clear that we do not consider that the situation in South Africa
constitutes a threat to the peace or that coercive measures are the right way of
dealing with this problem and have explained that we are not committed now or at
any time in the future to support coercive measures against South Africa.
4. It is in our view extremely difficult to see how a change can be brought about.
1

Extending influx control (pass laws) beyond urban areas.
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The United Nations has of course passed a large number of resolutions, most of
which have been ignored by the South African Government. South Africa is an
independent republic and is not in our view threatening its neighbours. The
situation there, profoundly unsatisfactory though it is, does not seem to us to
constitute a threat to peace. It follows that measures of coercion, such as economic
sanctions, are not permissible under the Charter, since a Chapter 7 situation does not
exist.
5. In this country both the Government and the Opposition are opposed to
economic sanctions. We do not take this attitude for selfish reasons. Although trade
with South Africa is very important to us-South Africa is our fourth largest market
and there is a large and growing trade in both directions-our opposition to
sanctions is not based primarily on the damage that Britain would suffer if sanctions
were to be imposed, severe though that damage would be.
6. Our real objection to sanctions is that we are convinced that they would do
more harm than good. They would hurt the very people whom we all wish to help,
that is, the Africans in South Africa. They would do irreparable damage to
Basutoland, and serious damage to Swaziland and Bechuanaland, for all of which we
are responsible. So strongly do some of the leaders of public opinion in Basutoland
feel on this point that they wrote a letter to The Times during the recent
constitutional conference in London expressing their strong objection to economic
sanctions. Moreover, we believe that sanctions, even if they could be successfully
applied, could not be effective without a full naval blockade over a long period. Even
then they would be liable to cause the whites in South Africa to rally even more
behind Dr. Verwoerd. They would not produce peaceful and orderly progress towards
a true non-racial society such as all Commonwealth countries would wish to see.
7. It is our policy not to supply arms to South Africa which would enable the
policy of apartheid to be enforced. We do, however, think that South Africa, like other
countries, has a right to self defence under Article 51 of the Charter and that she has
an important part to play in the protection of sea routes round the Cape. For this
reason we supply South Africa with arms suitable for this purpose as opposed to arms
which might be used for internal repression. We use our export licensing system to
ensure that these principles are observed. Every application is scrutinised from the
political and strategic point of view where appropriate by Ministers, and we believe
that the distinction between repressive weapons and weapons for self-defence is a
valid one and can be maintained.
8. As Commonwealth Prime Ministers will know, the International Court of
Justice is at present hearing the case brought against South Africa by Ethiopia and
Liberia which accuses South Africa of not carrying out properly the provisions of the
mandate for South-West Africa requiring her to develop the territory in the interests
of all its inhabitants. Judgement in this case is not expected until next year but if the
judgement (which will be a binding one) is, as we expect, adverse to South Africa and
if South Africa were to defy the judgement (and it is not certain that she would), then
we recognise that a serious situation would arise and the Security Council might
need to consider taking measures under Article 94 of the Charter. It is conceivable
that South Africa might comply with an unfavourable judgement and either reverse
her racial policies in the territory of South-West Africa or even hand the territory
over to the United Nations. The fact that South Africa has decideq already not to
implement the political provisions of the Odendaal report on the territory while the
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case is sub judice at the International Court is in our view encouraging and followed
representations which we and the Americans made privately to the South African
Government.
9. As Commonwealth Prime Ministers will know, we voted for the General
Assembly resolution of October 4, 1963 on political trials in South Africa, and Her
Majesty's Ambassador in Pretoria subsequently explained to the ,South African
Government why we had felt it necessary to vote for this resolution and told them of
the strong feeling in this country on this issue. We did not however think it was right
or in the best interests of the men themselves to make formal representations while
the Rivonia trial itself was going on or while the question of appeals was undecided. 2
We abstained on the Security Council resolution of June 9 because of its timing and
because it called for intervention while the trial was still in progress. In explaining
our vote to the House of Commons on June 15, the Foreign Secretary said that we
naturally deplored the absence of any political means of expression for African
political leaders in South Africa, as also the arbitrary nature of the laws under which
they had been brought to trial.
2

The trials at Rivonia (near Johannesburg) in 1964 led to the (life) imprisonment of Nelson Mandela and
other leaders of Imkonto we Sizwe (Spear of the Nation), the militant wing of the ANC.
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DO 35/7181, no 20
14 May 1958
[Relationship of High Commission Territories to Union government;
proposed constitutional reforms in Basutoland and Bechuanaland]:
telegram (no 363) from Sir P Liesching (BBS) to CRO. Minutes by
J J B Hunt, D W S Hunt, GB Shannon and Sir H Lintott
[Extract]
[The perennial problem of the Union's seeking the transfer to its administration of the
High Commission Territories was dormant for a couple of years before May 1958, when
the high commissioner raised the question of the implications of constitutional reform in
Basutoland. Dr Verwoerd made moderate statements on the transfer issue in Sept and
Nov 1958.]

In my telegram No. 204 of the 12th April I reported that the Joint Advisory Council of
the Bechuanaland Protectorate have recently passed a resolution in favour of the
establishment of a Legislative Council. I have been giving careful thought to the
impact of the Basutoland proposals and of the Bechuanaland Protectorate resolution
on the Union Government. Similar problems may present themselves in Swaziland
as a result of the decision to institute inter-racial consultation and to inform the
Townships Board that racial zoning will not be permitted. I will shortly be sending
you a separate communication recommending the procedure and timing to be
adopted in handling the Basutoland proposals. I shall deal here with the more
general aspects of the whole problem vis-a-vis the Union Government which I have
discussed in Pretoria with the three Resident Commissioners, the two Deputy High
Commissioners and the Attorney General.
2. The present Union Government under Strijdom, 1 though maintaining the
demand for transfer-as any Union Government must-have so far avoided a frontal
1

J S Strijdom (or Strydom), prime minister since 1954; died later in 1958.
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attack on this issue, and Strijdom himself has consistently discouraged any attempt
by his followers to raise it. He has, instead, concentrated attention on the question of
the policies pursued in the Union's own Native Areas and those pursued in the
Territories. Mter his failure during his visit to London in 1956 to secure agreement
to explain Union policies to the inhabitants of the Territories, he made, as you will
recall, a public declaration (on 25th June 1956) that it was "of the utmost importance
that there should be as little conflict as possible between the policies applied in the
Protectorate and our own Native Areas respectively". In my view his choice of this
indirect line of attack has reflected his recognition of the political impossibility of
transfer, or of progress towards it, for the present United Kingdom Government. But
also I have no doubt that he and his Cabinet fear that on a change of Government at
Westminster (which is firmly expected here within the next two years) "progressive"
policies of racial equality and political development would be vigorously pursued in
the Territories, and this consideration may lead him to come into the open with
some challenging demand that the position of the United Kingdom Government on
future developments within the Territories, if not upon the whole transfer issue,
should now be clarified ....
4. It must not be forgotten that the Schedule to the South Mrica Act purports to
lay down in outline the manner in which the Union should administer the Territories
in the event of transfer. Professor Cowen, 2 apropos his present work on Basutoland
constitutional reform and with particular reference to paragraph 16 of the Schedule
to the South Mrica Act, thinks that the Union will make much of this point and will
claim that our plans for constitutional development transgress the Schedule to the
Act and in effect make transfer under the terms of the Act impossible. It was to
anticipate this claim that Cowen drafted the paragraph which I referred to in
paragraph nine of my letter to Laithwaite (I am informed that he has now omitted
this paragraph). If such a claim should be put forward we should bear in mind that
much of the Schedule is already obsolete constitutionally and that when it was drawn
up there was no question of the imminent establishment of a Republic. I think it
must be countered by arguing that it was never intended that the Schedule should
freeze all political developments in the Territories-though there may be some
bitter comment from the Union side about the delay of 50 years during which these
divergencies have been allowed to develop.
5. I do not think that there is any point in trying to work out in' detail the lines
we should follow in discussion with the Union Government until we have some
indication of the kind of approach they intend to make, on the assumption that an
approach will be made. Such a discussion might well develop into a full scale
discussion on transfer, and if so I see no reason to suppose that it would not run
along the well-worn lines traversed by the correspondence with Dr. Malan ending
with Lord Swinton's memorandum of the 21st July, 1954.... It is unlikely that the
lines of attack developed by the South Mrican Government in that correspondence
will be varied, or that our lines of defence need to be reconstructed. If, once again, it
is claimed that all would be well if the Union Government were given facilities for
explaining their policy to the Mrican population of the Territories, we could deal with
this astonishing misconception by developing the line taken by Sir Evelyn Baring in

2

Prof DV Cowen, professor of comparative law, University of Cape Town.
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his discussion with Dr. Malan ... to the effect that most Territories' natives know all
too well from personal experience what the Union policies involve.
6. We cannot hope to avoid discussing the constitutional proposals for
Basutoland, or indeed for any of the Territories, with the Union Government should
they wish to do so. Apart from other considerations we are bound by the assurance
given to Dr. Malan by Mr. Attlee in 1949 ... that the question of transfer "is a matter
which the South African Government ... are fully entitled to raise for a discussion at
any time they think fit". This must clearly cover a discussion of any subject which the
Union Government consider directly to affect the question of transfer. At the same
time we should of course take care to avoid any suggestion that the Union have any
claim to be consulted as though their responsibility in the matter were equal to ours.
7. Any such discussions will inevitably be difficult. The Union are likely to argue
that the pace of the constitutional developments envisaged is too fast; that they
depart from traditional Bantu forms and are too "European" in character; that they
will therefore lead the Territories away from the line of development envisaged for
the Union's Native Areas: and that they will make their eventual assimilation into the
Union pattern vastly more difficult if not impossible. Since the permanent
population of Basutoland is wholly African it is conceivable that we might induce the
Union to acquiesce in the eventual proposals since they would not violate the
principle that Basutoland should be an African Area in which the Africans are being
given political rights in a form they themselves desire and in a way which does not
conflict with the Union policy as described in the passage quoted at the end of
paragraph three above. But in Bechuanaland, and perhaps later in Swaziland, this
may well prove to be impossible. And although we should, I think, avoid discussion of
constitutional advance in general terms and endeavour to restrict it to concrete
proposals in respect of an individual territory, we may not be able to do so.
8. A critical point will be reached if the Union are led to believe that we have
decided never to transfer the Territories, or, what amounts to the same thing, that we
are determined to follow policies which (unless a miracle should happen on the
Union side) would make eventual integration of the Territories into the Union an
impossibility. This would inevitably lead to a serious worsening of the Union's
general relations with us which could have repercussions on the wide range of
economic and defence interests we have in this country. More immediately, however,
it could lead them to consider the various means at their disposal to bring direct
pressure on the Administration and the inhabitants of the Territories themselves. It
would be wise therefore once again to review the nature of such pressures and our
ability to withstand them . . ..
10. It could be argued that such restrictive measures as have already been taken
by the Union have conditioned the Territories to withstanding them; but it is open to
question whether the Union have in fact already embarked on a policy of 'squeeze',
and I doubt whether, as yet, there has been any deliberate decision at Cabinet level to
adopt such a policy. But there is no disputing the fact that over the last few years the
Union Government have progressively discriminated against Africans from the
Territories ....
11. Various forms of restrictions in the economic field have long been familiar to
the Territories and may be intensified either for political reasons or because the
comparatively rapid development in the Territories (particularly in Swaziland) is not
viewed with any enthusiasm in the Union. The intervention of white entrepreneurs
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in the development of Native areas is another prominent ground of Union criticism
of our policy.
12. However much we may dislike measures such as I have referred to in
paragraph 10 they are in fact an exercise of sovereignty and we have no legal grounds
for complaint; nor can we claim that the privileged position which the Territories
have formerly enjoyed should be continued indefinitely as of right; nor have we any
legal grounds for objecting if the Union decide to treat Africans from the Territories
as "foreigners". As regards the restrictions mentioned in paragraph 11 it has usually
been to our interest to accept them.
13. If new and deliberately hostile pressures were to be applied suddenly and
violently, of the sort which could only be countered by the imposition of sanctions by
the United Kingdom Government, an entirely new situation would be created. But
although we cannot altogether discount the risk that the Union Government might
act in a fit of teutonic exasperation, I think that at present the contingency may be
regarded as too remote to merit serious consideration in view of the importance to
them of their relations with the United Kingdom and their already dangerous
isolation in a hostile world. No doubt the opinion of many influential Nationalist
Afrikaners about transfer is accurately reflected in Chapters 7 and 8 Part 2 of Senator
Grobler's book Africa's Destiny which has just been published, and which
contemplates with enthusiasm the imposition of economic sanctions against the
Territories and the expulsion of Territories' Africans from the Union labour market.
... But it is easier to write about such measures than to put them into effect; and it is
most unlikely, in my opinion, e.g. that the Union Government would or could
forcibly repatriate scores of thousands of Africans to the Territories, that they would
expose the inhabitants of the Territories to the threat of starvation by refusing to
export foodstuffs, or that, having denounced the Customs Agreement, they would
refuse us facilities for bonded warehouses or for the transport of goods in bond
across Union territory. No doubt such actions would injure the Territories, and I
might add the United Kingdom Treasury, far more than they would injure,the Union;
but the Union Government could not lightly ignore the opinion of Union citizens
interested in trading with the Territories and more especially of those who rely on
farm labour from the Territories. No doubt most of these citizens agree with their
Government on the question of transfer; but that does not mean that they would be
prepared to make any considerable material sacrifices in pursuit of this political aim.
14. Transfer itself would indeed not be without its problems for the Union
Government. Those who have believed-and they are probably very many-that
transfer would mean that apartheid would become a practical policy, would be
disillusioned once they realised that the only considerable areas of land in the
Territories available for African settlement are the Kalahari desert and the Okovango
swamps. •'•. The sugar-growers of Natal would hardly relish the prospect of
unrestricted competition from the sugar-growers of Swaziland. The Union
Government might also experience difficulty in finding the necessary staff, since
those who remained would be entitled to continue to enjoy their present terms of
service in accordance with paragraph 22 of the Schedule to the Act, and these terms
are in some respects distinctly more favourable than those enjoyed by the members
of the Native Affairs Department.
15. Nevertheless, when all this has been said I remain convinced that the Union
Government, for reasons of national prestige, internal politics, administrative
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convenience (especially in relation to internal security), and a deep-seated sense of
grievance will continue to place the greatest importance on securing the transfer of
the Territories if it can be done. Furthermore, if the Afrikaner really came to believe
that the prospects of white survival in South Africa based on his dogma of apartheid
were seriously threatened by our policies in the Territories we cannot dismiss the
possibility that the Union Government would be prepared to face the loss of our
friendship and to incur the antagonism of the world by going to extremes. Hitherto
we have managed to avoid a serious break with them on the transfer issue. In this our
task has been in one respect comparable to that of persuading a weary and
exasperated traveller that a constantly receding horizon is the boundary of the
Promised Land. I have thought it desirable to go over familiar ground once again
because I believe that we may now be reaching a point at which we shall no longer be
able to succeed in this difficult task unless we are prepared to allow ourselves to be
deterred by the Union from pursuing policies of constitutional development in the
Territories which we consider right. If we are not prepared to be so deterred we must
face the prospect of worsened relations with the Union and a decided risk, if not of a
total and immediate then of a gradual and cumulative "squeeze" on the Territories
themselves. As I have said, the consequences of a "squeeze" may not be as serious as
they may at first sight appear to be, but they will nevertheless be serious in terms of
money and manpower and of the comfort and livelihood of the Territories'
inhabitants, both European and African; and the reaction of the European in the
Bechuanaland Protectorate and Swaziland may well be a demand for incorporation.
16. It is against this background that we shall have to handle constitutional
issues in the Territories vis-a-vis the Union. The risks will have to be carefully
weighed_at each stage, and in the immediate future I think that it would be wise for
us to be scrupulously correct in keeping the Union Government informed of
developments at each appropriate stage . ...
17. It must not be thought that I do not recognise that our handling of these
issues will be regarded not only by the inhabitants of the Territories but also by a
wider audience as a test of our firmness of purpose in implementing our policies for
administering backward peoples. The limitations imposed by the geographical and
other circumstances of the High Commission Territories are well-known and, I
believe, well understood even by the African inhabitants themselves. But there is a
world of difference between carrying our policies to a point short of their normal
goal of complete independence, and abandoning them altogether because they do not
coincide with the Union Government's views on the sort of institutions they would
wish to find established in the Territories in the event of transfer.

Minutes on 475
. . . 6. It is with this background in mind that we shall have to consider the
proposals for Legislative Councils in Basutoland and Bechuanaland, and it may be
thought desirable to establish certain principles before the pressure of events is upon
us. I suggest that some things are clear already, for example:(a) We cannot hold up constitutional development in the Territories indefinitely
on account of the Union's disapproval.
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(b) There is no reason to think that now would be a worse time to make a gradual
advance than any other. Indeed there are two reasons why it might be safer now
rather than in a few years time:(i) Mr. Strydom still needs his clear mandate for a Republic and is less likely,
until he has got it, to antagonise South Africans of British descent by a head on
clash with this country.
(ii) The Union would probably react less violently to political advance in the
Territories inaugurated by a Conservative rather than a Labour Administration
in this country.
(c) We should, as the High Commissioner suggests, be scrupulously correct in
keeping the Union informed of developments at each appropriate stage (the High
Commissioner is sending further recommendations about this) .
(d) We cannot settle now the details of the reply we will make if and when the
Union makes representations to us. It is, however, important to decide that we are
prepared to face such representations. Because of this, I suggest that the time is
coming when the new situation should be brought to the attention of Ministers in
a Cabinet Paper. The right timing for this would probably be when we have first to
consider definite proposals for a step forward (probably in Bechuanaland within
the next few weeks).
J.J.B.H.
22.5.58
The proposal is that Basutoland and Bechuanaland should now take the first step on
the ladder of constitutional development up which almost all other Britishcontrolled territories have preceded them. In this case there is an extra element in
the decision. If it is decided to allow them to go forward we have reached a turning
point in relations with the Union. Up to now the Union have been able to pretend if
they chose that what has kept the Territories out of their control has been an
excessive dilatoriness on our part, a refusal to come to a decision combined with an
over-scrupulous regard for native opinion; in fact they could keep up the illusion that
the Territories were meant to come to them later if not sooner. In these
circumstances the decision to allow a degree of self-government to two of the
Territories must come to them as a challenge, which calls on them to review their
whole policy.
2. Mr. Louw's letter to the Secretary of State of State of 20th August, 1957, is
evidence that there is likely to be a sharp reaction. That letter was provoked merely
by some incidental remarks by Mr. Scrivenor3 (admittedly not well-considered
remarks) to a private organisation in the Union.
3. The decision for Ministers is therefore one which has to be taken after full
consideration; it would be dangerous to suppose we can drift imperceptibly into a
process of constitutional advance in the Territories. I cannot see that the decision
can be other than to allow them to go forward. I agree that a decision of this
importance will probably call for a Cabinet Paper setting out the full circumstances. I
doubt however whether it can be prepared in the next few weeks; the High
Commissioner will want to give the matter more thought-he has not yet been able

3

TV Scrivenor, deputy high commissioner for the HCTs, 1953-1960.
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to give us his recommendations on either Basutoland or Bechuanaland so far; and it
will be useful also to discuss first with Mr. Alport in the light of his tour.
D.W.S.H.
26.5.58
I have not had time to study this telegram with the references and should like to have
it back. I send on at once, so that Mr. Alport may see it before he leaves on
Wednesday, 28th May. It results largely from conversations which I had last month
with the High Commissioner's Office and the Resident Commissioners.
2. The broad picture up to now has been that, although, politically, the three
Territories were under a separate administration from the Union, Africans from
the Territories were treated on the same footing as Africans from the Union. This
practice dated back to the earliest days of British and Dutch settlement.
Economically, the Territories are part of the Union customs area, by virtue of the
Customs Agreement of 1910. This provides for the free interchange of goods
between the Territories and the Union. The Territories may not levy their own
Customs and Excise duty, but, instead receive a share of the Union Customs and
Excise receipts.
3. The Union Government can logically argue that the Territories cannot have it
both ways, i.e. separate and perhaps diverging political development, contrary to the
policy in the Union, whilst enjoying the same privileges as if they were part of the
Union: either the Territories must do more to conform with Union policy, or they
must take the consequences.
4. It may be that, if the Territories want to have Legislative Councils, they will
have to face a choice between (a) Legislative Councils and non-co-operation from the
Union, and (b) forgoing Legislative Councils in return for continued co-operation
with the Union.
5. The hard fact is that the Territories are part of the Union geographical and
economic area and cannot live without the Union. If the United Kingdom, or a fairy
godmother, were prepared to pour in millions, they might be kept alive, but it would
be a miserable existence for them, without access to the Union labour market and
without the support which they get from the Union in innumerable and undefined
ways. The United Kingdom Government ought to spend a lot more money on the
Territories in any event. But, even independent countries have to recognise the facts
of life and have to trim their ambitions according to the views of their friends or
neighbours, however unreasonable these may appear. If it emerges that the
institution of Legislative Councils in Basutoland and/or Bechuanaland would have
serious consequences both to the Territories themselves and for Union-United
Kingdom relations, I cannot feel that we should be bound to set them up and pay the
price. I also think that the Africans in the Territories would be sensible enough to
accept the position.
6. It may be that apprehension in the Union of the policy of a Labour
Government in the United Kingdom will lead the Union Government to press
matters with the present Conservative Government, in the expectation that they will
find them easier to deal with. The condemnation of the Union Government issued by
the National Executive Committee of the Labour Party on 26th March, did not escape
notice in South Africa.
7. My provisional conclusion is that:-
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(a) we should do well to proceed cautiously, step by step, couching any necessary
public statements as tentatively as we can, so that, if challenged by the Union
Government, we do not find ourselves out on a limb.
(b) we should proceed slowly, and, if possible, not let either the Union
Government or the Africans in the Territories force the pace.
(c) a Cabinet Paper and discussions with Union Ministers may eventually be
needed, but not yet.
(d) we should give this telegram further study while Mr. Alport is away, with a
view to putting on paper some guidance for the High Commissioner, in the light of
the study and of Mr. Alport's impressions when he returns.
G.B.S.
27.5.58
.. . This clearly needs much reflection. But it is clear that we shall be walking on a
razor edge.
H.L.
27.5.58
We shall no doubt hear Mr. Alport's impressions soon after his return to this country
to-day.
2. Meanwhile, further study of the Saving telegram and the papers to which it
refers leads me to the conclusion that the Union Government are pursuing the
logical line that "the Territories cannot have it both ways"; the inhabitants of the
Territories have hitherto enjoyed equal privileges in the Union with Union Africans,
in the expectation that Section 151 of the South Africa Act, 1909, would be fulfilled;
since it seems that the Territories are not to come under the political administration
of the Union, they cannot expect these privileges to continue, and must be prepared
to accept the disadvantages, as well as the advantages of separation. This line is
consistent with Dr. Malan's speech in the Senate of 4th May, 1950, with Senator J. H.
Grobler's book, and with the developments enumerated in para. 10 of the Saving
telegram. If I am right, we must expect the policy to find expression from time to
time, as opportunity offers, in further measures designed to withdraw from the
Territories and their inhabitants privileges which they still enjoy. The establishment
of Legislative Councils in Basutoland and the Bechuanaland Protectorate would offer
just such opportunities to the Union Government. 4
G.B.S.
19.6.58
4

Mr Alport minuted: 'Interesting indeed. C.J .M.A. 25.6.58'
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PREM 11/3173, no 67/58
15 July 1958
'Defence facilities for the Union of South Mrica in the High
Commission Territories': minute from Lord Home to Mr Macmillan.
Annex, joint announcement
When [F C] Erasmus, the South African Minister of Defence, was in London in
September, 1957, he told us that the Union Government wanted a number of
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facilities in the High Commission Territories for the purpose of the defence of
southern Africa. While maintaining that the United Kingdom Government are
responsible for the internal security of the High Commission Territories, we agreed
that the question of facilities in the Territories for the Union Government should be
discussed in greater detail in South Africa between the Minister and the High
Commissioner,
2. These discussions, which were interrupted by the Union general election, have
recently been concluded. The conclusions reached have been recorded in agreed
minutes. The arrangements agreed are described in a joint announcement to be
released at a time yet to be agreed within the next few days. I attach, for your
information, a copy of the agreed minutes and of the joint announcement.
3. We have substantially met Erasmus's wishes under every head, except that
I did not feel that I could authorize the High Commissioner to grant transit
rights for South African military vehicles on a 500-mile route from the Transvaal
across the north-western Bechuanaland Protectorate to the Caprivi Strip in
South-West Africa, where the Union Government say that they mean to establish
a school of tropical warfare. I am not convinced that there is any genuine
defence requirement in this. Once we had granted transit rights, it would have
been difficult to withdraw them and we could expect to be faced with constant
requests for enlarging them. Further the route lies through the heart of the
Bamangwato Reserve, where we might have expected Tshekedi Khama1 to make
as much trouble as he could. This request was quite different from the request,
which we have granted, for one reconnaissance, there and back, along a 330-mile
route, across the south-west part of the Bechuanaland Protectorate, which is
almost uninhabited.
4. Erasmus has acquiesced in the refusal of the longer transit rights, but has
warned us that he intends to append to the joint statement of what has been agreed
his own addendum about the refusal of the Caprivi route .... 2
5. It is in one way a pity that Erasmus should take the edge off the agreed
announcement by his addendum, proclaiming disagreement on this one point. But I
do not think that it will do us any harm politically. Both our own back-benchers and
the Labour Party are likely to be pleased, rather than the reverse.
6. The Parliamentary Under-Secretary will give the terms of the joint
announcement in a written reply to a Question in the Commons on Wednesday, 16th
July. ...

1
Tshekedi Khama, regent of the Bamangwato, 1926-1950. He was exiled, together with his nephew
Seretse, in mid-1950, but allowed to returned to the Bamangwato Reserve in Oct 1952. From 1956 he was
secretary of the tribal Advisory Council until his death in 1959.
2
The issue here was as follows: the government suspected that rather more than transit rights for
building operations would be involved; they suspected that the Union defence authorities were interested
in using the route in order to run regular military convoys over it, to obtain practice in long-distance
driving in difficult desert conditions. If simple access had been all that was required, the more rational
route would be by rail to a point south of Victoria Falls, after which it was only 50 miles by road, only ten
of which were in Bechuanaland (and uninhabited), compared with nearly 500 miles by the all-road route
(CAB 129/91, C(58)12, paras 9 & 11).
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Annex to no 476
1. Discussions which have been taking place in Pretoria between Mr. F. C.
Erasmus, Minister of Defence, and Sir Percivale Liesching, High Commissioner for
Basutoland, the Bechuanaland Protectorate and Swaziland, on facilities in the
Territories relating to planning for the defence of South Africa have been concluded.
2. Mr. Erasmus and Sir Percivale were accompanied by their respective adviser.
3. During the discussions reference was made to the arrangements agreed in
1955 for the grant of facilities to the Union Government to survey sites for the
establishment of radar stations in the Bechuanaland Protectorate and Swaziland for
possible use in defence in the event of war. It was also then agreed that the survey
might be extended to Basutoland if suitable sites could not be found outside its
borders.
4. Following on a series of meetings in London in September, 1957, between Mr.
Erasmus and Lord Mancroft, Minister without Portfolio (who was acting on behalf of
the Minister of Defence in the latter's absence from the United Kingdom), the United
Kingdom Government undertook that careful consideration would be given by the
High Commissioner for Basutoland, the Bechuanaland Protectorate and Swaziland
to proposals made by the Union Government for further facilities in the High
Commission Territories and it was agreed that these proposals would be discussed in
greater detail in South Africa.
5. As a result of the further talks the High Commissioner has agreed that certain
facilities should be accorded to the Union Government under the following heads:

(a) overflying rights on a reciprocal basis;
(b) arrangements for search and rescue operations;
(c) airstrips in the Bechuanaland Protectorate may be inspected for use by S.A.A.F.
aircraft in case of emergency landings;
(d) a short access route through Basutoland to a proposed radar site on the
Drakensberg Mountains on Union territory; 3 and
(e) permission for a South African Defence Force party to carry out a
reconnaissance of an emergency route to South-West Africa across the southwestern part of the Bechuanaland-Protectorate. If in the event of an emergency in
South-West Africa the Union Government requested permission to send defence
vehicles there by that route sympathetic consideration would be given to this
request.
3

The paramount chief of Basutoland consented to this. Erasmus was persuaded not to press- for surveyrights for a radar station in Basutoland itself (CAB 129/91, C(58)12, 20 Jan 1958, Cabinet memo by Lord
Home).
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CAB 134/1557, CPC(58)18
12 Nov 1958
'Basutoland constitutional reform': Cabinet Colonial Policy
Committee memorandum by Lord Home
On 18th November I shall begin discussions on Constitutional Reform with a
delegation from the Basutoland Council. Since the outcome of these discussions will
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have repercussions in all three High Commission Territories, and may also affect our
relations with the Union Government, I should like my colleagues to be aware of the
line which I propose to take.
2. Basutoland is an African territory without European settlers or land owners.
Europeans number less than 2,000 out of a total population (1956) of 640,000.
Although its status is that of a Crown Colony, Basutoland is sui generis, in that it has
been governed since 1868 under a loose-knit system whereby the British
administration combines with a hereditary chieftainship. This has been, on the
whole, satisfactory; but it has encouraged a tendency towards dualism which has
handicapped progress. Earlier efforts to counteract this tendency have proved
fruitless.
3. The present Basutoland Council, established by a local law, consists of 99
members of whom 36 are elected, 52 are nominated by the Paramount Chief, 5 are
nominated by the Resident Commissioner, and 6 represent sectional interests (e.g.
Teachers Association, Leper Settlement and ex-Servicemen). This Council, whose
present functions are solely advisory, has existed since 1910 and has a tradition of
responsible deliberation. In 1944 H.M. Government made a formal declaration that it
was their policy "to consult the Paramount Chief and the Basutoland Council before
Proclamations closely affecting the domestic affairs and welfare of the Basuto people
or the progress and development of the Basuto Native Administration are enacted".
In practice, the Council is now consulted on all matters of importance.
4. I am satisfied that the time has now come when the Council should be given
some legislative functions. In September, 1955, it passed a motion asking that it
should be given power to make laws in all internal matters. To this I replied, in May,
1956, that I was prepared to consider giving it power to make laws in regard to
internal matters affecting the Basuto alone, and I invited the Council to submit
detailed proposals accordingly. The Council, working through two committees
which, at their own expense, retained as constitutional adviser Professor D. V. Cowen,
Professor of Comparative Law at Cape Town University, had a report prepared, which
it approved unanimously in July, 1958. It is this report that I shall be discussing with
the delegation which I have invited to London.
5. The report is a lengthy document and I shall not burden my colleagues with it.
It is moderately worded and its conclusions are on the whole acceptable from the
political standpoint, although its authors' lack of administrative experience has
resulted in a number of features which will need modification. Its proposals go a
good deal further than my offer of May, 1956, but I do not consider that it need be
rejected on this account. The Basuto have debated and put forward their proposals in
a responsible manner. I set out in the following paragraphs the features of more
general interest, indicating several proposals which I cannot accept as they stand.
6. The Council ask that a new Basutoland Council (comprising 40 elected
members, 22 Chiefs, 15 members nominated by the Paramount Chief and 4 official
members) should be constituted with power to make laws for all the inhabitants of
Basutoland in all fields which are not specifically reserved for legislation by the High
Commissioner.
7. The proposed constitution will therefore have the characteristics of a diarchy.
This is a complicated system of government and one which can be productive of
disputes between the ruling power and the local inhabitants, but I am convinced that
it is impracticable to ignore the history of the past 90 years (see paragraph 2) . It will
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involve the Council making laws for Europeans, but the latter are few in number and
support this recommendation. On the other hand the list of matters for legislation by
the High Commissioner exclusively will include external affairs, defence, internal
security and the civil service; in addition the High Commissioner will have the right
to withhold Royal Assent to "Council" laws and further will have "reserve powers" to
pass any essential legislation etc. on Council matters if the Council fails to do so. It is
also proposed that legislation should be introduced into the Basutoland Council only
on the initiative of the Executive Council, which it is proposed should have an official
majority. I consider therefore -that we can accept in principle the proposal for a
diarchy though I hope to secure certain adjustments to the composition of the
Council and to the list of subjects to be reserved to the High Commissioner.
8. The Council suggest, however, that finance should be a Council's matter
under the proposed division of the legislative field. There is everything to be said for
allowing it to deal with finance but I intend to insert provisions into the Constitution
to ensure that supply for High Commissioner's matters cannot be withheld or
delayed and to allow the High Commissioner to secure, without discussion, money
required for secret or delicate matters.
9. If we agree to a diarchy, it will be important to know clearly where the legislative power resides in order to avoid friction between the High Commissioner and the
Council and to prevent legislation being challenged in the Courts on grounds of competence. I hope therefore to secure agreement to procedures designed to avoid the
need for parallel legislation in matters which concern both sides of the diarchy and I
propose to insist on retaining the ultimate right to settle myself any dispute between
the High Commissioner and the Council as to where the legislative power resides.
10. The Council propose that only Basuto should have the right to vote or to sit
in the Council. They suggest that the Chamber of Commerce (a largely European
body) should be informed of proposed legislation directly affecting conditions of
trading and that traders should have the right, when their interests are affected, to be
heard at the bar of the Basutoland Council. The reason given is that to admit nonBasuto representation in the Council would pave the way to a claim that there are
non-Basuto who have a permanent stake in the country. (At present only Basuto can
acquire land rights of any kind). The European traders and missions have made it
clear that they do not wish rights of membership or voting.
11. There are obvious arguments against this. The principle of "no taxation
without representation" is a sound one, and we are at pains, in dealing with the
franchise and representation in other African territories, to ensure that all races can
share in the process of government. Any other arrangement would savour of a
"colour bar in reverse". It is possible that, if provision is made for European
unofficials to be eligible to vote and to sit in the Council, the Union Governmentwith its doctrinal aversion to mixed legislatures-may object. I think, however, that
an objection from the Union Government might be easier to deal with than attacks
from other quarters, and the embarrassing precedent which we should set for
ourselves elsewhere, if we fail to provide for any representation of European
interests. I intend therefore to press that all residents of Basutoland who are British
subjects or British protected persons should be entitled to vote and to sit in the
Council, provided that they are lawfully resident in the country. I do not however
wish at this juncture to commit myself finally as to what precise form the
representation of non-Basuto interests should take.
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12. The proposals will involve some curtailment of the existing powers of the
Paramount Chief but this is what the Council want, and there is no reason for us to
object. Indeed the result may be to mitigate somewhat the evils of dualism since the
new Constitution will define more clearly the competent authority in each field and
will open the way for us, in the fullness of time, to transfer further subjects to the
Basutoland Council. I am, however, prepared to agree, if this seems necessary, that
the Paramount Chief should retain certain powers of delay and reference back.
13. The Council propose that a College of Chiefs should be set up to deal with the
recognition of Chiefs, the adjudication of cases of inefficiency, criminality or
absenteeism and the settlement of disputes concerning succession. I intend to accept
this recommendation, subject to the retention of the High Commissioner's existing
powers in relation to the recognition of the Paramount Chief and subordinate Chiefs
and the delimitation of Chiefdoms.
14. The new Constitution will involve additional expenditure. The Report
estimates that capital expenditure of approximately £20,000 will be required and that
there will be a net increase in recurrent expenditure estimated initially at £33,000. I
consider the latter figure to be unrealistic and that £45,000 would be nearer the
mark. Basutoland is at present only just able to balance its budget but is in any case
likely to become a grant-aided territory very soon, possibly in the next financial year.
The proposed reforms will therefore involve increased expenditure from United
Kingdom funds. It is not practicable, however, to make the grant of a new
Constitution conditional on ability to pay for it: even if this were morally justifiable,
it would be unrealistic, since even though the Basuto were to tax themselves up to
the hilt to pay for the new Constitution, it would only mean that they could
contribute less for other purposes. It is however only right that they should show
that they pay for as much as they reasonably can. I propose therefore to inform the
delegation that we think the cost of the reforms will be greater than they have
estimated and to enquire what provision they intend to make. There is reason to
think that they will put forward some constructive proposal.
15. Subject to agreement being reached on the points outlined in paragraph 5
above (and certain other points of detail) I hope that it will be possible to announce
that agreement has been reached before the delegation leave London. Thereafter the
constitutional instruments will have to be prepared and certain consequential action
taken in Basutoland (for example, the reform of the District Councils, which are to
act as electoral colleges for the Basutoland Council). I hope, however, that the new
Constitution can be brought into force about the middle of 1959.
16. The announcement of our intention to give a new constitution to Basutoland
will have repercussions in Bechuanaland and Swaziland. Conditions in these
Protectorates are very different, not least because they both have European residents
and land-owners; but if we give certain law-making powers to the Basutoland
Council it will be difficult to refuse a measure of constitutional advance to
Bechuanaland and Swaziland. Indeed the Joint Advisory Council in Bechuanaland
has already passed a motion asking for a Legislative Council.
17. There may also be repercussions in the Union of South Africa, whose
government, as my colleagues know, claims that the High Commission Territories
should be transferred to them. The basic of this claim is that the South Africa Act,
1909, envisages that the Territories should, at some future date, be transferred, that
50 years have since elapsed and that transfer should take place now so that the
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Territories can be developed in consonance with the Union's pattern for native areas.
Our policy remains as stated by Sir Winston Churchill in the House of Commons in
April, 1954, namely:
"There can be no question of Her Majesty's Government agreeing at the present time to
the transfer of Basutoland, Bechuanaland and Swaziland to the Union of South Africa.
We are pledged, since the South Africa Act of 1909, not to transfer these Territories
until their inhabitants have been consulted and until the United Kingdom Parliament
has had an opportunity of expressing its views. General Hertzog himself, in 1925, said
that his party was not prepared to incorporate in the Union any Territory unless its
inhabitants wished it".

18. The Union Government have been watching developments in Basutoland
closely but have made no representations in connection with the constitutional
proposals put forward by the Basutoland Council. Indeed Dr. Verwoerd has gone so
far as to say that they are not dissimilar from the principles governing the Union's
development of its native areas. This is because Basutoland has a predominantly
Mrican population. If, however, a new constitution is subsequently given to
Bechuanaland, it will probably include a multi-racial Council, which might provoke
protests from the Union Government.
19. The High Commission Territories are vulnerable to pressure from the Union.
They are, to all intents and purposes, enclaves in Union territory, and derive a
substantial part of their revenues (40% in the case of Basutoland) from a share of the
Union customs tariff. If the Union Government were to embark on an economic
squeeze of the Territories, there are few counter-measures we could adopt apart from
diplomatic pressure and greatly increased United Kingdom expenditure in the
Territories. I consider, however, that such action by the Union is unlikely. We may, in
the case of Bechuanaland, get protests on the ground that a multi-racial Council will
lead to racial trouble, and we may also get a request for Ministerial discussions about
transfer. This we shall have to face, if and when the time comes, but we cannot
adequately discharge our responsibilities in the Territories if we are always inhibited
by possible reactions from the Union Government. The proposed new constitution
for Basutoland (and still more a measure of constitutional advance in Bechuanaland)
may be taken by the Union Government as a sign that we have set our face against
transfer. But we should not be deterred from granting a new constitution to
Basutoland through fear of Union susceptibilities, and, as we have not had any
reaction from them so far, there is a good chance that they will tacitly acquiese in our
policy.
20. I propose to proceed accordingly in the discussions with the Basuto
delegation, but, if any difficulties emerge which cannot be resolved in the
discussions, I shall bring them before the Committee.
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CAB 134/1557, CPC(58)25
22 Dec 1958
'Basutoland constitutional reform': Cabinet Colonial Policy
Committee memorandum by Lord Home
('Unexpectedly but happily', Home reported to Mr Macmillan, 'we have concluded our
constitution-making with the Basutos'. There would be a single roll franchise, and thus
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no discrimination against Europeans or Indians: 'I would judge too that although there
may be rumblings from South Africa they will accept it all without much fuss' (PREM
11/3173, minute no 106/58, 17 Dec 1958).]

In my memorandum of 12th November (CPC (58) 18), 1 I described the proposals for
constitutional reform in Basutoland, which I was about to discuss with a delegation
from the Basutoland Council, and the line which I proposed to take. Discussions,
which opened on 18th November, continued until 17th December. In general they
have followed the lines I anticipated and in all important particulars it has proved
possible to obtain agreement on the changes I indicated to be desirable. An agreed
document, setting out the agreement which has been reached, was signed on 17th
December by both delegations. I made an announcement in Parliament on Thursday,
18th December, in terms agreed with the delegation.
2. As indicated in paragraph 8 of CPC (58) 18, I was not prepared to allow the
Basutoland Council to withhold supply for High Commissioner's matters,
particularly in respect of the pay and conditions of the Civil Service. This has been
accepted by the Basutoland delegation who are content, in its place, with an
extension of their existing right to address representations to me on any matter.
3. Agreement has been reached on the procedure for deciding where the legislative power resides, as between the High Commissioner and the Council, in the
event of doubt or dispute. The final decision is to be taken by the Secretary of
State.
4. The franchise (dealt with in paragraphs 10 and 11 of CPC (58)18) was the subject of the longest deliberations. The Basuto members of the delegation were strongly
attached to their proposals by which the right to vote, and to be elected, should be
restricted to members of the Basuto nation. With much difficulty they were persuaded
that the franchise should be open to all persons with the status of British subject or
British protected person. This has involved our giving an undertaking to review the
conditions under which non-Basuto are allowed to reside in Basutoland and a pledge
that Basuto land rights will not be affected. As will be seen from my earlier paper, the
practical effects of opening the franchise to non-Basuto British Subjects are likely to
be extremely small. It is, however, important from the point of view of principle, and
for an example in other parts of Africa, that a completely non-racial electoral roll has
been adopted.
5. The proposals of the Report about the powers and position of the Paramount
Chief and about Chieftainship affairs, have been accepted in a form which is satisfactory
to us. The Basutoland Delegation have recognised that some additional taxation may be
made necessary to meet the increased expenditure which the new Constitution will
involve. No decision has, however, been taken on the precise form. Some increase in
revenue will probably result from a decision, taken in connection with the new
franchise proposal, to reorganise the basis of personal tax so as to avoid distinction
between Africans and Europeans. Hitherto the Basuto have been in a favourable
position compared with the Europeans; the abolition of what they now describe as
racially discriminatory provisions will be ideologically acceptable, but is expected to
involve their paying more.
1

See previous document.
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DO 35/7181, no 69
1 Oct 1959
[Discussion of transfer question with Dr Verwoerd]: letter from Sir J
Maud to Sir A Clutterbuck (CRO). Minutes by D W SHunt, Sir H
Lintott & Lord Home
I have reported separately about my discussions with the Prime Minister on Cyprus,
and on another subject on which I have written you a personal letter. At the same
interview he also spoke to me at some length about the High Commission
Territories.
2. He began by producing the letter I had written ... informing him of the
arrival of the Economic Survey Mission.1 He said that ever since he had taken office
he had realised that a British General Election was imminent. He had been anxious
not to embarrass the present United Kingdom Government and had felt that it would
be a mistake to raise with them the question of the Territories while an Election was
pending, since any reply given to him would be bound to be influenced by electoral
considerations. He had therefore deliberately kept silent towards us about the
Territories this last year. He said he was anxious we should know the reasons for this
and that we should understand that, when the dust had settled after the General
Election, it would be necessary for him to raise the question of the Territories with
the United Kingdom Government. We should not therefore think that his silence
meant that he was not paying the closest attention to them.
3. He said he felt "incorporation" had taken on quite new meanings and that it
was perhaps no longer the right word to use since it seemed to suggest that the
Union were trying to acquire something. What he now envisaged in the context of
South Africa's Native policy was not the Union Government trying to "pinch"
something, but autonomous political development coupled with economic interdependence. The Union could hardly co-operate with economic development
schemes in the Territories except as part of an agreed policy between the Territories
and the Union. The Territories' economic development should be part of a coordinated plan. He said by way of example that there was a promising area for
industrial development on the Union side of the Caledon River, which would be of
great benefit to Basutoland. As things were the Union would have to site its industrial
effort so as to benefit primarily its own Bantu: but if it were part of a co-ordinated
scheme it would be very convenient to undertake these developments along the
Caledon River making use of Basuto labour.
4. Verwoerd explained that he was not objecting to our Economic Survey Mission
and said that indeed it would be impertinent of him to do so. We must nevertheless
not be deceived by his silence into thinking that there was not the greatest interest on
the Union side and real hopes that we might be able to arrive at a concerted economic
policy. He hoped that nothing would be done in haste as a result of the report of the
Economic Survey Mission. And though he did not say so in so many words, he implied
that if we went out of step with the Union in this (e.g. by encouraging White industrial development inside Native areas) the Union would have to use their powers to
make life very different for Territories Natives compared with what it was at present
and compared with the opportunities available to Union Natives.
1

Headed by Prof C Morse of Cornell University. See document nos 481 & 482 below, and no 323 above.
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5. Apart from this indication that the Union may approach us about the
Territories after the General Election, and apart from the specific request that we
should go slow in taking action on the recommendations of the Economic Survey
Mission, there was nothing new in all of this. I think we have reported at various
times almost everything the Prime Minister included in what he said to me. As far
back as September, 1958, the Prime Minister, talking to foreign press
correspondents, expressed apprehensions about the effect of allowing Europeans to
assist in the development of the Territories thus creating two communities within
them: and he also floated his ideas of establishing industry close to the Basutoland
border in the Eastern Free State (our telegram No. 352 of 1958). There was a similar
note of apprehension about the development of mixed areas within the Territoriesand the frank admission "We therefore want to develop these areas as Bantu areas"in his speech to the Cape Nationalist Congress in October last year. In the Assembly
debate in May this year, the Prime Minister made his point that the term
"incorporation" was now misleading and went on to make his statement that while
Britain was the political guardian of the Territories, the Union was their economic
guardian (our telegram No. 185). And when I told Verwoerd at dinner in April that
the Secretary of State had agreed to consider proposals for a Legislative Council in
Bechuanaland, he again expressed these views about the Union's 'economic
guardianship'.
6. I think it is clear that the Union's concern in all this is to ensure that we do
not develop the Territories in any way which would prejudice the convenient thesis
that in due course the Territories (which Verwoerd persists, for obvious reasons, in
calling 'the Protectorates') will take their place in the Union as additional
Bantustans. At one time the Union's apprehensions were expressed in terms of the
political development of the Territories-but they have come to believe that with the
Bantustan policy they can regard our political development as being in parallel with
what they themselves are promising in their own Bantustans (indeed, Verwoerd this
time implied that there might be actual advantage in having two slightly different
approaches to the problem of Bantu political evolution). The emphasis has therefore
switched to the economic aspect, and there is concern that in the economic
development of our Territories we may introduce White capital and management and
create mixed societies incompatible with the Bantustan theology. We can, of course,
expect a reversion to the political aspects when it becomes clear to the Union that in
Bechuanaland and Swaziland, as distinct from Basutoland, political progress is
similarly going to involve the creation of mixed political organisations.
7. We shall in due course have to consider what attitude to take as regards
revealing to or discussing with the Union Government whatever proposals may
emerge from the Economic Survey Mission. We shall also have to prepare ourselves
to meet this request for a common Economic policy. This last is a subtle weapon,
since prima facie it is the essence of reasonableness to suggest that there should be
full economic co-ordination between activities in the Territories and those in the
Union. We know, however, that so far as the Union is concerned, economic policy is a
function of racial policy and we shall obviously have to play all this with great care.
For the moment I am contenting myself with reporting what Verwoerd said-and
adding the obvious rider that here is yet another reason for doing quickly what we
want to do for Bechuanaland's political advance.
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Minutes on 479
This is a very interesting letter from Sir John Maud. Dr. Verwoerd has told him that
he has been keeping quiet on this subject of the transfer of the Territories simply
because of the U.K. General Election and that he proposes, as soon as that is out of
the way, to take up the matter again. This time he intends to pursue proposals for
closer economic co-ordination rather than for political incorporation.
2. It is a good thing that Dr. Verwoerd did decide to delay his formal approach
until after the Election. When it comes it will present a very tricky question for
Ministerial decision. The economies of the Territories and the Union are already so
closely inter-connected, to the benefit of the Territories, that we can scarcely refuse
to sit down with the Union authorities to discuss closer co-ordination. On the other
hand we know very well that the Union will have political aims in view. The
technique is in fact very similar to Mr. Erasmus' request for defence facilities. His
case was so plausible that we could not in decency refuse to discuss his requests and
we felt obliged in fact to concede some, refusing others. We may be forced into a
similar position again. And I can see a similar effect on opinion in the U.K; you will
remember that we were attacked quite heavily for the few minor concessions over
defence which we made.
D.W.S.H.
8.10.59
Dr. Verwoerd's change of approach from the political to the economic is logical
enough in the light of the development of the Apartheid programme. On the political
side, now that the end product has been definitely stated to be independent Bantu
States, incorporation in the Union of the Territories would only be a transitional
phase and not essential. On the other hand, the economic programme makes more
sense (or at least is less unpresentable) if the Territories are regarded as part of the
Bantu areas. But just as we shall no doubt (as Sir John Maud suggests) face a return
to the charge on the political side once the Union realise that our planning for the
constitutional future of Swaziland and Bechuanaland is multi-racial, so I fear that
any joint economic planning that would fully satisfy the Union would break down on
the question of the admission of white entrepreneur.
We shall have to think very carefully about all this .. ..
H.L.
9. 10.59
This is going to be very tricky because the proposals which are likely to be put
forward will be reasonable & probably very much in the interest of the peoples in the
territories. However there it is & I cannot see that any steps we might take to show a
red light would help the situation. We shall have to meet it as it developes [sic).
Perhaps he will delay until a P.Ms Conference. Mr Alport to see. 2
H.
21.10.59
2

Mr Alport minuted: 'I agree with the conclusion in Sir J Maud's last sentence. 23.10.59'. Mr Macmillan
commented: 'This is rather sinister. What, if anything, can be done about [Maud's last sentence]?' (PREM
11/3173).

506

SOUTHERN AND CENTRAL AFRICA

[480)

480

DO 35/7181, no 69
26 Oct 1959
[Situation of the High Commission Territories]: letter (reply) from
Sir A Clutterbuck to Sir J Maud
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Many thanks for your most helpful letter of 1st October, with its description of
Verwoerd's views on the future of the Territories.1
We are telegraphing separately about the publication of the J.A.C. 2 report on the
new constitution for Bechuanaland.
I was particularly interested in your final paragraph and in the prospect that
"economic co-ordination" will now be the Union's theme rather than "political
transfer". I quite agree that in the Union economic policy is a function of racial
policy, and that there will be need for great caution on our side. Nevertheless, as you
yourself recognise, it will be extraordinarily difficult to reject the suggestion of
economic co-ordination and in any case I doubt whether a total rejection would be in
the interests of the Territories themselves. The facts of geography make the
Territories already "hostages to fortune" in the event of the Union deciding to face
the consequences to themselves of being unpleasant to us over the Territories. Even
the seemingly innocuous suggestion to bring the terms of the Customs Agreement of
1910 on to a more up-to-date assessment of the proportion of imports concerned
would be enough to alter entirely the financial prospects in Basutoland and
Bechuanaland.
I am glad that Dr. Verwoerd decided to wait until after the Election before putting
forward any definite proposals, because this is clearly a matter on which Ministers
will have to take a carefully considered decision. As you know very well, almost
anything concerned with the Territories is liable to raise controversy here and a
proposal to associate the Union more closely with our administration of them in any
way, even if it scarcely went beyond the desirable and helpful degree of co-operation
which takes place today, would be bound to do so. Certainly any agreement which
limited our right to introduce white capital and management would raise a storm.
Also I imagine it would not be easy to reassure Mrican opinion in the Territories that
economic co-ordination was not a first step towards the surrender of political power.
However, though I do not by any means underrate these difficulties, some form of
economic co-ordination between the Union and the Territories (which is probably
inescapable anyhow) could turn out to have its advantages as well as its dangers. To
agree to establish machinery for discussing such co-ordination would at least mean
that we had a chance to preach to the Union side the merits, for instance, of the Ox
Bow scheme, whose success or failure depends on the Union agreeing to take water
from it for the Orange Free State Mines.
We shall look forward to hearing further from you about this, as Union thought
develops. 3
1

See previous document.
Joint Advisory Council, set up in 1957, combining members of the European Advisory Council and the
African Advisory Council, under the presidency of the resident commissioner.
3
Mr Macmillan commented on this letter: 'If I am really to go to S. Africa in January, I must have a clear
picture of what I am to say about all this. So I think we had better start thinking about it' (no 76; PREM
1113173).
2
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DO 35/7181, no 101
25 Apr 1960
'High Commission Territories': policy briefing by CRO for UK
delegation at Commonwealth Prime Ministers' Meeting
[Extract]

(1) Talking points
Long term intentions of the United Kingdom government. It is not practicable for
the High Commission Territories to remain outside the traditional pattern of
Colonial constitutional development. Our present intention is to allow the
inhabitants of the Territories an increasing share in the management of their own
affairs but we are not working to any specific timetable or any particular goal.
Consultation with the Union Government over constitutional changes in the
Territories. We shall continue to keep the Union Government informed of
developments and will give our earnest attention to any comment which they may
wish to make. We cannot, however, agree to a commitment to consult with the Union
Government.
Union propaganda in the Territories. We are confident that so many Territories'
Africans work for periods in the Union (in mining and on farms) that they are well
aware of conditions and policies in the Union; for the Union to undertake propaganda
drives in the Territories would be seriously misunderstood both in the Territories and
in the United Kingdom and would prove of great mutual embarrassment.
Co-ordination of economic policies followed in the Territories and in the Union.
We should be willing to ask the High Commissioner to consider whether there is
scope for the discussion of economic matters of common concern at administrative
level. The report of the Economic Survey Mission is likely to recommend certain
subjects as suitable for joint study. We shall send the Union Government a copy of
the report and shall study the subjects in question with a view to considering
whether they lend themselves to discussion with the Union authorities in the
prevailing circumstances. Any permanent machinery of a political nature would lead
to misunderstanding and would hinder practical co-operation. We should much
prefer that there should be no announcement of any agreement on this subject; if
there is to be an announcement it should say unequivocally that any agreement does
not limit our freedom or the Union's in matters of economic policy.
General. The question is what the relations between the Union and the United
Kingdom should be in respect of the Territories in 1960, rather than whether the
policy regarding those relations contemplated in 1910 or before 1939-whatever
that may have been-should still be accepted. If the consultation for which Dr.
Verwoerd asked implies that we are to follow policies in the Territories acceptable to
the Union, we are up against the central difficulty in our relations, which the Prime
Minister described in his Cape Town speech. 1 In the present phase of Union/United
Kingdom relations, Parliament here would reject any suggestion that we should
formally co-ordinate our policies with those of the Union. The burden of the Cape
Town speech was that we should face the differences in our outlooks and recognise
that these presented not a permanent difficulty but only a phase in our relationship.
During that phase we will do what we can to take account of the Union's interests and
in appropriate fields will keep them informed of what we are doing. We hope the
1

See document no 32 in Pt I.
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Union will reciprocate. If we are to consult Union interests and keep the Union
informed within our mutual limitations this can only be done informally and quietly.
Political refugees. Any persons in breach of the law of the Union who take refuge
in the Territories can be recovered only through the machinery of the Fugitive
Offenders Act, and we will comply with the procedures laid down in the Act. But
applications in cases of a political nature arising under the Emergency Regulations
may not necessarily be accepted by magistrates in the Territories, who are required
to exercise a judicial discretion. The Union must not expect us to take action against
persons who are not returnable, or who are not returned under the Act. If they
should be guilty of any offence within the Territories we will deal with them.
(2) Detailed Brief
... (a) Long term intentions of United Kingdom government
8. As for Dr. Verwoerd's request for information on the long term intentions of the
United Kingdom Government in respect of the Territories, the fact is that we have no
concrete plan for them to attain any particular political status by any particular date.
Although we have accepted that we shall not be deterred by the fear of Union opposition from starting along the path of constitutional advance, it is difficult to visualise
the Territories, as indeed some other of our dependencies, as independent States; and
their African inhabitants, realising the dangers of their isolation, may be content with
a fair measure of internal self-government. On the other hand, it is out of the question to declare that eventual independence is not the goal for them. If Mr. Louw presses
Dr. Verwoerd's request, it is suggested that the answer should be that the United
Kingdom Government (whilst they cannot of course commit future Governments) do
not think it practicable for the Territories to remain outside the traditional pattern of
colonial constitutional development, and that the present intention is to allow the
inhabitants of the Territories an increasing share in the management of their own
affairs. But politically and economically all three have a long way to go. They are in
fact only just starting, and we are not working to any specific timetable or any particular goal. The Union Government might be asked to accept that while, as Dr. Verwoerd
has himself recognised, transfer at present is not a political possibility, equally the
United Kingdom Government could not justify to Parliament a statement that the
eventual goal is not independence, still less that there is to be a complete standstill on
constitutional development in the Territories.
(b) Consultation over constitutional changes
9. As regards Dr. Verwoerd's protest at not being consulted over constitutional
changes in the Territories and his request for such consultation in future, we have
technically kept the Union Government informed about constitutional developments
by giving them copies of proposals just prior to their publication. We have not invited
comment and we have not in fact given the Union Government more than the barest
opportunity to comment. We cannot agree to any commitment to consult with the
Union Government. The reply to Dr. Verwoerd's point, if it is pressed, must be that we
shall continue to keep the Union Government informed of developments and will
give our earnest attention to any comment which the Union Government wishes to
make, but cannot, because of Ministers' responsibility to Parliament, agree to a
commitment to consult with the Union Government.
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(c) Union propaganda in the Territories
10. Dr. Verwoerd's request that the Union Government should be free to tell the
inhabitants of the Territories what their position would be if they were incorporated
in the Union-what political and social systems would be introduced and what the
prospects of economic development would be-is nothing new. Following
discussions and correspondence in 1937-1939 between General Hertzog and Mr.
Malcolm MacDonald, a memorandum was drafted by the Union Government for
presentation to the inhabitants of the Territories, but at the outbreak of war was put
into cold storage. A request identical with Dr. Verwoerd's present approach was made
by Mr. Strijdom, then Prime Minister of the Union, in London, in 1956. It was
unacceptable then and the current political feeling towards the Union makes it even
less acceptable now. We could not allow itinerant Verwoerdian prophets to preach in
the Territories without this being regarded in the Territories as a preparatory step to
transfer. The answer to this point must be that we are confident that so many
Territories Africans work for periods in the Union (in mining and on farms) that they
are well aware of conditions and policies in the Union; for the Union to undertake
propaganda drives in the Territories would be seriously misunderstood both in the
Territories and in the United Kingdom and would prove of great mutual
embarrassment.
(d) Economic consultation
11. It seems possible that Dr. Verwoerd, having accepted that early transfer is not
practicable, may decide to concentrate on his concern that we should not in the
economic handling of the Territories develop a structure of mixed black and white
enterprise. He visualises, as he said to the High Commissioner in October last,
autonomous political development for the Territories, coupled with economic
interdependence. Dr. Verwoerd then asked that no precipitate action should be taken
on the report of the Economic Survey Mission. (Led by Professor Chandler Morse of
Cornell University, this Mission visited the Territories towards the end of 1959 and its
report is due to be published some time in June.) In public speeches Dr. Verwoerd
emphasised that, while we are (at present) the political guardian of the Territories,
the Union is their economic guardian; both in public and in private he has dropped
hints that, if we went out of step with the Union by encouraging white industrial
development in Native Areas, the Union might not continue to offer employment to
the surplus population of the Territories, and that the Union might have to protect
its own industries against competition from European controlled industries in the
Territories ....

482

PREM 11/3173, no BBS 39/1
8 July 1960
[The case for spending more money on the High Commission
Territories: report of the Morse Mission]: despatch from Sir J Maud to
Lord Home
[Extract]
[The high commissioner described this despatch as 'written with my heart's blood' and he
hoped Mr Macmillan would see it and react favourably. Mr Macmillan's comment on the
paper, which went to the Colonial Policy Committee, was: 'This is just the old question.
What can we afford? H.M. 30.8.60'. See document no 325 above for discussion in CPC.]
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The High Commission Territories stand at a crossroads. Politically, the way ahead is
clear enough, though their eventual destination is part of a larger uncertainty about
the future of Southern Africa. Economically, they yet lack the assurance of
determined development which alone can sustain their progress.
2. Fifteen years ago they were a poor and unknown extremity of the African giant
then beginning to stir in his sleep. To-day their peoples are awake and their problems
are thrown into sharp relief by the spotlight of world attention now focused on
Southern Africa. Our administration of them faces a threefold challenge.
3. First, there is a challenge to us from the peoples of the Territories themselves,
to live up to the professions of our Colonial policy. All three Territories are now
politically conscious. Basutoland has been launched on representative Government;
Bechuanaland has prepared a new constitution; quite soon Swaziland will be
treading the same path. Africans in these Territories feel themselves part of emergent
Africa and their representatives attend the conferences of the new African states far
afield (in 1959 the leader of the Basutoland Congress Party paid five visits to North
and West Africa; in the first half of 1960 seven members of the party made ten such
journeys). These Africans look to us to satisfy their hunger for education and
economic dignity.
4. The second challenge is from the Union. Resentful of their inability to secure
the incorporation of the Territories, suspicious of the infection of freedom and multiracialism which may spread from them, anxious to attach the land area of the
Territories and thus inflate their Bantustan prospectus, the Union Government are
out to demonstrate that economically the Territories are altogether dependent on the
Union, and that their own Native Reserves offer a level of administration, education
and development far more attractive than that found in the Territories. They spent at
least £60 m. on their African population last year, and they are spending more this
year, especially to develop industries on the fringe of the Reserves and reclaim land
within them, the known contribution of the Africans toward this total being some
£20 m. And behind this effort lies the shadow of the economic pressures that the
Union could increasingly exert upon these immature islands of British territory on
and within their borders.
5. The third challenge is from public opinion in the United Kingdom and
elsewhere. To those who are impatient of the arid and arrogant inflexibility of South
Africa's racial policy, the High Commission Territories seem the obvious place to
demonstrate by deeds rather than words our faith in individual dignity and merit and
our sense of the moral responsibility of the advanced to the under-developed which
lie at the heart of our present estrangement from the Union. They offer us an
opportunity to prove, under the eyes of the Union, that there is a workable
alternative to apartheid. The indigenous scrutiny of our behaviour in these
Territories is keen; but the interest of the Parliament and press of the United
Kingdom, of Africans in the Union and of public opinion in the rest of the
Commonwealth, Black Africa, the United States of America and the United Nations is
becoming no less acute. Our administration of the Territories may soon be the
touchstone of our sincerity and standing in Southern Africa. I believe that what we
do here has an importance, in the eyes of our own people and of the world, out of all
proportion to the resources and population of the Territories themselves.
6. Much has been done in the last fifteen years and large sums of money have been
spent to good effect. But the Territories are entering a period in which their conscious
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needs and ambitions will be greater and more conspicuous than ever before, in which
they will be subject to many external pressures and the closest observation from without, and in which the appetites and aspirations that in pursuance of our own principles we have aroused will need to be satisfied and sustained .. ..
17. The Mission say: "Each Territory is in the situation of a patient confronted with
a choice between having an expensive operation, which would entail a long period of
recuperation but offer a high chance of full recovery, and the alternative of lapsing into
a state of chronic illness." They believe that the adoption of their recommendations
would carry each Territory well on the way to becoming a "viable economic unit", that
is, independent of annual budgetary assistance. The attainment of this goal they believe
to be a near certainty in the case of Swaziland, a reasonable probability in the case of
the Bechuanaland Protectorate and a possibility in the case of Basutoland.
18. I endorse the objectives of the Mission's recommendations. They may very
broadly be summarized as follows:Basutoland: "The prosperity and indeed the economic survival of Basutoland depends
on the conservation of its soil." Many of the recommendations concern various aspects
of soil conservation work, agriculture and livestock improvement. Large expenditure on
the improvement and extension of roads is also recommended.
Bechuanaland Protectorate: "This is primarily a ranching country. It is the livestock
industry which has raised the economy above the bare subsistence level and it is the livestock industry to which the country must, at present at least, look for the greatest contribution towards increased prosperity." The Mission accordingly propose measures to
improve watering facilities and prevent overgrazing, and a concerted drive to increase the
value of cattle exports. The Mission also recommend major reconstruction of certain roads.
Swaziland: "The task of Government here is not so much to search for economic
possibilities and initiate development where they can be found, as to create or help
create the conditions in which the known resources can be exploited to the best
advantage of the Territory." The Mission's recommendations for Swaziland differ
somewhat from those for the other Territories. They urge the improvement of
communications, as a necessary foundation for economic development largely by
private enterprise, and the technical training of Swazi to enable them to qualify for
employment in new enterprises. Measures for the improvement of crop and livestock
production are also suggested. Not all of the expenditure recommended for Swaziland is
over and above that covered by the Development Plan, but the Mission propose that
roads and buildings should be financed by free grants rather than by loans ....

27. The sum for which I feel bound to ask Your Lordship for the educational and
general development of the Territories is £10 m. This is for the period ending in
March, 1964 and is additional to the sums already approved for the development of
the Territories during that period. It is less than that recommended as necessary and
practicable by the reports recently submitted to us by our expert advisers .. ..

483

PREM 1113173, no 52/60
27 July 1960
[Proposals for constitutional advance in Bechuanaland]: minute from
Lord Home to Mr Macmillan
[Seretse Khama returned from exile in the autumn of 1956 as a private individual,
working with his relations Tshekedi and Rasebolai in a tribal advisory council; he showed
no desire for formal reinstatement as chief of the Bamangwato (DO 119/1364). In 1958 he
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called for a Leg Co, but was disappointed by what emerged from 1959, a multi-racial
constitution, which Home admitted was a 'conservative one' since it gave equal
representation to blacks and whites. The announcement of elections led to the formation
of the Bechuanaland People's Party by Motsamai Mpho and K T Motsete in December
1960. As a member of the Leg Co, Seretse founded the more sober Bechuanaland
Democratic Party in February 1962. The high commissioner called for constitutional
talks in June 1963, held at Lobatsi in August. The proposals, including a common voters'
roll, were accepted by the S of S in June 1964 as leading to internal self-government on
universal adult suffrage. Elections were held in May 1965, with an ovenvhelming victory
for Seretse and the BDP.]

We have been working for some time upon proposals for constitutional advance in
Bechuanaland. A Constitutional Committee, representative of all interests in the
Protectorate, submitted unanimously agreed proposals to the High Commissioner,
who has recommended to me that they should be accepted with only minor changes.
The Bechuanaland Joint Advisory Committee, consisting of Europeans and Africans
under the Resident CommissiQPer, has been informed of the High Commissioner's
suggestions and has accepted "them unanimously at a meeting, the atmosphere of
which is reported to have been good.
Intelligence reports however say that events in the Union, Rhodesia and the Congo
are having their effect in Bechuanaland and there seems to be a danger that if a
decision is not made quickly with regard to the constitution some of the Africans
who previously accepted it willingly may go sour and agitate for something more
advanced.
The Constitution is a conservative one. It provides for an unofficial majority on
the Legislative Council but the Executive Council will have an official majority,
unofficial Europeans and Africans will be equally represented on the Legislative
Council, and there will be one Asian. There will also be ten ex-officio members.
The High Commissioner will retain power to withhold his assent from a bill
passed by the Legislative Council and to give legal effect to any bill which is
rejected by it.
I have discussed our proposals with the Colonial Secretary who does not think that
the publication of this Constitution at this time will present him with any difficulties
in his Nyasaland Conference.
I am circulating to the Colonial Policy Committee forthwith for information, a
memorandum to which is annexed the outline of a White Paper. This White
Paper will be published as soon as possible after the Bank Holiday. In the meantime, if you agree, I propose that an announcement should be made in both
Houses of Parliament on Thursday July 28 in answer to Questions in the follow ing terms.
Draft answer for House of Commons. My Noble Friend has received proposals from the

High Commissioner for the establishment in the Bechuanaland Protectorate of
Legislative and Executive Councils. The Legislative Council will have an elected
unofficial majority with equal numbers of European and African unofficial members
and one elected Asian member. The Executive Council will have an official majority, and
also with equal numbers of European and African unofficial members. My Noble Friend
has approved these proposals, which are almost identical with the unanimous
recommendations of the Constitutional Committee, which were endorsed by the Joint
Advisory Council. A White Paper setting out the proposals will be laid as soon as
possible.
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When you were in Cape Town, Dr. Verwoerd protested to you that he ought to be
consulted before constitutional changes were made in the High Commission
Territories. You took note of his protest.!
We cannot do what he asks. I propose to ask the Acting High Commissioner to
inform the Union Government, as an act of courtesy, of the statement here at the
time that it is made. If the Union Government protest again, we can reply that there
are some fields where we cannot meet their views in this phase of our relations but
that we are anxious to do so in the fields where we can. The report of the Economic
Survey Mission, which has just been published, suggests a number of directions
where consultation and co-operation between the Union and the High Commission
Territories would be both practicable and beneficial. ... 2
1

See document no 443 above.

2

Mr Macmillan approved the proposals [nd].
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DO 119/1411, no 71
4 July 1961
[Proposals for Swaziland constitution]: telegram (no 1018) from
Mr B Marwick (Swaziland) to Sir J Maud
[Extract]
[Swaziland had a European Advisory Council (set up in 1921) which looked after the
interests of the European minority, one-fifth of the population. The Swazi National
Council (libandla) exercised administrative functions for the 'Swazi Nation' under its
head, Sobhuza II. At the beginning of 1960 joint consultation between the two bodies in a
multi-racial council seemed the likely first step in constitutional advance. Before a
decision could be taken on this, Sobhuza II made a landmark speech on 23 April 1960
before an invited audience of notables. He spoke for about two hours in siSwati; a
translation of most of what he said is given in Hilda Kuper, Sobhuza !!, Ngwenyama and
King of Swaziland: the story of an hereditary ruler and his country (London, 1978), pp
210-217. Sobhuza was influenced by Macmillan's Cape Town speech, to which he
referred three times, and the worrying prospect of the influence of developments in other
parts of Africa, not least the Congo; he believed that the idea of 'one man, one vote' was
unsuited to Africa, or to Swaziland at any rate, where 'modern politics' could lead to civil
war; he suggested the way forward might be by a federal relationship between the EAC
and SNC in a Legislative Council 'on an equal basis', each electing members according to
its own traditions. The European community was delighted with this, but shortly
afterwards the first 'modern' political party in Swaziland was founded, the Swaziland
Progressive Party led by Mr J J Nqutu and Dr Ambrose Zwane, with Ghanaian
encouragement, and opposing the rejection of 'one man, one vote'. A constitutional
working committee was set up in Nov 1960 under the chairmanship of Brian Marwick,
the resident commissioner since 1957, together with 5 officials, 10 European nonofficials, and 15 Swazi members. Marwick and the officials insisted on some sort of
common roll to provide an element of modern democratic participation, which the other
members rejected. When the committee finally submitted its report (Nov 1961) Marwick
and three officials included with it a dissenting note.]

... 4. From some angles the proposed constitution might well appear to be out-ofdate before it was born. A constitution of this type has found acceptance in the
Bechuanaland Protectorate, but, it might be argued, developments in the rest of
Africa over the past 2 years do not throw a very encouraging light on a constitution
which contains no vestige of a common roll. The unofficials on the Committee have
proclaimed this as their eventual aim but because of their complete subordination to
Sobhuza, their hearts are not in it. 1 Indeed, having paid lip-service to this ideal, the
1

Sobhuza II, Ngwenyamalparamount chief of the Swazi Nation since 1921, and subsequently king of
Swaziland, 1968-1982 (died).
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unofficials probably hope that this will settle the matter and that the constitution
they propose will for the foreseeable future protect the interests of the Europeans
and the influence of the Ngwenyama.
5. As you will see from the minutes, members of the Government side forcibly
put the other point of view-that the policy of H.M.G. was to establish a non-racial
government, that democracy was on the march in Africa and that the intelligent
thing to do was to be one jump ahead of the Swaziland Progressive Party and their
masters. All this fell on deaf ears among the Swazi. They rejected the idea, not that it
was necessarily unacceptable to them as individuals but because the Ngwenyama had
decided against it in advance. Todd, 2 perceiving that the Swazi were fighting his
battle for him, was not long in withdrawing his original support for some form of
limited common roll and aligning himself with them.
6. We have asked Professor Cowen to submit his report before the meeting of
24/7/61. He will probably ask for more time but whatever happens, his proposals are
likely to differ in many essentials from the Working Committee's constitution. We
are then, as he is to publish his report, likely to be the target of bitter criticism
backed by political pressures. It will be contended that:(a) the Working Committee's constitution contains no element of a common roll;
(b) the Swazi members are to be elected by dubious, albeit traditional methods;
(c) the constitution does not reflect the announced policy of establishing a nonracial community; and that
(d) in fact the racial divisions in the Territory are being emphasized.
7. All this is true but even when the criticisms are expressed not as now by a few
discredited Swazi but by influential persons and institutions, it is unlikely that the
Swazi National Council will change its group mind. Their truth is Sobhuza's speech
of April 1960 and they will not waver from the injunctions which they think it
contains. The Paramount Chief is about to make another speech to the world and
there is no reason to believe that his second announcement will point the way out of
the maze into which the Swazi have been directed by the first. On the contrary.
8. We must therefore accept that the Swazi will not change their minds. Indeed
they cannot, for Sobhuza has spoken. Most unfortunately he is about to utter again.
We must, I am afraid, ruefully accept the fact that the one man in Swaziland who is
regarded by the outside world as a figure of some stature, is inflexible and unable to
adjust himself to changing circumstances and has now demonstrated that he is out
of touch and is swimming against the current of contemporary political thought. On
the other hand the Europeans do not give me any worry; if by chance the Swazi did
admit they were wrong and agreed to some less antique form of constitution, Todd
would not hesitate (with a wealth of ex post facto argument) , to follow suit, at the
same time exerting all his influence on the Swazi to prevent them from being too
liberal all at once.
9. Subject therefore to the Secretary of State's views, of which we are not yet
aware, it seems that we may have to accept the Working Committee's constitution for
the first four years. I do not exclude from this recommendation even the unofficials'
proposal that Government members of the Legislative Council should have no vote,
2
Carl F Todd, member of European Advisory Council; a founder of the European party, United Swaziland
Association, 1963.
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illogical as this may seem. There are solid advantages in 50 : 50 representation 3 (c.f.
para. 10 (ii) below) but there are also disadvantages in Swaziland where there are
Europeans on the one hand and a single highly cohesive group of Africans (unlike
the Bechuanaland Protectorate with eight tribal groups) on the other. In the
circumstances there could be hazards in Government holding the balance of power
although in the minority if there are divisions on racial lines in the Legislative
Council. I am therefore inclined to accede to the novel suggestion that official
members should not have a vote and to rely on the initiative powers of the Executive
Council in which Government would have a majority to ensure that matters upon
which there might be a division on racial lines are not introduced in Legislative
Council before they have been thrashed out in Executive Council and the racial heat
taken out of them.
10. There are, one must admit, compelling reasons for accepting the Working
Committee's proposals:(i) the Europeans and the Swazi have had very little experience of working
together. Their first attempts should be as free as possible from the stresses
inevitably associated with the introduction of a common roll.
(ii) The 50: 50 representation gives confidence not only to individual Europeans
but also to investors. It thus would have a stablizing influence on the economy of
the Territory at a time when this is of vital importance.
(iii) The constitution proposed will allow for a major entrenchment of the
functions of the Administration, which must be in a position to retain control for
the foreseeable future . This is in accordance with the High Commissioner's advice.
(iv) The future is full of uncertainties. This being so, the simpler the constitution,
the better.
11. If this is all accepted the various criticisms set out in para. 6 could be
answered in the following ways:(i) It is H.M.G's policy to establish a non-racial community in Swaziland. H.M.G.
stands for universal suffrage and to introduce it as soon as possible is
Government's aim. But the Ngwenyama, supported by the bulk of the Swazi
Nation, is convinced that the Swazi are not yet ready to play their full part in
political life and should pass through a period of education before universal
suffrage is introduced. In addition the Ngwenyama recognizes the fears of the
Europeans. To subject them to the consequences of giving the vote to a naive
electorate would be tantamount to handing them an exit visa. All in all the
Ngwenyama feels that the interests of the Territory would be best served by the
proposed constitution. It should be recognized that there will be no Joint Advisory
Council stage in Swaziland and that therefore the unofficial members will forgo a
most important part of political education.
(ii) The traditional Swazi method of election is essentially democratic. The
machinery of voters' rolls and ballot, is, it is true, lacking in the system but it
springs nevertheless from the people and is a valid system of election in an
unsophisticated community. (A paper on the mechanics of this type of election is
being prepared) .
3

ie, between European and Swazi unofficials.

i l
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(iii)&(iv). It is true that the proposed form of constitution emphasizes racial
division but the two communities have not yet got used to working together. It is
important to recognize however that the Committee's agreement on the abolition
of discrimination represents a major step forward and this must not be underestimated. In a few years the fears of both sides may be allayed and it will then be
possible to introduce a truly non-racial system of representation.
In short the proposals could be said to take account of: (i) the present state of public opinion in Swaziland,
(ii) the relative helplessness of the individual Swazi in political affairs,
(iii) their lack of a significant educated class, and
(iv) the fears of the Europeans that they will be submerged in an African
proletariat,
but we are still faced with the existence of Professor Cowen and the Swaziland
Progressive Party. It seems unlikely that the reasons given in support of the Working
Committee's constitution will satisfy them in any way, even if it is accompanied by
promises of early revision ....

485

CO 852/1977, no 112
2 Oct 1961
'South African relations with Territories': CRO telegram (no 124) to
HM charge d'affaires (Pretoria) about British objectives

We agree that Verwoerd's statement may be no more than a re-statement of often
repeated theme, although it may equally be more sinister. We also recognise that
even if South Africa had not left Commonwealth some changes in working
arrangements between Territories and Republic would have been inevitable as
circumstances change.
2. We think our objectives should be:(a) To avoid a negotiation on the fundamentals of the relationship between the
Republic and the Territories;
(b) To get it established with South Africans that we should proceed in general
against background that existing arrangements are not necessarily affected by
South Africa's withdrawal from the Commonwealth, and that it is in our mutual
interest to preserve them as far as possible;
(c) To adjust and/or define the relationship on particular points where this is
specifically necessary e.g. fugitive offenders and treatment of persons;
(d) While recognising that some adjustments may be needed as time goes on and
as circumstances change, to establish that these should not be made merely
because of South Africa's withdrawal from the Commonwealth except where
necessary as in (c);
(e) Perhaps also to devise some check on South Africa making changes as in (d)
unnecessarily. To this end we might suggest that any proposals for such changes
might be subject to prior consultation;
(f) If possible get some or all of these propositions agreed in writing ....
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DO 119/1416, no 31
28 Nov 1961
[Swaziland constitutional development report]: despatch from Mr
Marwick to Sir J Maud, submitting report
I have the honour formally to submit the report of the Swaziland Constitutional
Committee for Your Excellency's consideration and for transmission to the Secretary
of State.
2. The submission of this report marks the discharge of the Secretary of State's
instructions, conveyed in your telex No. 405 of 16th June 1960, to the effect that I
should "examine the problem of setting up a multi-racial council on which both
European and Swazi interests would be represented." This examination is now
complete.
3. In this dispatch I propose first to sketch in the background to the
constitutional discussions and then make recommendations for handling the report.
I shall conclude with some remarks on the larger issue now facing the Swaziland
Government and make some proposals for resolving it.
4. In 1960 both the Europeans and the Swazi called for the establishment of a
multi-racial legislative council. Their motives in so doing were far from
straightforward. If there had been any history of cooperation in public affairs
between Swazi and European non-officials, their desire to form a multi-racial
legislative council would have given no cause for surprise for it would have been the
natural development of a recognised constitutional process. In fact, however, in 1951
a motion by an elected member of the European Advisory Council that the Swazi
should be represented on that Council was rejected by his colleagues. In 1956 the
European Advisory Council unsuccessfully petitioned the Secretary of State to agree
to the conversion of that body into a European Legislative Council. The Swazi in the
meantime had tenaciously clung to their thesis that their status should be accepted
as that of a protected state with their sovereign powers within Swaziland virtually
intact. The 1960 manoeuvres therefore should be regarded as an attempt on the part
of certain Europeans and certain Swazi to obtain the power they thought they
already had or ought to have. For the Swazi and the Europeans the origin of this
attempt was the same-namely the Secretary of State's reaction to Sobhuza's
petition about Swazi land and minerals.
5. In this petition Sobhuza asked for the return of the rights in certain lapsed or
surrendered land and mineral concessions which became vested in the Crown under
the 1908 Order in Council. In his final reply the Secretary of State conceded most of
Sobhuza's requests but did not restore full , unfettered control of the relevant mineral
concessions to the Swazi Nation.
6. The Europeans were not informed of the existence of Sobhuza's petition until
the Secretary of State had answered it. The reason for keeping silence was that the
petition dealt with matters intimately concerning the relationship between the
protecting power and the people protected and because any other course would have
been regarded as a gross breach of confidence by the Swazi. When the European
Advisory Council were finally given the full story, they were much discomposed, for it
was then that they became fully conscious of the fact that their interests were not
paramount in Swaziland. They had seen, they considered, this sort of thing
happening all over Africa and they were determined to ensure that it would not

518

SOUTHERN AND CENTRAL AFRICA

[486)

happen in Swaziland. They therefore set about trying to consolidate their position in
what seemed to be a crumbling world. To none of them did it occur that this might
best be done by building one nation.
7. They had not begun to formulate their constitutional proposals when Sobhuza
made his speech of April23rd, 1960. 1
8. Sobhuza seldom enters the hurly-burly world of politics. He prefers the role of
eminence noire: one which until April 1960 he filled with dignity, aplomb and
success. But now he stepped down for a moment to make his famous speech. Its
contents are well known; it was a jumble of subtlety, naivete, generosity and plain
nonsense but it struck an instant chord in the hearts of the European leaders. Here
was an African king who understood, who was more European than some Europeans
they could name and who knew that the future of Swaziland depended on retaining
the loyalty of the whites. He had no time for political parties and elections (at least
for the Swazi) and was against any common representation of Europeans and Swazi
on the Legislative Council. There should be in fact what he called a federal
constitution, in other words, a legislative council based on communal
representation.
9. It is now obvious that the Europeans did not (and still do not) fully understand
the meaning of Sobhuza's speech. Its significance is plain. The Swazi are a strongly
cohesive nation, never conquered, who consider that they lost their independence by
sleight of hand at the turn of the century. They have never accepted the role of a
subject people and have at all times tried to have their independence restored in the
form of the status of a protected state. So far they have failed to do so, but although
they have not regained their lost status, the British Government has never clearly
and unequivocally stated its constitutional relationship with Swaziland and the basis
of its administration of the Territory. It seems that the Secretary of State's reply to
the petition moved Sobhuza to test the air, not by a trial of strength in the courts (he
had already come to grief in legal battles) but by proposing a political arrangement
that he thought would in time restore Swazi predominance in the Territory. In doing
so, he was clever enough to recognize the European's fear of being dispossessed and
was able to set it at rest, knowing well enough, as events in Africa have proved, that it
would be only a matter of time before they were cut down to size by the black
majority.
10. There is however, another ingredient in Sobhuza's thinking and that is his
concern for his own position and that of the Chieftainship. He is well aware of the
fate of the chiefs in many parts of Africa but does not seem able to face the
implications, that he must come to terms with the new forces in Africa or go under.
Sobhuza has been the Paramount Chief of the Swazi for forty years. To suffer a
change in status except to improve it, at his age would seem to him unthinkable, but
nevertheless it was clear that he was worried by subconscious fears of overthrow.
Indeed his sharp reaction to the recently reported but baseless assassination plots
may be nothing more than the visible manifestation of these deep-seated fears. Over
all this, in the mind of Sobhuza, hangs the really important idea, the return to old
Swaziland, the country of the Swazi where the Ngwenyama is really King and not, as
the British Government may think they have made him, a petty monarch, hedged
about by all kinds of eccentric prohibitions.
1

See document no 484, note.
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11. Sobhuza's speech of 23rd April, 1960 was undeniably a tour de force; he said
what he felt and perhaps also expressed what he did not know he felt. For this speech
the European leaders have, for the time being at least, grappled him to their hearts.
12. This then is the background to the constitutional discussions which have
now been going on for more than a year. The result of the Committee's labours lies
before Your Excellency.
13. Although they have been long drawn out, the discussions ended where they
began, namely, with the proposal that the Legislative Council should be composed of
an equal number of Swazi and European representatives, each group to be elected in
accordance with its own traditional methods. This does not mean that the
discussions did not range far and wide over many constitutional possibilities. In
particular, the establishment of a common roll was exhaustively if not always
objectively discussed. The unofficial members of the Committee were indeed
subjected to weighty advice on this score from the Joint Parliamentary UnderSecretary of State for Commonwealth Relations 2 who visited Swaziland in August
1961, and from Sir Charles Arden-Clarke who was appointed Constitutional Adviser
in September 1961.3 The official members of the Committee, having been given such
encouragement continued to press for some element of common franchise in order
to point the way the Territory is going. At one stage, indeed, these representations
were successful but the agreement, reached with such toil and stress, was withdrawn
at the next meeting after Sobhuza had scolded the Swazi members and ordered them
to toe the royal line, the Europeans ignominiously following suit.
14. The report was signed on 20th November, 1961 on the understanding that
certain reservations which the official members felt compelled to make were
separately submitted to the Secretary of State and not incorporated in the report. It
had originally been generally assumed that the reservations would form part of the
report but the non-official members would not hear of this suggestion once they had
studied the reservations and the reasons for them. They argued that officials should
act only as advisers whose advice should be discarded if not acceptable. The reasons
for their fears are not far to seek: the Government reservations if published, would
indubitably receive more informed support than their own proposals. In particular
the , Swazi members oppose the publication of the Government reservations which
contain proposals for a majority of Swazi over European unofficials on the
Legislative Council. The reason for this opposition is that if the Government views
were published, it would be difficult for the Swazi non-officials to explain to their
incredulous countrymen why they had turned down such an obviously acceptable
proposal.
15. The report together with the reservations of the official members speak for
themselves. I do not propose to burden this despatch with specific comment on the
recommendations since it has now been agreed that as a first step the report should
be submitted to the Secretary of State on the 12th December by a small delegation
representing the Constitutional Committee. The Secretary of State would on the
following day receive Professor D. V. Cowen and hear his version and the views of the
Swaziland Progressive Party and the Eurafrican Welfare Association. When this has
2

Bernard Braine MP (Con) for S-E Essex since 1955.
Sir C Arden-Clarke had been a notably successful governor of the Gold Coast, 1949- 1957, and had been
resident commissioner in Bechuanaland, 1942- 1946.

3
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been done, it would then be considered when the report, including the reservations
of official members, should be published. The translation of the report into Swazi
and its printing in both Swazi and English have already been commissioned and I
intend to take copies of the English version with me to London.
16. To recapitulate to this point:(i) the motives of the Europeans and the Swazi (personified by Sobhuza) are of
deep interest when studied in connexion with the constitutional exercise;
(ii) I do not propose to recommend further on the form of the Swaziland
constitution as my views are already in the official reservations.
(iii) I recommend that the report should be released with the official reservations
as soon as possible after the delegation from the Constitutional Committee has
been received by the Secretary of State.

17. . At this point a despatch of this kind should normally come to an end, but I
am now approaching the really important part.
18. Before the constitutional talks started I was aware that many unresolved issues
would be aired by the Swazi. In this I was not mistaken but the rot goes deeper than I
suspected. Despite the gross inefficiency of the Swazi administration and its inability
to adapt itself to modern circumstances, the Swazi surrounding Sobhuza clearly feel
that they have nothing to learn and the sooner the real power in the land returns to
Sobhuza, the better. The legislative council with such a background would concern
itself with relatively tedious technical matters such as the provision of public works,
but the Swazi National Council would have the final say. This attitude is the result of
a failure to clarify who is the real master in Swaziland. The Swazi have chosen not to
understand their true constitutional position but have preferred to brood over the past
with all its grievances, real and imaginary. In such an atmosphere, little is considered
on its merits, because everything proposed as part of the day-to-day administration of
the Territory is considered by the Swazi in the light of events of the past. As a result,
there is very little genuine co-operation and Government is the oppressor.
19. The main political events of the past ten or twelve years have served only to
complicate and exacerbate the relationships between Government and the Swazi
traditional authorities.
20. The promulgation in 1950 of the Native Administration, National Treasury
and Native Courts proclamations failed to resolve the basic constitutional claims of
the Swazi; the Swazi openly claim that the proclamations were an experiment which
they could terminate when they so wished; they have paid lip service only to the
provisions of the Native Administration Proclamation, e.g. not a single chief has in
eleven years been "appointed" in terms of Section 3; the belated introduction of the
Native Authority system in Swaziland at a time when thoughts could have been more
profitably directed towards the establishment of multi-racial councils at territorial
and regional levels, may on reflection, have been imprudent.
21. The Swazi Petition framed in 1956 and still not completely disposed of has,
because of the ethical considerations it involved, entailed decisions which have
resulted in strengthening the Swazi belief in the rightness of their claim for an
"independent" status.
22. The belated decision this year to hand over to Sobhuza the corpus of the
Swazi National Trust Fund too has suggested to him that a new attitude is being
taken by H.M.G. towards Swazi constitutional claims.
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23. The recession of the possibility of transfer of the High Commission
Territories to the Union of S.A. has contributed towards greater confidence in
making demands on H.M.G. for the adjustment of past grievances.
24. And finally the recent constitutional discussions have provided a means of
bringing into the open the Swazi aspirations regarding their constitutional status.
25. The practices of the past years whereby the Swaziland Government was able
by the expenditure of herculean effort to keep the Territory on an even keel by
cajoling a sagging and inefficient but almost megalomaniac Swazi Administration on
the one hand and coping with an irresponsible embittered but thrustful European
Advisory Council on the other are no longer serviceable. Government's prestige has
suffered by becoming the whipping boy of these seldom reconcilable elements.
26. Because of these factors I have reached the conclusion that the choice facing
this Government is to rule the country or get out.
27. The first step is to define clearly the status of Swaziland and then, whether or
not the Swazi fully understand or accept the definition, to go ahead and govern the
Territory in the light of the implications of its status.
28. Government must in fact get back to the basic principles of good government
backed by determination to enforce its will. The prime duty of government to govern
well must not be overlooked in the increasing stresses of political development.
29. It must at the same.time address itself to the task of preparing the Swazi for
greater responsibility in a democratic system of Government while retaining the
confidence of Europeans in the Government's ability to provide them with security
for the future.
30. The task of making up for years of doing little to stir the Swazi from their
primitive tribal life and low economy is not a light one nor is it likely to be
accomplished quickly, but it must be undertaken with energy and determination as a
matter of urgency.
31. In the past the government has tacitly acquiesced in policies favourable to
the Europeans by leaving the Swazi untouched as a sort of tribal reserve of cheap
docile labour. In this policy of laissez faire they have had the support not only of the
Europeans but also of Ngwenyama and his court circle of traditionalists who by this
means have had no difficulty until recently in retaining their position of control over
the destinies of an ignorant and backward people, 'protected' from outside influences
and enlightened thinking.
32. In this state it may be argued that they were not unhappy but times are
changing fast and radio, modern transport and newspapers, have brought the
swirling waters of African awakening lapping at the borders of Swaziland. The main
motive of the 'development' of the country is increasingly seen to be for the almost
exclusive advantage of the European and the economic gap between the average
European and Swazi is very great.
33. In this situation lie the seeds of political upheaval unless a firm lead is taken
by Government with a positive advertised policy of African advancement
educationally, economically and politically, while at the same time stressing its
determination to keep a firm hand on the stability of the Territory to guide it to a safe
and reasonably prosperous future for all its inhabitants. The Swaziland Government
spends much less per capita on Africans than does the Republic and this is going to
be a very shoddy 'shopwindow' of British Colonial Policy and an example of
'exploitation' in its worser sense unless funds are found to bring up the Swazi to a
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position where they can have a chance to participate fully in the present rapid
development of the Territory.
34. Unless the initiative is taken now and positively we will be leaving the field
wide open for extreme African nationalism supported by unfriendly outside sources
who would delight to see chaos in Swaziland at a time when it should be on the
threshold of comparative prosperity and enlightened and genuine partnership.
35. The affairs of Swaziland have reached a moment of crisis. I have attempted to
identify the deep-seated causes. I have suggested that new bearings should now be
taken with the object of setting a fair course towards prosperity and stability and I
have recommended resolute action to ensure that we hold to that course.
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DO 119/1420, no 35
14 Feb 1962
[Report on constitutional development in Swaziland]: despatch
(reply) from Mr Maudling to Sir J Maud

I have the honour to address you on the subject of constitutional development in
Swaziland.
2. I have received a copy of the report of the Constitutional Committee which the
Resident Commissioner set up on 4th November 1960, in accordance with
instructions passed through you from the Secretary of State for Commonwealth
Relations. I have noted that, though the Resident Commissioner as Chairman of the
Committee and three senior officials of the Swaziland Administration signed the
Committee's report, they did so subject to reservations on certain of the main issues
concerned, on which they found themselves in disagreement with the other
members of the Committee and also in respect of certain less basic matters on which
their opinions differ from those of the other members of the Committee. These
reservations by the Resident Commissioner and his colleagues have of course been
communicated to me through the normal channels and I have taken them into
account in my consideration of the report.
3. I am not yet in a position to state my final and detailed views on the
recommendations of the Committee, but it may be of value if I give you some
statement of my preliminary views on a number of important matters raised in the
report.
4. At the outset let me say that I welcome the declaration in the report that the
ultimate objective is that Swaziland should be a country whose citizens enjoy
"equality of citizenship, irrespective of race, colour or creed." It is also the hope of
Her Majesty's Government that the substantial economic development now taking
place in the Territory will make possible a wider measure of education, better health
services and other desirable social measures; and that the people of Swaziland will
play an ever-increasing part in the control of their own destinies, while retaining for
as long as may be necessary the British protection which has existed for more than
half a century.
5. I note that the Committee attach importance to the preservation, subject to
such adaptations as may be necessary to meet changing circumstances, of the
traditional institutions of the Swazi people and in particular the position of the
Paramount Chief. I share the views of the Committee on the importance of
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preventing any clash in the course of constitutional development between these
traditional institutions and any new forms of constitutional machinery that it may be
desirable in present circumstances to introduce. (I should incidentally comment
here on the views attributed to the Swazi in paragraph 45 of the Committee's report
to the effect that Swaziland is a protected state, enjoying a temporary protection
under Her Majesty's Government. The term "Protected State" is inappropriate for
Swaziland, not so much because it does not in fact carry the implication (which
would be consistent with the hope expressed in the preceding paragraph) that Her
Majesty's protection is temporary, but because the term is normally used to describe
certain protectorates in which Her Majesty's jurisdiction is limited. It is not applied
to those protectorates such as Swaziland in which Her Majesty possess full
jurisdiction).
6. In considering the report I have at this stage concentrated my attention
particularly on three issues, viz:
(i) the implication of the proposals in relation to the responsibility of Her
Majesty's Government for the good government of Swaziland;
(ii) the relationship between the proposed new Legislative and Executive
Councils and existing constitutional bodies in the Territory, particularly the Swazi
National Council;
(iii) the methods proposed for the election of the Swazi representatives in the
Legislative Council.
7. Regarding the first of these points, I have taken note of the suggestion in the
report that the interests of good government would best be served if instead of
continuing to have a Resident Commissioner in Swaziland administering the
government on your behalf, there should be a Governor having direct access to me
and my successors in this Office on all matters concerning the Territory. You are of
course aware that this question was also raised, in a somewhat different context, in
the House of Commons at the time of the announcement of the transfer of
responsibility for Swaziland affairs from the Secretary of State for Commonwealth
Relations to myself. Replying to the suggestion that the Ambassador to South Africa
should no longer be also the Governor of the three Territories, the Prime Minister
said on the 14th November:
"Whether it should continue permanently to be one man is a matter for consideration as
we proceed. Certainly it should do so until we have cleared up all the questions which
arise under the standstill agreement. Since the economy and daily life of all three
Territories is [sic] so closely linked with South Africa there are strong arguments for the
same man carrying the two offices".

The position will of course, as the Prime Minister stated, be kept under review, but
at present I consider that the existing arrangements are the most suitable for the
efficient discharge of public business. If it should subsequently prove desirable to
devolve to a Governor of Swaziland the powers originally entrusted to you as High
Commissioner not only for Swaziland but also for Basutoland and the Bechuanaland
Protectorate, this could be done with only a minor amendment to the constitution of
each Territory. Meanwhile, it will be consistent with the spirit of the present
arrangements and with the deliberate policy of devolution followed in recent years if
the process of direct correspondence between Mbabane and London is developed
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further and if the Resident Commissioner is to a greater extent regarded as bearing
the primary responsibility for the administration of Swaziland. I know that you
yourself favour the idea of such development.
8. I have also taken note of the recommendation in the report that official
members of the Legislative Council should not have a vote in the Council. I have
given careful consideration to the arguments which have been put forward in
support of this recommendation which, as you are aware, would involve our adopting
in Swaziland a different procedure from that which the British Government has
followed in these matters in virtually all its dependent territories hitherto. With
respect, I think that the arguments adduced in the Committee's report are illfounded and not borne out by experience elsewhere.
Nor do I think that there is any force in the suggestions in paragraph 77 of the
report that the right of officials to vote would "detrimentally affect the smooth
functioning of and expeditious despatch of business in the Legislative Council". The
four officials in question will be members of the Executive Council and as such will,
like their unofficial colleagues in the Executive Council, vote in the Legislative
Council in accordance with government policy. This is inherent in the
recommendation of the Committee (with which I agree) that the principle of
collective responsibility in the Executive Council should be accepted from the start.
In the circumstances I do not feel able to accept this recommendation.
9. I note that the Committee recommend the inclusion in the constitution of the
usual powers to enable Her Majesty's Government to retain ultimate control. It also
seems to be necessary to consider whether you should be empowered to nominate
additional members of the Legislative Council in pursuance of instructions from Her
Majesty, so that the government of the Territory may be carried on should abnormal
circumstances arise. As you are aware, provision of this kind is found in the
constitutions of other African territories at an analogous state of development to that
of Swaziland.
10. With respect to the relationship of the proposed new Executive Council and
Legislative Council to existing bodies in Swaziland, I presume that there would be no
desire to preserve the European Advisory Council, and that it would therefore be
generally agreed that the Council should (as in the Bechuanaland Protectorate)
disappear. I recognise however that the Swazi may wish to preserve, amongst their
other traditional institutions, some body that can speak with authority on matters
concerning Swazi law and custom. This body would presumably be the Swazi
National Council, which is discussed in the next paragraph.
11. I note that the Committee also recommends that matters affecting Swazi law
and custom, Swazi land and minerals and Swazi institutions should be the
responsibility of the Ngwenyama in Council and excluded from the purview of the
Legislative Council. I should be willing to consider proposals for vesting in the
Ngwenyama in Council under the Constitution an exclusive power to regulate
specifically Swazi institutions, and I should be grateful if you would give this aspect
of the matter further study. Provisions might also be included in the Constitution
(on the lines recommended for Bechuanaland in paragraph 15 to 21 of Cmd. 1159copies attached) under which bills affecting Swazi interests would require to be
reserved unless they had been supported in the Legislative Council by a majority of
the Swazi members; and arrangements could be made for consulting the Swazi
National Council in respect of certain executive matters affecting those interests.
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Nevertheless, while am anxious to respect the desire among many Swazis to
preserve their traditional institutions, I do not want the Swazi to regard the proposed
Legislative Council as a body in some way alien to and distinct from their own
traditions. It is important that they should, on the contrary, consider that the
Legislative Council is "theirs" and belongs to them just as much as it belongs to the
other communities. I do not, therefore, consider that it would be desirable to
preclude the Legislature of the Territory from passing laws that might affect Swazi
law and custom, nor to prevent it from exercising a general power to legislate in
respect of land and minerals in such a way as to affect Swazi land and minerals. To do
so would be to introduce a dyarchical element into the Constitution, whereas in my
view it is in the interest of Swaziland that it should develop a unitary system of
government supported by a strong system of local government (on which I welcome
the passage in paragraph 118 of the report.)
12. With respect to the Committee's recommendations concerning the
Ngwenyama's relationship with the Executive and Legislative Councils, I agree
that:(a) the Ngwenyama should be entitled to see all papers prepared for submission to
the Executive Council, and its minutes, and should be entitled to require the
Resident Commissioner to cause any matter respecting the government of the
Territory to be taken into consideration at a meeting of the Council;
(b) the Ngwenyama should be entitled to make representations to the Resident
Commissioner concerning any conclusion of the Executive Council, and to require
him to cause those representations to be considered at a further meeting of the
Council to be held (except in cases of urgency) not less than seven days after the
meeting at which that conclusion was reached;
(c) the Ngwenyama should be supplied with a copy of any bill passed by the
Legislative Council before it is assented to, and should be entitled to require that
the bill be reserved for the signification of Her Majesty's pleasure, in which event
the Ngwenyama would be required to state in writing his reasons for requiring
reservation, which would be communicated to the Legislative Council.
13. It seems to me that the arrangements regarding the Ngwenyama and the
Swazi National Council will provide a practical solution of the Swaziland problem. By
a solution along these lines the Swazis would, through their traditional institutions,
be in a position to safeguard the Paramount Chieftainship and the institutions
associated with it, while save in matters which it might be agreed should under the
constitution fall exclusively within the purview of the Ngwenyama in Council, the
Legislative Council would have the controlling word.
14. This brings me to the third of the points to which I have referred in
paragraph 6 above, the representation of the Swazis in the Legislative Council. I
should at this stage perhaps revert to the view I have expressed above that official
members of the Legislative Council should have the right to vote in its proceedings.
In coming to this view I have not overlooked the arguments adduced in the
Committee's report that, if official members had the power to vote, this would
prevent the balancing of representation in the Legislative Council between European
and Swazi members. I could not accept myself the argument that the votes of
officials would be cast in European interests; on the contrary, they would be cast in
accordance with the policy of the Swaziland Government, which will be formulated
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in the interests of all the inhabitants of the Territory. Nevertheless, while not
accepting the particular arguments put forward by the Committee, I do not
necessarily see objection if on other grounds it were felt that Swazi representation
should be increased say to sixteen, in which event the Swazi representation would be
equal in number to those of the Europeans and the official members.
15. It is clear that the method of electing Swazi representatives to the Legislative
Council has been carefully considered in the Committee. The view of the non-official
members was that this should be effected through traditional methods of choosing
representatives, and I have studied with much care the system devised by the Swazis
for this purpose which is set out after paragraph 88 of the Committee's report. The
essence of this system appears to me to be election by the Swazi National Council,
which is in itself elected by a system of indirect election based ultimately on
universal male suffrage. I appreciate the desire of the Swazi representatives on the
Committee who presented those proposals that the traditional structure of their
society should not be put under unnecessary strain or danger through the
development of unnecessary political strife and controversy.
16. In approaching this question of Swazi representation I believe that we must
have particular regard to the economic developments now taking place in Swaziland
and the improvement in education and health services which will come from this.
These changes should bring forward an increasing number of Swazi anxious to
devote their talents to the political and administrative life not only of their
community but also of Swaziland as a whole; and it will be of prime importance to
the Government and peaceful development of the Territory that such persons should
have the opportunities they seek.
17. I do not think that a final judgment on the suitability of the new system of
election proposed by the Swazi in the Report can be formed until the system has
been explaiped in greater detail. In the first place, how closely do these proposals
resemble the present method of selecting the Swazi National Council? Further, can it
reasonably be claimed that the proposals are the "traditional method"? Again, will
the various elections be conducted by secret ballot or by acclamation or by some
other method? Will the twenty-five constituencies be demarcated on the basis of
equality of area, or on equality of population? Will they cover all Swazis living in the
territory, whether on Swazi land or not? Is it suggested that in areas with heavy
concentration of population e.g., around Mbabane and Manzini, constituencies
should cover a relatively small area, whereas in the country regions the
constituencies should be relatively large?
I should like to have further details about the function of the leader who is to be
"responsible for securing the election of twelve representatives", and to know what
benefit is expected from some of the intermediary stages, such as the selection of 20
candidates from whom the twelve members of the Legislative Council will ultimately
be selected. It is not clear to me why a simpler system could not be adopted, more
similar to that in force in the Bechuanaland Protectorate whereby the constituencies
would elect members to an African Council of, say, fifty members, and that Council
would elect from its members the members of the Legislative Council. Finally, is it
the intention that the Ngwenyama should have the power to reject the name of a
representative chosen to serve on the Legislative Council at the time when the names
are submitted to him for "formal approval"?
18. As an alternative method of selection the report refers to the memorandum
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submitted to the Committee on behalf of the Swaziland Progressive Party and the
Eurafrican Welfare Association, which advocated the introduction of a common roll.
I recognise that the replacement of traditional methods by the introduction of a
common roll might not be easily understood by the vast majority of people in
Swaziland, who at present have no experience of political affairs and who may prefer
the traditional system to which they are accustomed. Against this it has been
represented to me that the introduction of a common roll would meet the probable
desire of a section of the Swazi community that they should have the opportunity to
exercise their political rights in the same way as the members of the European
community; and that, particularly if an arrangement could be devised under which
candidates for election to the Legislative Council were under some compulsion to
look to the interests of both the main communities in the territory, a common roll
would best give practical form to the ideal expressed in the Committee's report of
creating in Swaziland a country "whose people would have equality of citizenship
irrespective of race, colour or creed". The qualifications for admission to the
common roll would of course be of vital importance, and further considerations
would have to be given therefore to this before a final judgment can be formed on the
desirability of having a common rol l. I should be grateful if you would have this put
in hand, bearing in mind that admission to a common roll need not be determined
solely by educational or income qualifications. I suggest that it would be reasonable
to admit also to the roll persons who, though not satisfying the educational or
financial qualifications, have given service to the community in official or like posts,
e.g. Chiefs, Ndunas, ex-servicemen or the like.
19. A further possible method of ensuring that the Legislative Council is
adequately representative of all groups of responsible opinion in the Territory, and
one which might be used in conjunction with whatever system of election is adopted,
would be to provide for nomination by you of a certain number of members. This
power might be used in Swaziland to provide initially for representation of the
Eurafrican community.
20. I do not myself at this moment take any stand on the question as to whether
any one of these particular methods of selection would be more in the interests of
Swaziland than another, and I have said that further consideration of the practical
implications of the methods proposed is required before I could form a view on that
subject. I should however make it clear that I do not regard these three methods as
necessarily exclusive, and that it seems to me perfectly possible that all or any two of
them could be used in conjunction.
21. I note that the Committee favour the inclusion in the Constitution of a Bill of
Rights . I accept this proposal in principle, but wish to give further consideration to
the manner of its implementation. The form proposed in paragraph 130 of the Report
may not be wholly suitable. I note also that the Committee recognise in Chapter XI
that land questions are a complicated matter but they make no recommendations on
this subject and I should be glad to learn what reference, if any, to this subject should
be made in the constitution.
22. I have set out my views as so far formed on the report because I think that it
will be helpful to public opinion in Swaziland to have this preliminary expression of
my views as soon as the report is published. I should therefore be glad if you would
arrange for this despatch to be published simultaneously with the Committee's
report. The reaction of public opinion will in its turn be of assistance to me in
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formulating Her Majesty's Government's final decision on this matter. Whether any
further special form of consultation with public opinion in Swaziland is necessary,
and if so, what form it should take, are matters upon which I shall in due course
await your recommendation in the light of reaction to the publication of the
Committee's report and of this despatch.!
1

This despatch had been carefully prepared after discussion between CO and CRO officials, Marwick, A C
E Long (government secretary, Swaziland) and Maud himself, and represented something like an agreed
position between them. Unsurprisingly, therefore, Maud's reply essentially backed the officials'
reservations to the 1961 report, but made it clear that because of large disagreements, the S of S would
have to intervene. Maud recommended a constitution providing a measure of internal self-government,
for anything else would be 'a target for the indignation of educated and politically-minded Africans' (DO
119/1426, no 8, desp to S of S, 12 Oct 1962). A London conference in Jan-Feb 1963 ended abruptly with
Sandys announcing he would impose a constitution. Its terms were announced 31 May 1963. The Leg Co
would include 24 elected members: 8 Swazi, 8 Europeans (4 of whom would be elected an a national roll),
and 8 of 'any race' elected on a national roll. Wide discretionary powers were given to the commissioner
(governor). The Leg Co would have overriding control over mineral wealth. These were compromise
proposals and they pleased nobody. Elections were held on 16 June 1964, Sobhuza's lmbokodvo
(grindstone) National Movement (formed in April1964) taking all the national roll seats. The Leg Comet
for the first time on 9 Sept 1964.
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DO 119/1390, no 35A
3 Apr 1962
[Present situation in Basutoland; future constitutional development]:
record of CO departmental review meeting
[The Basutoland National Council, an advisory body dating from 1908, had secured its
opening up and transformation into a legislative body in 1958 (document no 477). In
1960 it became a Leg Co and elections took place. Chief Leabua Jonathan founded the
Basutoland National Party in 1959, and in 1960 the Basutoland Mrican Congress
(founded by Ntsu Mokhehle in 1952) became the Basutoland Congress Party. The
constitutional commission appointed in 1962 reported in 1963, strongly influenced by
Professor Cowen into setting independence as the goal. The proposals were accepted by
the BNC Leg Co as the basis for negotiation with the British government, and the London
Conference of 1964 agreed the outlines of a new pre-independence constitution, which
came into effect on 30 Apr 1965.]

Mr. Monson said that in preparation for his forthcoming visit to Basutoland it would
be useful to review with the Department the present position as regards the
constitutional review. He was glad that Mr. Giles 1 was able to sit in on the discussion.
Most of his comments would be directed towards Mr. Chap tin's despatch of the 28th
August last. 2
There were two things in particular which caused him concern about the position
as it appeared to be developing.
The first was the technique of working out constitutional proposals through a
locally-based committee made up of persons in political life. The findings of such
committees had generally involved some embarrassment for Government even when
it had helped by providing them with outside chairmen or advisers to give them
sufficient guidance. The Wild Commission in Uganda, 3 for instance, and the PostElections Committee in Tanganyika had produced recommendations far more
1

3

A F Giles, resident commissioner since 1962.
Wild Report, see document no 121 in Pt I.

2

A G F Chaplin, resident commissioner, 1956- 1962.
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"advanced" than had been expected when they were set up and both of them had had
chairmen of long official experience. The Basutoland Commission, on the other
hand, did not seem to want the guidance of a constitutional adviser as normally
understood. The High Commissioner's saving telegram No. 91 of the 2nd March
(paragraph 7) suggested in fact that the members of the Commission wanted to make
up their own minds in the light of local discussions as to what was desirable and then
hire a spokesman who could put their views to the Secretary of State. He had noted
in this connection that the Government benches and the Paramount Chief 4 had
proposed the establishment of the Commission for fear of "losing the initiative" to
the Basutoland Congress Party. To his mind it is suggested that the thinking of the
Congress Party might well dominate the final report because just as in connection
with the establishment of the Commission the more moderate elements were not
prepared to risk the unpopularity which would come from opposing the Congress
Party's lead. Furthermore the reference to "the introduction of responsible
government" (a somewhat ambiguous term) suggested that the findings would be
radical-perhaps too radical for H.M.G. Paragraphs 13, 19 and 21 of Mr. Chaplin's
despatch similarly pointed towards an increase of "democratic" influences. There
appeared, however, to be no claim put forward that Basutoland politicians had shown
by their conduct that they were worthy of being given greater responsibilities. In fact
the analysis in paragraphs 14-27 of Mr. Chaplin's despatch suggested the contrary,
even though in the opening paragraph of his despatch Mr. Chaplin had spoken of "a
policy of successive amendment" of the Constitution lending to a progressive
accumulation of experience.
Secondly, he was worried that the Paramount Chief's speech of the 11th
September, 1961, seemed to be regarded as "the keynote" speech for the
Commission's work. The analogy on which the Paramount Chief had rested the main
points of his speech was, in his view, a false one. History suggested that if Chief
Moshesh 5 had been granted formal protected status, the result in practice would have
been very different from the concept outlined in the statement quoted by the
Paramount Chief. Certainly in Zanzibar and the Malay States the Protecting Power
had in fact taken by treaty virtually full control of the internal affairs of the Protected
State. Nor was this surprising. If a Government accepted the responsibility of
protecting another territory, it had sooner or later to satisfy its own public opinion
that the State it was protecting deserved to be protected, and the corollary of that was
that the Protecting State had to be able to intervene if necessary in the internal
administration of the Protected Territory. There were, it is true, exceptions, e.g. the
Persian Gulf Sheikhdoms which, while content to let their external relations be
handled by Britain, were largely responsible for their internal affairs. But this was
perhaps the exception which proved the rule; at any rate the view had recently been
expressed in an interdepartmental working report that, although Britain had
virtually no responsibility for the internal affairs of these territories, she could not
escape obloquy when this Government caused, as it had from time to time, public
scandal. The failure of the Rulers of these States to introduce reforms for which we
had maintained continuous pressure on them had also from time to t ime caused us
considerable embarrassment.
4

5

The paramount chief was King Moshoeshoe II, who succeeded on the retirement of Regent Mantsebo in 1960.
(See next page.)
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There was the further point that the border line between internal and external
affairs had become much less clearly defined in the modern world than in the time of
Moshesh. 5 International treaties or pressures on the Protecting Power, e.g. at the
United Nations, frequently went quite deep into the structure of the internal affairs of
Protected Territories. As long ago as the '30s it had been found necessary to consider
negotiating for a higher degree of control over Sarawak's internal affairs which by a
19th century treaty had been left entirely to the Brooke Rajahs.
Where there had been a significant change since the time of Moshesh was in the
nature of the threat against which the Basutos asked for British protection and the
means at Britain's disposal to put her protection into practical effect. In Moshesh's
time the threat was of armed incursion by small Boer communities and Britain had
military resources on the spot in South Africa by which any such threat could if
necessary be contained. Nowadays the Republic held Basutoland at its mercy
economically and the Basutos had given many hostages to the Republic in the large
numbers who were working there. On the other hand, Britain was now in no
position, even if she so wished, to protect Basutoland by force of arms against the
Republic. Her only weapons were her prestige and her powers of moral persuasion; in
the last instance, perhaps she could in theory intervene with economic sanctions
but, unpopular though South Africa might be at the moment, it was doubtful
whether such sanctions would be acceptable to public opinion in Britain, at any rate
unless it could be shown beyond doubt that the Basutos themselves were blameless
in their relations with the Republic. This emphasised the case as he saw it for Britain
to have the power to intervene effectively and at an early stage in any matter which
might lead to strained relations between Basutoland and the Republic and the High
Commissioner had recently remarked in another connection that there was a
"Republican element" in practically all Territories' affairs. The present Constitution
did provide for certain matters which included external affairs to be "High
Commissioner matters", the power of legislation on which rested with the High
Commissioner though he was required to submit legislation on these matters to the
Basutoland National Council for its comments. He did not know how the system
worked in practice and how far the definition of "external affairs" had been pushed in
this context. In any event executive competence was the context in which most
difficulties were likely to arise. (The Secretary of State had recently asked the High
Commissioner to examine the possibilities of early intervention in a particular
category of cases of this kind). Finally, he did not know whether any formal
commitments as to the ultimate constitutional goal for Basutoland existed, e.g. did
we envisage it eventually as an independent Kingdom? If there were such
commitments, they had an obvious relevance to the Constitutional Commission's
work.
The following points were made in general discussion:(!) No formal commitments had so far been made on the final form of
Government in Basutoland. Some prominent Basutos seem in fact to accept that
the territory would ultimately be absorbed politically into South Africa as it
already had been economically and that this might be done by consent sooner than
was normally expected. This view rested on the assumption that world opinion
5

Moshesh (Moshweshwe or Moshoeshoe), c 1786- 1870, king of Basutoland; a British protectorate was
declared in 1868.

[488]

HIGH COMMISSION TERRITORIES

531

would bring about a change in South African policy. There was something of the
same thought in the draft statement to be made in Parliament on Sections 150 and
151 of the South Africa Act, which had been agreed with the High Commissioner
but was not in fact used.
(2) There was little doubt that the members of the Commission would interpret
"responsible government" as meaning the removal of European officials from the
Legislative Council and the Executive Council though they might admit the
continuance of reserve powers and all "High Commissioner matters".
(3) This would have taken Basutoland a few more years practically to the stage of
internal self-government-a stage of constitution normally only granted to
territories after a period of trial with the less developed stage of constitutions.
(4) In this sense we might expect a "radical" report from the Commission and one
that could be embarrassing to Ministers in the light, e.g., of their refusal to agree
to further constitutional advance for the present in Zanzibar which had not
reached internal self-government.
(5) The technique of preparing for constitutional advance by a local Commission
was the way the Basutos themselves like to handle matters and had been followed
in the preliminary discussions which led up to the 1958 Conference. It was true
though that as a result of this method of approach Commonwealth Relations
Office Ministers had found it difficult to get room for manoeuvre during the
Conference itself.
(6) One reason for the comparatively disappointing performance of the 1960
Constitution might be that the appointments of elected members to the Executive
Council did not reflect the balance of strength in the Legislative Council.
(7) The Basutoland Congress Party were ready to temper their radicalism to the
extent of giving greater powers (though probably under Parliamentary control) to
the Paramount Chief. Their object in this would be to secure the alliance of the
more traditionally-minded Basutos in restricting the powers of the British and it
was likely that if they succeeded in this manoeuvre they would turn against the
Paramount Chief himself in due course.
(8) In the latter connection the present Constitution gave considerable powers to
the Paramount Chief, particularly as regards the control of land but the whole of
the powers which he possessed were not set out in the Constitution itself,
presumably because they were derived from legislation. Unless provision were
made to entrench further powers of the Paramount Chief in any future
Constitution, the continued retention of his present powers was therefore at the
mercy of a Parliamentary majority.
(9) The Paramount Chief himself had put forward a claim to be made formally
"Head of State". Legal advice, which had been conveyed to Basutoland, was that, if
this request were to be taken literally, legislation would be required in the U.K.
before Her Majesty could divest Herself of Her Sovereignty over Basutoland. It was
doubtful whether the introduction of such legislation was desirable. It might
attract sympathy in the House of Commons but, on the other hand since chiefs
were often suspect in the eyes of left-wing circles in this country, it might lead to
an undesirable debate upon the functions and position of the Paramount Chief.
(10) The alternative suggestion that the Paramount Chief might be made The
Queen's Representative in Basutoland had also been considered. There was a
parallel in Singapore but experience in Uganda and indeed paragraph ll(c) of
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Mr.Chaplin's despatch suggested that this in practice might lead to differences
between a Paramount Chief who was anxious to have positive executive functions
and a Resident Commissioner who though nominally subordinate to the
Paramount Chief/Queen's Representative, would in fact hold much of the main
reins of power through his responsibility for High Commissioner subjects and in
respect of the grant-in-aid.
(11) Notwithstanding these difficulties, it was clearly important to us to bui~up
the position of the Paramount Chief. He had already shown that his prestige with
the Basutos could form a useful counter-balance to left-wing politicians. More ver
the present Paramount Chief was anxious to find a fitting outlet for his energies in
the service of his people. Given the poverty of agricultural practice in Basutoland,
it might be possible to use the prestige and standing of the Paramount Chief to
encourage greater productivity campaigns somewhat in the same way as H.R.H.
Prince Philip found it possible, without getting involved in politics, to encourage
the proper use of science and of industrial relations in the service of the U.K.
(12) At the same time the position with the Paramount Chief obviously remains
difficult and he was suspicious of the good faith of the Basutoland Congress Party.
· For this reason he had been attempting to build up the prestige of the
chiefdomship. His weakness was the low calibre of the chiefs and their lack of
discipline.
(13) The Paramount Chief had put forward proposals for a different relationship of
the chiefs to local government which might improve the situation. Local
administration in Basutoland was in any event unsatisfactorily complicated.
Formal indirect rule had never been introduced so that the relationship of the
chiefs and the District Administration had for long remained imprecise. To this
uncertain relationship was now added the District Councils. If the Paramount
Chief's proposals provided a satisfactory relationship between chiefs and councils,
so much the better, but the relationship of the District Administration to both
should not be overlooked.
(14) It was suggested that the chiefdomship might be strengthened by the
extension of the powers of the present college of chiefs (unsatisfactory though that
body had been) so that it became in fact an Upper House of the Legislature.
Provision had been made in the new Northern Rhodesian Constitution for setting
up a House of Chiefs. On the other hand, it was perhaps noteworthy that the
Northern Rhodesian chiefs themselves had been anxious not to ask for too great
powers for the House of Chiefs because of the danger that if it became an effective
body the chiefs and their position would inevitably become involved in politics.
(15) The terms of reference of the Constitutional Commission required it to
take account of the responsibilities of H.M.G. Most of the members would probably define those responsibilities in terms of protecting Basutoland and of meeting the deficit on the Basutoland budget, but would certainly not take the
corollary that either of these responsibilities justified H.M.G. having a measure
of control of Basutoland internal affairs. It was for consideration, therefore,
whether, as they were now proposing to collect evidence, a statement should be
prepared and presented to the Commission setting out what H.M.G's responsibilities were as H.M.G. saw them. This might serve the purpose of making it
clear how far the Commission could properly go in making its recommendations.
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The meeting:(i) Noted that Mr. Monson would be discussing these matters further with the
High Commissioner and the Resident Commissioner during his visit to
Basutoland;
(ii) Agreed that Colonial Office Ministers should be informed of the present
position, the establishment of the Constitutional Commission not having been
brought earlier to their notice; and
(iii) that authority should at the same time be sought to consult the High
Commissioner on the possibility of a paper on H.M.G's responsibilities being
brought to the notice of the Constitutional Commission at an early stage of its
enquiry.
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DO 119/1423, no 34
11 July 1962
[Swaziland constitutional proposals: mineral rights]: W B L Monson
(CO) to Mr Marwick
[Extract]
[The issue of ownership of mineral rights in Swaziland was a crucial and sensitive aspect
of the decolonisation debate. Sobhuza knew that if he was going to consolidate and
enhance his political power he must develop an economic backing to it through
unfettered control of mineral wealth. Marwick told Monson: 'What we have been striving
to find is a formula which would pay proper respect to the Swazi emotions on this subject
without jeopardising the ultimate objective of vesting minerals in the state instead of the
Swazi Nation as a separate entity' (DO 119/1423, no 1, 8 June 1962; see also DO 119/1425,
no 1, Marwick to Maud, 25 Aug 1962). In the event, by 1968 Sobhuza successfully secured
vesting of control in himself as Ngwenyama, advised only by a minerals committee
appointed by him after consultation with the Swazi National Council (instead of the
Cabinet, as had been provided under the 1967 constitution).)

9. (v) Mineral rights
We realise that this is a difficult question on which to reach accommodation with
Sobhuza and that it involves psychology almost as much as economics. But the
problem which this question presents is not unlike those which have come up in
other constitutional discussions which we have had on the African side of the
Colonial Office in recent years. In fact the d1ire to link the ownership of mineral
rights with ownership of the land above it is a familiar symptom of the tribalism
which constitutional advance is bringing to he forefront of politics in so many
African territories, and in the Katanga context Has had its impact on the world scene.
Tribal ownership of mineral rights of course runs contrary to the objective of
establishing a "national" outlook and I have seen from such study as I have made of
the papers we inherited from the C.R.O. and from talks I have had with Sykes 1 that in
the past our arguments with Sobhuza have rested very firmly on the thesis that a
country's mineral deposits belong to the community as a whole and not to
individuals or to particular sections of the community. A good deal of this
argumentation has seemed to rest on the 1947 statement on Colonial Mining Policy.
To some extent the fact that that statement was issued under the imprimatur of a
Labour Government seems at any rate here to have given something of an ideological
1
EL Sykes, assistant under-secretary of state, CRO, 1964-1965, formerly deputy UK high commissioner
in Federation of Rhodesia and Nyasaland, and meanwhile attached to the CO.
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approach to the argument. I don't know if the discussion in Swaziland has run at all
on the same lines but, as one who happened to be much concerned at the time with
the preparation of the 1947 statement, I might put it on record:
(i) that the paragraphs on mineral rights were in fact drafted in substance by a
non-political advisory committee appointed by a Conservative Secretary of State in
the war-time National Government; and
(ii) that his Labour successor did in fact accept that in at least one territory the
tribal ownership of mineral rights was compatible with the Labour Party's doctrine
of public ownership.

10. Colonial Office Ministers have, however, of recent years rested their position
as regards the ownership of mineral rights not so much on the 1947 statement as on
more pragmatic considerations related particularly to the most efficient way in
which administrative functions should be distributed between different organs of
government, and their conclusion has invariably come down in favour of Central
Government ownership of rights. I may say that in the more recent constitutional
negotiations Ministers here have been much impressed by the argument that the
retention of mineral rights in the hands of the Central Government is necessary for
the successful negotiation with outside investors.
11. The present "text" most often qu~t~d in this connection occurs in the report
of the Fiscal Commission appointed after t_Qe Nigerian Constitutional Conference of
1957. The two members of the Commission (Sir Jeremy Raisman and Professor
Tress)2 dealt with the question in general terms in the following paragraphs which
are extracted from their report:
"The Federal Government is responsible under the constitution for all matters
concerning mines and minerals, including oilfields and oil mining and geological
surveys. It has exclusive jurisdiction over mining royalties and rents.
We are convinced that the Federal Government should retain this revenue
jurisdiction. The chief minerals at present being extracted are coal, tin, columbite and
oil. Most of the coal is consumed internally and plays a significant part in the national
economy. The Federal Government alone is in a position to view the industry in its
national context. Tin, columbite and oil are all exported and their extraction is in the
hands of overseas companies. The level and nature of mineral royalties is of great
significance to risky enterprises of this kind, and, since it is the policy of all
governments within the Federation to encourage the investment of overseas capital, it
is appropriate that the Federal Government should have control over these negotiations
with these overseas investors. Moreover, there is a close relationship between royalties
and company tax, requiring that both should come under the same jurisdiction, and we
have already recommended that company tax should be a federal subject.
Accordingly, we recommend that the jurisdiction over mining royalties and rents
should continue to be exclusively federal."

They went on to recommend in addition that the royalties and rents, though
within the jurisdiction of the Central Government, should be divided between the
Region of their origin, the Federal Government and all Regions together in the
proportion 50%, 20% and 30%.
2
For Raisman, see document nos 105 n I, 124 n I in Part I; Professor R C Tress was professor of political
economy at the University of Bristol.
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12. The Nigerian solution therefore in fact was to leave mineral rights in the
jurisdiction of the Central Government but to give the "tribes" as represented by the
Regions a guaranteed share of the proceeds.
13. The same question arose in the Uganda constitutional discussions of last
October and last month. The situation there was in many ways not unlike that with
which you are dealing. In particular the King of Toro, in whose Kingdom Uganda's
one major mine is situated, was anxious to secure ownership of the mineral rights for
his Government so that it could collar the revenues and in the process make his Civil
List more in line with his expensive tastes. The Uganda Relationships Commission
reported that they found feeling on the subject of the ownership of mineral rights so
strong that they recommended that the whole revenue from such rights should be
paid over to local authorities, provided the ownership of the rights and the
negotiations with developers remained the responsibility of the Central Government.
This proposal was adopted at the Constitutional Conference last year and is being
confirmed in the new constitution, subject to a maximum of £25,000 a year being
put on the amount of money which any district might receive in this way.
14. The ownership of mineral rights is also a matter which is outstanding in the
Kenya constitutional talks where there was considerable dispute between those who
want mineral rights to go to the Regions and those who want them to remain with
the Central Government. The Secretary of State's line in these talks has so far been
directed towards a solution on the lines of the Uganda provisions.
15. I have set these matters out at some length so that you can be put in the
picture against which your suggestions (and in particular that on page 4 of your
letter of the 8th June) have to be considered here. Equally we had this in mind in
the drafting of paragraph 11 of the Secretary of State's despatch of the 14th
February. 3 We realise of course that we have already gone a good way towards
recognising Swazi ownership of mineral rights in Swaziland but both on general
grounds and in view of the outstanding argument over rights in Kenya, we would
have much preferred the arrangement contained in paragraph 20(a) and (b) of your
letter of the 13th November last to the High Commissioner. This would in fact have
left the final say with Executive Council, but since the date of your letter paragraph
12(a) and (b) of the Secretary of State's despatch of the 14th February have
strengthened the Ngwenyama's position vis-a-vis the Executive Council. (The special provisions for him to appeal against its decisions would presumably apply in
matters of this kind.) Moreover, in the light of the Nigeria and Uganda decisions as
regards the distribution of mining rents and royalties, we clearly could be asked to
consider apportioning at least part of such proceeds to expenditure particularly on
Swazi purposes. As I assume that the bulk of your expenditure anyway is for the
benefit of the Swazis, it would no~ seem at first sight difficult to work out a formula
on these lines. Perhaps you could consider this further before reverting to the suggestions in your letter of the 8th June. I appreciate that the device you propose
could bring considerable and authoritative pressure on the Swazis to reach the
right sort of decision on applications for mining leases but, given their capacity for
procrastination and delay, we still wonder whether such pressure would be properly
effective .. ..
3

See document no 487 above.
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DO 119/1426, no 26
28 Nov 1962
'Next steps in Swaziland': CRO brief for Mr Sandys on future status of
the High Commission Territories
In his telegram 607 of 5th October, 1962, the Secretary of State said that he did not
necessarily rule out "Protected State" status for Swaziland though he had not yet
made up his mind pending further discussions with the High Commissioner, who
should cover this amongst other aspects of his recommendation.
2. In his despatch No. 151 of October 12th, 1962, the High Commissioner said
that because of strong economic and ethnic ties with South Africa it would be logical
if eventually Swaziland became a State in Treaty Relationship with the Republic; but
that this change could happen only if it were made acceptable to Swaziland by
sufficiently drastic political changes in South Africa-a very distant prospect. The
High Commissioner suggested, as a more realistic aim, the conversion of the
territory into a Protected State in Treaty Relationship with Britain; but we could not
move as far as that, at the present time, if only because neither the Ngwenyama in
Council nor the present spokesmen of the Europeans, nor both together, could be
treated as representatives of Swaziland with whom Her Majesty's Government might
enter into such Treaty. The next step, therefore, was to establish a Constitution under
which Swaziland, while remaining a Protectorate, could produce representatives
both black and white, with whom H.M. Government could in due course discuss
conditions on which Swaziland might become a Protected State. A similar
development was not ruled out for Basutoland, and the High Commissioner did not
think that we need be deterred from proceeding in Swaziland as he proposed by any
fear of future embarrassment when we came to deal with constitutional questions in
either Basutoland or the Bechuanaland Protectorate.
3. In his letter of the 12th October, Lord Lansdowne reverted to the High
Commissioner's statement that we must first decide on the constitutional changes
but should not at this stage reach a final view on what should be the "ultimate
solution" for Swaziland. Lord Lansdowne said that the Secretary of State and he
would like to think over once again what ought to be the end of the road, not only for
Swaziland but for the other two territories as well, and whether we could from that
consciously shape the next step to fit in with the end at which we were aiming.
4. In our telegram No. 583 of the 2nd November, 1962, to Mr. Monson we said
that before looking closely at possible ultimate solutions, we should first be clear
what principles we were to accept. If we accepted self-determination, we should be
careful not to seem to prejudge the outcome. We should also, however difficult this
might be at the present stage, try to form some estimate of the likely direction of
opinion in the Territories as internal self-government approached.
Theoretically possible solutions were:(i) Political independence, with United Nations membership. Because of their
small size, economic weakness and dependence on South African goodwill, it
might seem absurd for the Territories to claim this status. But other African states
have attained it in scarcely more favourable conditions; and there was no doubt it
had great attractions as a status symbol. Moreover independent African and Asian
states at United Nations might press for it to be applied to the Territories.
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(ii) Some form of "protected" or "Treaty" status in which another government
(presumably H.M.G.) would undertake the conduct of the Territories' foreign
relations and defence; also, where required, its financial support. But would this be
valid as a permanent solution? Experience of this type of Treaty Relationship
elsewhere was not uniformly encouraging; and it was hard to judge whether
conditions in Southern Africa would prove more or less favourable for its success
than in the Middle East. We should certainly need to think very carefully about the
commitments this would entail and how we could discharge them in conditions
where the Territories were self-governing and the Republic possibly hostile.
(iii) Some form of association with the Republic of South Africa. Failing
substantial and unforeseen change in the Republic's policy, this must for the
present be excluded.
A possible variant of (ii) above m ight be feasible if a Territory, on the approach of
independence were to ask the United Nations for assistance in the conduct e.g. of
certain aspects of its foreign relations. This would not be the same as a Trusteeship,
since the territory would be self-governing; and it might not be held to debar the
territory from United Nations membership.
5. We concluded that we had no selfish interest in retaining a footing in the
Territories (with possible exception of air staging rights) once our duty to them was
honourably discharged. We had therefore no interest in canvassing the idea of British
Protected status for the Territories as an ultimate solution; but if any of the
Territories made it unmistakably clear that its people wished us to remain, that
would be a different matter. But even so we would do well to appear to be reluctant.
6. In a follow-up telegram No. 584 of the 2nd November, 1962, the High
Commissioner said that if this thinking telegram seemed to be generally sound the
Secretary of State might like to consider the advantage of a ministerial statement on
a convenient occasion on the following general lines:All the Territories are now, or shortly will be, launched in the direction of internal selfgovernment, and the question of their ultimate destiny therefore needs consideration.
H.M.G., having brought them to the stage of self-government, will naturally be
concerned to see that the wishes of their inhabitants are fulfilled, and this will be the
guiding consideration. If any of the Territories desires some form of continuing
association with the United Kingdom either by Treaty or in some other form of
relationship H.M.G. will of course be willing to consider this. But we have no ambitions
of our own and will not wish to impose any pre-arranged solution.

7. The purpose of such statement would be, first to put us in a sound position at
United Nations and second, to provoke a reaction from the South African
Government which, properly handled, might lead to a useful exchange of views. It
would also precipitate realistic discussion of the question in the Territories; the time
is now approaching, especially in Basutoland, when this will be necessary.
8. However accurately we may think we can forecast the eventual status of the
Territories, we think it is impossible, particularly in Swaziland, to take a short cut to
that status. However much we ponder the problem we return to the conclusion that
the next step in Swaziland must be to establish a constitution under which
Swaziland, while remaining a Protectorate, can produce representatives, both black
and white, with whom H.M.G. could in due course discuss the conditions of a further
change, whether to the status of a Protected State or anything else. To this end there
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must be talks in London and we have been pressing hard the last few months to win
the agreement of the Secretary of State with this view. Delay is doing harm in
Swaziland.

491

DO 119/1394, no 102
11 Nov 1963
[Text of announcement about report on Basutoland constitutional
reform]: telegram (no 823) from Mr Sandys to Sir H Stephenson
(BBS)

The Report of the Basutoland Constitutional Commission is shortly to be considered
by the Basutoland National Council and the British Government consider therefore
that it may be of value if they give a preliminary indication of their views.
2. The British Government recognise that the attainment of independence is a
natural and legitimate aspiration of the people of Basutoland. The British
Government has no wish to delay independence longer than is absolutely necessary.
3. The British Government therefore welcome the Commission's general
proposal that the people of Basutoland should assume a much greater responsibility
for the administration of their country; and they are in sympathy with many of the
specific recommendations of the Report. On the other hand the British Government
must make it clear that they could not accept the continued responsibilities for
internal security, defence, external affairs and financial support unless they are
assured of the constitutional means to discharge them. It does not appear that the
recommendations of the Commission as they stand would assure this.
4. The British Government are also concerned about the proposals that an
executive Public Service Commission should be introduced at once with a full
compensation scheme for expatriate officials and that the British Government should
cease to have power to amend the constitution; nor do they consider that the
headship of state should be changed at this stage.

492 CAB 129/95, C(58)232
12 Nov 1958
'Problems that lie ahead in the area of the Federation of Rhodesia and
Nyasaland': Cabinet memorandum by Lord Home
[Changes were proposed for the constitution of Northern Rhodesia. Lord Home did not
disagree with these, but felt the whole future of the Federation needed to be re-examined,
with particular reference to the constitutional review due to take place in 1960. The
federal prime minister, Sir Roy Welensky, disliked the proposed increase in the
responsibilities of the Northern Rhodesian government and the creation of a post of chief
minister. At its meeting on 18 Nov the Cabinet referred the question to the Colonial
Policy Committee (CAB 128/32/2, CC 81(58)8.]

The Federation was established in 1953, from the three Territories of Southern
Rhodesia, Northern Rhodesia and Nyasaland. Southern Rhodesia had been internally
self-governing since 1923. It now has a population of 178,000 Europeans and 2.3
million Africans. Northern Rhodesia with 71,000 Europeans and 2 million Africans,
and Nyasaland with 8,000 Europeans and 2.6 million Africans, were, and are,
protectorates, administered by Colonial Service officers under the responsibility of
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the Secretary of State for the Colonies, though some services have been Federalised.
The Federation was thus a hybrid from the start. But this was the best solution that
could be devised at the time. The previous attempt at mere co-ordination through a
body known as the Central Mrican Council had proved inadequate, but opinion both
in the Northern Territories and in this country would not stand for amalgamation.
2. The Constitution provided that it was to be reviewed not less than seven, nor
more than nine, years from the date when it came into force . The conference is to be
between delegations from the Federation, the three Territories and the United
Kingdom, chosen by their respective Governments. Mter discussions with the
Federal Prime Minister in London in April 1957, we agreed in a public declaration
that the constitutional review conference should be convened at the earliest
permissible date, viz., in 1960 (it cannot be earlier than October 1960), and that
"the purpose of this conference is to review the Constitution in the light of the
experience gained since the inception of Federation and in addition to agree on the
constitutional advances which may be made. In this latter context the conference will
consider a programme for the attainment of such a status as would enable the
Federation to become eligible for full membership of the Commonwealth."

3. The preamble of the Federal Constitution provides that Northern Rhodesia
and Nyasaland shall enjoy separate governments for "so long as their respective
people so desire," those governments remaining responsible, subject to the ultimate
authority of the United Kingdom Government for, in particular, the control of land in
those Territories and for the local and territorial political advancement of their
peoples. By pledges given in the course of the Federation debates in 1953, we are
committed to preserve the protectorate status of the Northern Territories for as long
as the inhabitants, including the Mricans, so desire, and not to introduce
amalgamation.
4. The ambitions of the Federal Government have two aspects: the removal of
United Kingdom controls from the Federal Government, referred to later in this paper
as "internal autonomy" (they say they can never win the Mrican's loyalty to Federation
if he can always look over his shoulder to the United Kingdom Government), and full
independent status for the Federation in external relations, referred to below as "sovereign status." Internal autonomy is within the power of the United Kingdom
Government to grant or to withhold. Sovereign status depends on recognition by
other Commonwealth governments and foreign governments. It would be possible to
grant a larger measure of internal autonomy, or even complete autonomy in Federal
affairs, without creating a constitutional position which would entitle the Federation
to claim sovereign status. The Federation could probably not enjoy internationally
recognised sovereign status without complete internal autonomy, both in Federal and
regional affairs. It follows that the Federation is not likely to be regarded as eligible
for full membership of the Commonwealth until United Kingdom controls have been
withdrawn from Northern Rhodesia and Nyasaland. The dilemma is this. If we withdraw from the Northern Territories before we have built up Governments and
Legislatures there that the Mricans support, we shall be accused of disregarding our
pledges. If we hang on in the Northern Territories, the Federation will not attain sovereign status and full membership of the Commonwealth.
5. If, therefore, the Federal Government and the Europeans in the Federation are
to obtain sovereign status for the Federation, they must, on the one hand, reconcile
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themselves to accepting an evolution in Northern Rhodesia and Nyasaland which will
provide for greater African participation in the processes of government and, on the
other hand, they must make Federal policies acceptable to Africans throughout the
Federation and, indeed, to the large body of opinion in this country which supports
the African attitude. At the same time a double task will fall on us. We shall have to
ensure that the Administrations in Northern Rhodesia and Nyasaland make the most
vigorous attempts to convince Africans there of the advantages of federation, and we
shall probably-this is my provisional view subject to discussion in the Colonial
Policy Committee-have to stretch the interpretation of the 1953 pledges, so as to
be able to hand over in the Northern Territories within a reasonable time.
6. It is just possible that the Federal Government would prefer to carry on for some
years longer under the shield of the United Kingdom. But neither they nor we can be
blind to the pace of political advance elsewhere in Africa. In the past few years they
have seen Libya, Tunisia, Morocco and Ghana attain independence. Guinea has just
voted itself independence. Somalia and Nigeria are to become independent in 1960. It
is galling to the Europeans in Rhodesia to be told that their country is less ripe for
independence than these other (purely African) countries. Meanwhile the more African
states that attain independence, the more the Africans in Northern Rhodesia and
Nyasaland will be encouraged to hope for independent status for those territories outside the Federation-unless their aspirations can be satisfied inside the Federation.
7. Action on our part to increase African participation in Government in
Northern Rhodesia and Nyasaland should therefore strengthen the Federation, and is
necessary if the advance of the Federation to independence within the
Commonwealth (in the sense of "Sovereign Status") is to take place within a
politically tolerable period.
8. Nevertheless, given the present stage of development of the Africans in these
Territories, it is inevitable that, if the Federation is to be maintained and built up,
this can only be under European leadership. I recognise that Africans in Nyasaland,
and to some extent in Northern Rhodesia, are opposed to the Federation. But this is
nothing new. It was in full awareness of the criticism we should encounter, both in
this country and in Central Africa, that we decided from 1951-53 to go ahead with
Federation. We took the view that it fell to us to give a lead, and that we should not be
deterred by extremist opposition. The basic facts have not changed since then.
9. I have felt for some time that we are in danger of losing the sense of purpose
which led us to establish the Federation in 1953, and of faltering in an apparent
conflict between, on the one hand, the views expressed by Africans in the Northern
Territories and their sympathisers in this country, and, on the other, the
maintenance of the Federation under European leadership. These two concepts
should balance, not conflict. We should not allow factious opposition from Africans
in Northern Rhodesia and Nyasaland to deflect us from a policy of building up a
strong Federation. We should make it clear to the Federal Government that our
policy of maintaining the Federation is unchanged and that we want to back them
up. If convinced of our desire to support them, they will, I hope, be readier to accept
that this is only politically practicable if we provide fuller scope for African
aspirations in the processes of government in the Northern Territories. Conversely,
the sensible Africans in the Northern Territories may come to a livelier appreciation
of the benefits of Federation when they are convinced of the prospects of political
advancement for the Northern Territories within the Federation.
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10. Sir Roy Welensky, when he is here, will certainly wish to have some
discussion on the future of the Federation and the prospects of the 1960
Constitutional review. As the Review cannot begin until October of that year no
decisions are required on this now, but before long I will suggest that the Colonial
Secretary and I bring the problem to the Colonial Policy Committee and the Cabinet
as there is much to be foreseen.
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PREM 11/2788, noT 267/59
17 July 1959
'Central Mrica': minute by Mr Macmillan to Lord Home and Mr
Lennox-Boyd on future of the Federation

I have been told that what the Opposition propose to do on Wednesday is to bring
out a new proposal for Central Africa, which is that the Federation should be broken
up, Southern Rhodesia revert to its previous status and perhaps become an independent Commonwealth country or told (if it does not like that) to go and join South
Africa; Nyasaland and Northern Rhodesia to be put together-the profits of the
Copper Belt being sufficient to pay for Nyasaland. This State would be an Africanmanaged State like Ghana, ·although I suppose some security would be given to the
Europeans.
This plan might have superficial attractions for Church of Scotland and similar
minded people, and I think it will need to be taken seriously, especially if the Labour
Party mean to make it their Election programme. I think, therefore, I must have a
passage in my speech which shows:
(a) the history of the Federation;
(b) how far the Labour Party were involved in it and agreed it;
(c) the arguments against the new plan both moral (for we have no right to break
up something which has still a chance of working) and practical.
I hope you will help me on this.
It could, I suppose, be said that secession now, without any form of representative
Government in Nyasaland, might be as much an imposed solution as not to have
secession. What do you say?
We must, of course, have a good reply to arguments about secession.
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CAB 128/33, CC 43(59)1
20 July 1959
[The report of Mr Justice Devlin into the Nyasaland disturbances, and
the draft despatch of the governor, commenting upon it]: Cabinet
conclusions
[The Nyasaland emergency had been declared on 3 Mar. The report of the Devlin
Commission of Inquiry did not please the British government, which felt, for example,
that the all-too-quotable phrase about a (temporary) 'police state' was an unjustified
allegation, since T D T Banda and R W M Chirwa were still openly expressing radical and
vigorous black opposition, while condemning violence. The government gave every help
to Governor Armitage in constructing an immediate rebuttal of the report's criticisms.]
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The Cabinet had before them a copy of the report of the Commission of Enquiry
under Mr. Justice Devlin 1 (C. (59) 124) into the recent disturbances in Nyasaland, and
the draft of a despatch from the Governor commenting on the report.2
The Prime Minister said that, as agreed by the Cabinet at their previous meeting,
arrangements had been made to publish the report, together with the Governor's
preliminary comments, after the debate on the Central African Federation on 22nd
July. The report fully vindicated the action of the Governor in declaring a state of
emergency, and showed that he had ample grounds for apprehending violence; that
he was not unduly influenced by the report of a "murder plot"; and that he had acted
on his own decision, uninfluenced by the Government of the Federation. The report
was, however, sceptical of the existence of a "murder plot" and critical of the extent to
which force had been used by police and troops after the declaration of the
emergency. In the current climate of opinion this latter point was one on which the
Government might find themselves vulnerable.
Discussion showed that it was the united opinion of the Cabinet that the action of
the Nyasaland Government in declaring a state of emergency had been fully justified
and that their subsequent executive action had been soundly conceived. They should
therefore receive full support from the United Kingdom Government both on the
merits of the case and because of the effect which failure to support them would have
on the government and development of other African territories. This need not imply
that the United Kingdom Government necessarily approved the executive action
taken by subordinates in every particular instance, although the circumstances in
which violence had to be checked or anticipated might often have left no alternative
to the drastic methods employed.
In discussion of the draft of the Governor's despatch the following were the main
points made:(a) The Governor was justified in questioning the distinction drawn by the Devlin
Commission between a "murder plot" (the organised character of which might
perhaps have been somewhat over-emphasised in the White Paper) and the
adoption by the Congress of a policy of violence involving the murder of
Europeans. This distinction was unlikely to be endorsed by legal or public opinion
in this country.
(b) The despatch might refer to the opinion expressed to the Governor by the
Commissioner of Police that the information about a plan for the mass murder of
Europeans and Asians "was correct and must be accepted seriously."
(c) Greater emphasis might be placed on the complicity of of Dr. Banda3 in the
"murder plot" and on the inflammatory nature of his speeches.
(d) Generally, the length and detail of the Governor's comments might distract
attention from the main issues, on which he had a fully adequate reply to the
criticisms of the Devlin Commission, and so reduce its impact.
In further discussion the Cabinet were informed that the Opposition were expected
to ask for a debate on the Commission's report in the following week. The
1
P A Devlin, PC, a justice of the High Court, Queen's Bench Division, 1948-1960, a lord justice of appeal,
1960- 1961: Report of the Nyasaland Commission of Inquiry (Cmnd 814, 16 July 1959).
2
Sir Robert Armitage, governor of Nyasaland, 1956- 1961 , previously governor of Cyprus.
3
Dr Hastings K Banda, subsequently prime minister, 1963-1966, and president, from 1966, of Malawi.
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Government spokesmen might take the line, in supporting the action of the
Nyasaland Government, that they had done no more than the situation demanded
and would have been open to much stronger criticism if they had not taken firm
action and widespread outbreaks of violence had occurred. It could be argued that, in
a situation in which authority had to be reasserted, strong action at the outset was
not only the most effective, but in the long run the most humane, policy; and a
comparison might be drawn with the Mau Mau insurrection in Kenya and possibly
with the Indian Mutiny. Emphasis might also be placed on the inherent difficulties
and dangers of the transitional period between paternal Colonial government and the
emergence of a territory into independence. At the same time, it would be preferable
not to appear to be too hostile to the Commission's report, since this might cast
doubt on its main conclusion vindicating the decision to declare an emergency. The
criticisms made by the Commission stemmed at least in part from the difference
between their own assessment of the character of the African Congress leaders and
that formed by the Nyasaland Government.
The Cabinet:(1) Agreed that the United Kingdom Government should give full support to the
decision of the Nyasaland Government to declare a state of emergency and to the
general line of their subsequent executive action.
(2) Invited the Colonial Secretary:(i) to arrange for the Governor of Nyasaland to give further consideration, in
the light of the suggestions made in their discussion, to the draft of his despatch
commenting on the report of the Devlin Commission;
(ii) to take account, in the forthcoming debate on the report, of the further
points made in their discussion.
"-

495 PREM 11/3075, PM(59)60

3 Dec 1959
[Proposed policy for Nyasaland]: minute by Mr Macleod to Mr
Macmillan
Nyasaland is probably the most difficult single problem that we will have to discuss at
the Colonial Policy Committee. I think you are familiar with the general movement
of my thought on this matter, but as I am leaving next Tuesday for my East African
visit I felt I should send you a summary of my thinking. No doubt you would like me
to expand this when I return for discussions in the Colonial Policy Committee, which
might usefully be preceded by a detailed talk with myself and Alec Home.
2. There are now about 4 70 men detained under Emergency Powers, 380 of them
in Nyasaland and 90 in Southern Rhodesia. The leaders are at Gwelo in Southern
Rhodesia. There has been a fairly swift release of detainees until a short time ago, but
the rate of releases has fallen and indeed, to my disappointment, the number of
persons in detention has started very slowly to rise again. I am sure we must do
everything we can to achieve a substantial reduction very swiftly. For myself, I do not
believe that we can possibly justify for long the continuance of the Emergency. We
would have no chance of defending our action if we could be brought before the
Human Rights Commission. Even in the case of Cyprus, with all the murder and
violence that went on there, we only secured endorsement of the necessity of
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detention by a close majority and we would have no sympathy at all for the
continuation of an emergency which keeps hundreds of people in detention, the vast
majority of whom could only be convicted of minor violence, if that. Again, there is
no question, as there was in Kenya, of these people being of the Mau Mau type, nor of
an elaborate process of rehabilitation before they are acceptable to their own
communities. Not only are they acceptable now, but they are also their accepted
leaders.
3. I aim, therefore, to move as swiftly as possible towards a reduction of this
figure to the true hard core, which might number perhaps 50. If this can be achieved
before Monckton 1 arrives in February it would transform the situation and give him a
real chance to operate. But partly because these men are in Federal prisons the
Governor feels he has to go slowly. I intend to concentrate the hard core in one of the
prisons and to release the more moderate detainees as soon as possible. I have let the
Governor know my thoughts on these points and it is my present intention to ask
him to fly up to Oar es Salaam during my visit to East Africa for a personal discussion
with me.
4. The hard core will unquestionably include Chipembere and Chisiza, 2 but in
my view it does NOT include Banda. The Devlin Report draws a clear distinction, and
in my view a correct one, between Banda and his young extremist lieutenants. I hope,
therefore, that it may be possible to improve his circumstances of detention and then
at an appropriate moment order his release.
5. I have no doubt at all that some time we will have to deal with Banda. It will
make it all the more easy to deal with him if we can separate him from the "C.s". We
have proved so often that more moderate men do not arise to take the place of the
leaders who are detained and in any case there are no more moderate leaders likely to
emerge than Banda himself. Indeed, I am convinced, although this may sound
paradoxical, that Banda is the most likely African Nyasa leader to keep Nyasaland
within the Federation. When I asked Orton Chirwa, the leader of the Malawi Party, 3 if
he contemplated forms of association with the Rhodesias his answer to me was: "If
you ask me that question my answer must be No. The only man who could
compromise and give you a favourable answer on this is Dr. Banda himself."
6. You will remember we discussed with Prain 4 yesterday the question of
constitutional advance in Nyasaland, and again I am quite convinced that as soon as
possible we must move here. David Perth was to have gone to Nyasaland early this
year to make soundings about constitutional advance which had been sadly delayed,
but the emergency intervened. My present intention is that I should go (perhaps in

1
In the summer of 1959 the government set up an Advisory Commission to examine the future of the
Federation and provide evidence for discussions at the federal constitutional review fixed for 1960. The
chairman was Sir Waiter Monckton, QC, former minister of labour, of defence, and paymaster-general.
The 26 commissioners included eight Europeans from Central Africa, five non-Congress Africans, the
brother of the Australian prime minister, and a Canadian historian, D G Creighton. Their report was
published on 18 Oct 1960.
2
H BM Chipembere, elected member of the Leg Co, 1956, treasurer-general of ANC/Congress Party, later
minister of local government, 1963; D K Chisiza, secretary-general of ANC/Congress Party, later
parliamentary secretary in Ministry of Finance, 1961 - 1962.
3
0 E C Chirwa, founder of Congress Party, 1959, later minister of justice (first Malawian barrister) .
4
Sir Ronald Prain, chairman of Rhodesian Selection Trust, Ltd, since 1950; a mining magnate who was
also chairman of the Agricultural Research Council of Rhodesia and Nyasaland.
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May) to Nyasaland as soon as the Monckton Commission has finished taking
evidence and explore the possibility of constitutional advance. I am sure that if we are
to hold Nyasa opinion we must do this.
7. I believe that Federation is the best, indeed at the moment the only real
solution for these territories. But I am sure we must not underestimate the strength
of the forces that at the moment are speaking against it. It is not right as far as the
Africans are concerned to think that this merely represents vocal African political
opinion in Nyasaland. It is a conviction very deeply and widely held.
8. I believe, then, that our best chance lies in proceeding along the following
lines:(a) a swift concentration of detainees down to the hard core before the Monckton
Commission arrives;
(b) in our receiving in due course from the Monckton Commission imaginative
proposals about the position of the Northern Territories which may do something
to allay their fears;
(c) the promise of early constitutional advance for Nyasaland;
(d) a true period of stability after the 1960 Conference during which we must try
by every means in our power to see that federation works.
9. It would probably be of advantage if I made a statement when the House
reassembles after the Christmas Recess which would concentrate on (a) and (c)
above. This would give the Monckton Commission the right atmosphere in which to
work. It is also important to consider, in view of your coming visit to the Federation
what you should say in any public Speech about the pledges we have given and also
which, if any, of the leaders of African thought in the Northern territories you should
meet.
10. Naturally there are risks in this policy, but there are risks in all the policies
that we will have to follow in all the Colonial territories. I am certain myself that this
line represents the most hopeful possibility of advance ....
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DO 3517564, no llE
21 Dec 1959
'Nyasaland and the Federation': minute by Lord Home to Mr
Macmillan

I am sure we should not take any final decisions until you have returned from Africa
but meanwhile I have been trying to weigh the implications of the Colonial
Secretary's paper on Nyasaland in relation to the future of the Federation and of our
general interests in Africa. 1

The three units of the Federation
It is widely accepted that the future will bring African majorities on the voters roll in
Nyasaland and probably in the long run in Northern Rhodesia. The aim must be

1

Mr Macleod's view was that the state of emergency, which had been in force in Nyasaland since Mar
1959, rested on the shakiest of grounds, and that if it was continued, political conditions were bound to
worsen; see previous document.
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Party as opposed to Racial Governments but the result will be African control. I think
it is now privately if not publicly conceded in the Federation that Territorial selfgovernment on a representative basis with all its risks must come fairly rapidly and
that the date at which British Protection might be withdrawn (if the inhabitants so
desire) would be put at not more than 10-15 years. I have therefore felt sure that
although the 1960 Review will not directly involve the Territorial governments one of
the results would be a programme in definite stages for self-government for the two
Northern Territories and the immediate removal of the remaining United Kingdom
restraints on the government of Southern Rhodesia. We should then have to devise
machinery to safeguard individuals and minorities after the United Kingdom
Parliament is out of the picture. We ought to get some useful guidance on this from
the Monckton Commission.

Action on timing
One very difficult question which we will have to decide is whether or not to name a
final date for self-government. There are very strong arguments against this:(1) Dates are always telescoped, and
(2) Once a date is known any incentive to cooperation by the natives is removed.
A better way would seem to be to name two or three intermediate dates-marking
stages of constitutional advance and promise that provided there is cooperation by
the Africans these will be honoured to the letter and on the appointed day and will be
followed when the time comes by a constitutional conference to name a final date.
The advantage of this procedure is that it brings the African into the machine of
government so that when we do give up our protection there are at least some
Africans trained in government.
If that is the position ought we to make any constitution move in Nyasaland before
the 1960 Review starts? I would certainly see no objection to opening talks after the
Monckton Commission has left the territory and as Nyasaland is so to speak due an
instalment of constitutional advance it might be possible to give a definite indication
of the first stage which would operate simultaneously with the findings of the
Review. There would be two repercussions:(!) I should have to give a similar assurance to Sir Edgar Whitehead 2 on which I
have hitherto stalled but on which I am hard pressed. That would tend to increase
the Africans fear of Southern Rhodesia and
(2) It might stimulate Sir Roy Welensky to start up a number of awkward proposals
as for instance the take over of European agriculture in Nyasaland which I have
been able to resist on the grounds that it is undesirable to make any move until the
Monckton Commission has reported and the Review begun. However, I do not
consider either of these difficulties insuperable and am in favour of renewed talks.

Dr. Banda/and his lieutenants
This raises the question with whom can we talk? I support the release of the
maximum number of detainees and (although none but the Governor can advise on
the security aspect) I would think that by confining them to their home areas in the
country the majority could be let out without too serious an effect on law and order.
2

Prime minister of Southern Rhodesia.
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One is, however, at once brought up against the question as to whether we can find
people with whom to negotiate while the leaders are in prison, especially if Dr. Banda
is among those still detained. Here we have to take a calculated risk.
The familiar sequence violence-detention-release-parley has done us great
damage in Africa. One individual after another has held us to ransom and got away
with it and our prestige and that of the white man has been severely damaged. If we
wish to retain any semblance of control (and we must for the sake of the Europeans
in the Federation) we need a plan and the determination to stick to it absolutely.
Provided it is just that should be possible.
I am inclined therefore to think that the Colonial Secretary is right in proposing to
release Dr. Banda but that he must be absolutely clear on the terms of his release and
we must be clear on how we mean to manage matters thereafter. I suggest that our
object should be to try and use Dr. Banda to further our constitutional plans and
ruthlessly to destroy his apparatus of violence.
This would mean:(1) The release of Dr. Banda on the absolute understanding that if he acted
unconstitutionally or in ways calculated to promote violence or influenced others
to do so he would be banished for life.
(2) The continued imprisonment of Chipembere and his lieutenants (and I should
be inclined to include Chiume) 3 for as long as necessary. We should certainly
contemplate 10 years or even more. If banishment is possible that should be
considered.
(3) The strengthening of the police force so that it is competent to deal at once
with any lawlessness. There would be a strong reaction against the release of Dr.
Banda from the Federal Government but there are, I think, convincing arguments
to show that this plan would give the best chance of a settled period of 10 or 15
years and thus the best chance for the continuation of Nyasaland within the
Federation.
I cannot say that I trust Banda or Orton Chirwa. I think that at best they wish to
make the white man the servant of the black but they might decide it would pay to
co-operate on a definite plan for the foreseeable future. They would know that this
was their last chance, that if they forfeited it they would be off the stage and that
direct rule would continue until others more reasonably minded came along to take
a hand.

Conclusion
I am therefore in general agreement with the Colonial Secretary but at present we
are on the run and the rot must be stopped and that can best be done by a definite
programm~ of constitutional advance-by firm administration-by absolute
insistance [sic] on political action within the law and following the Monckton
Commission report by an all out and sustained effort (especially by the Federal
Government and the three Territorial governments) to make Federation work and to
make it acceptable to Africans and Europeans alike.
As I said at the beginning, I am sure we should not move beyond hastening the
3
MW K Chiume, elected member of Leg Co, 1956-1959, later minister of education, social development
and information, 1961-1963.
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release of detainees) before you return from Africa. A fresh start on these lines and a
firm policy for the future would need a lot of selling to the Federal Government and
the best way would be for you to start the process with Sir Roy Welensky and Sir
Edgar Whitehead. All the publicity too would need to be most carefully thought out
in all its aspects.
In these comments I have three thoughts very much in mind. First we must be
seen to be just towards the legitimate political aspirations of the African.
Secondly, we must test everything we do so as to be certain that it does not make
the position of the Europeans untenable in the continent of Africa. That would deal a
deadly blow at British interests and at the security and influence of the free world.
Thirdly, if we are to retain any sort of authority we must have a definite plan and
stick to it. If it is seen to be reasonable we can sustain it.
The timing of any announcement we might wish to make if we decided to go ahead
with a plan such as the Colonial Secretary suggests will need consideration in
relation to the Monckton Commission and its report. .. .
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PREM 11/3075
21 Dec 1959
[Impressions of the situation in the Federation]: minute by Burke
Trend to Sir N Brook. Minute by Mr Macmillan (no 527)
[B SU Trend was now in the Treasury, but at the Cabinet Office he had been chairman of
the inter-departmental Africa (Official) Committee, so he was selected to chair the
preparatory committee of officials (from all territories concerned) for the Monckton
Commission, and went out to Salisbury.]

I have sent you a separate report on several points arising from the discussions of the
Committee of Officials who have just finished their second series of meetings. This
memorandum is intended simply to record a few purely personal impressions which
I have gained during the conference. I have not shown it to any of my colleagues in
the United Kingdom team.
(1) The one (and only) encouraging feature in the situation was that all members
of all five teams unanimously agreed that the Federation ought, if possible, to be kept
in existence. Our terms of reference did not either permit or require us to consider
secession or the Dominion Party plan or any other variant of the hypothesis that the
Federation should be dismembered. But I am confident that, even if they had allowed
us to contemplate these possibilities, we should have rejected them. The Nyasaland
team were particularly emphatic on the importance of holding the Federation
together-not unnaturally since, as its poorest member, they have derived the most
benefit from its existence.
(2) At that point, however, agreement came to an abrupt halt. Thereafter there
were very wide divergencies of view about the means by which we should seek to
achieve the end on which we were all agreed. The Federal team were mainly
concerned to secure self-government (at least as regards those subjects on which the
Federal Government may legislate) in 1960. They were convinced that African
opposition to federation is due mainly to the fact that, as things are at present, the
Africans can look behind the Federal Government to the United Kingdom
Government for ultimate protection; and they believed that if the Africans were no
longer allowed to indulge in this game of playing off one Government against the
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other, they would soon settle down and learn to live and work happily under their
Federal masters. By and large the Southern Rhodesia team supported their Federal
colleagues in this line of argument-after all, they have shown (have they not?) that
Africans can, and will, live peacefully under firm white government.
The two Protectorates, on the other hand, were horrified by this approach. They
were quite clear that there should be no question of independence for the Federation
(and, therefore, of a severance of the constitutional bonds which subordinate the
Federation to the United Kingdom) until a fresh attempt has been made to conciliate
African opinion. The main elements in such an attempt would be a "loosening up" of
the Federal structure by means of a much greater devolution of power to the
Territorial Governments; and a reshaping of the Federal Assembly, which would give
the two Protectorates equality of representation with Southern Rhodesia.
(3) Each party to the dispute affected to be both surprised and shocked by the
other's point of view. This attitude was not unreasonable in the light of the fact that
they had all refused to circulate their proposals in writing in advance of the meeting;
and if it really represented the general reaction (as I think it probably did) it
illustrates more clearly than any other incident the wide gulf which separates the
thinking in Salisbury from the thinking in Lusaka and Zomba. It is very disquieting
that officials who are geographically separated from one another by no more than a
couple of hours' flying time have to be brought nearly 6,000 miles to London before
they can be persuaded to discuss with one another subjects which are of interest and
concern to them all.
(4) The teams pursued their ideas with varying degrees of subtlety but with
consistent tenacity. (I hope, incidentally, that if, during your visit to the Federation,
you discover that any Government feels that its officials let it down in London, you
will disabuse them. Each team fought for its own case as hard as it could.) The
Northern Rhodesians were the most suspicious and stubborn-as they had been
during the first series of meetings in Salisbury; and their attack on the Federal case
was marked by an almost personal bitterness, which I found very unpleasant. The
Nyasaland team, by contrast, managed to be no less critical but much less
unconstructive; one felt that they were really trying to solve a difficult problem, not
merely destroying somebody else's empire in order to build one of their own. There is
something very wrong in the whole approach of Northern Rhodesia to the
Federation's problems.
(5) The final Report of the conference was only agreed with considerable
difficulty; and this reinforced my conviction that no solution will be found by the
ordinary processes of negotiation and administrative reorganisation. What is needed
is some major act of political conciliation, which will bridge not merely the gulf
between the black and white peoples but also the gulf between the Federal
Government and the Governments of the two Protectorates. The Monckton
Commission may be able to devise, or at least to point the way towards, some act of
this kind; but I am clear that, whatever form it may take (and it is too early yet to try
to envisage it in any detail), it will have to be something very bold and imaginative.
(6) In that case one is tempted to wonder in what direction this political act
should be directed-i.e. where is the point to which the pressure of conciliation
should be applied with the best hope of success? One of the things which impressed
me most during the discussions was the way in which the Southern Rhodesian team
played a passive, almost silent, role until the two Protectorates launched the idea that
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they should be given equality of representation with Southern Rhodesia in the
Federal Assembly. At this point the leader of the Southern Rhodesians sprang
abruptly to life and argued-with a passionate conviction wholly at variance with his
normally mild and diffident manner-that it was out of the question to disturb the
delicate balance of representation (and the franchise which determines it) which was
agreed less than two years ago. The word "referendum" was used-with the clear
implication that the Federation had been lucky to be endorsed by the original
referendum in Southern Rhodesia (in 1953) and that, if a second referendum was
held, no Southern Rhodesian would put any money on the outcome. The Federal
team sat silent while this statement was being made-clearly relieved that, for once,
somebody else was doing their work for them. The Protectorate teams, though not
surprised, were clearly shaken. I formed the clear impression that, insofar as the
Africans, particularly in the two Protectorates, fear and dislike federation because
they identify it with Southern Rhodesia, it is the latter which holds the key to the
situation. Sir Roy Welensky can go only as far and as fast as Sir Edgar Whitehead will
let him go; and it is that element in Southern Rhodesia (not to be confused or
identified with Sir Edgar Whitehead himself) which looks over its shoulder towards
the Union, which is the real cause of the trouble. If Sir Edgar, whose present majority
is in single figures, could take some striking action which would dissociate Southern
Rhodesia from the Union in the mind of the African, he would make a handsome
contribution to the eventual solution and would pave the way for the final act of
conciliation on which, I am sure, everything will ultimately turn.

Minute on 497
I have read with much interest Mr. Trend's note. His conclusion is I think right. It is
what has been forming in my own mind. The Africans are not the problem in Africa,
it is the Europeans who are the problem; and in the Federation it is Southern
Rhodesia and Sir Edgar Whitehead who hold the key.
H.M.
28.12.59
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CAB 128/34, CC 12(60)4
23 Feb 1960
[Discussions on release of Dr Banda; constitutional advance in
Nyasaland and Southern Rhodesia]: Cabinet conclusions
The Cabinet were informed of the latest developments (reported in Salisbury
telegrams Nos. 183 to 187) in the Commonwealth Secretary's discussions with the
Governments of the Federation of Rhodesia and Nyasaland and of Southern Rhodesia
on the release of Dr. Banda and constitutional advance in Nyasaland and Southern
Rhodesia.
The Prime Minister said that it was evident that the Governments of the
Federation and of Southern Rhodesia could not be shaken in their view that Dr.
Banda should not be released until after the Monckton Commission had finished its
work in Nyasaland. Their attitude was based on their assessment of the security risks
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involved (in which they were supported by the Governors of Nyasaland and Northern
Rhodesia) and on the view that, if Dr. Banda were released while the Commission was
in Nyasaland, moderate and loyal Africans in Nyasaland would be prevented by
intimidation from giving evidence to the Commission. The Commonwealth
Secretary had achieved a notable success in persuading them to accept an
arrangement by which Dr. Banda would be released immediately after the
Commission had left Nyasaland. He was satisfied that, if the United Kingdom
Government adhered to their original plan to release Dr. Banda early in March, there
would be general elections in both the Federation and Southern Rhodesia and a great
risk of the early disruption of the Federation; and he was convinced that in this
forecast of events by the two Governments there was no element of bluff. If, on the
other hand, the United Kingdom Government accepted the compromise proposed
and postponed Dr. Banda's release until after the Commission had left Nyasaland, it
would certainly be said that they had yielded to pressure from the European
population of the Federation. This would give rise to great political difficulties in this
country and would prejudice the Government's policy in the Federation and
elsewhere in Africa. On balance, however, the Commonwealth Secretary advised that
the compromise should be accepted.
On the question of constitutional advance in Southern Rhodesia, the
Commonwealth Secretary contemplated that informal talks would be held with the
Prime Minister of Southern Rhodesia in London in April and that these would be
followed by a formal conference in June. Even if agreement were then reached, no
action would be taken until after the review of the Federation constitution later in
the year. Meanwhile, although he himself intended to announce only that these
discussions would take place, the Southern Rhodesian Government were likely to
press that at the time of Dr. Banda's release it should be announced that the reserved
powers were to be withdrawn.
In discussion there was general support for the view that the course recommended
by the Commonwealth Secretary was the lesser of two evils. The Government would
be strongly criticised for giving way to the demands of the Federation and Southern
Rhodesia and preventing Dr. Banda from giving evidence to the Monckton
Commission. On the other hand, the decision could be presented as based on the
Governor's assessment of the security risks in Nyasaland and as necessary to enable
Africans favouring Federation to give evidence to the Commission without fear of
intimidation. Dr. Banda's release would be postponed for only a few weeks beyond the
date originally contemplated and the recent release of large numbers of detainees
had gone some way towards implementing the Government's announced policy. The
proposed constitutional concessions to Southern Rhodesia were, however, a cause for
some misgiving: the reserved powers should not be surrendered unless they were
replaced by effective local safeguards for African interests. The Government should
not be committed at this stage to making any concessions to Southern Rhodesia on
this point.
The Prime Minister said that the present attitude of the Governments of the
Federation and of Southern Rhodesia was based on emotion rather than on reasoned
argument. In these circumstances the Cabinet were faced with a choice between two
evils. He was satisfied that there was no element of bluff in the attitude of Ministers
in Salisbury. It seemed to him that it would not be justifiable to risk the disruption of
the Federation on the question of delaying the release of Dr. Banda for three or four
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weeks, and that there was no alternative but to accept the course recommended by
the Commonwealth Secretary. This must, however, be on the understanding that the
Government were not committed to constitutional concessions to Southern
Rhodesia and that, if it were agreed that the reserved powers should be withdrawn,
they should be replaced by effective local safeguards for the rights of the African
population.
The Colonial Secretary said that, while it might be necessary for the Government
to follow the course recommended by the Commonwealth Secretary, this would
greatly increase his difficulties in the discharge of his responsibilities as Colonial
Secretary, and he would have to consider the implications of such a decision on the
conduct of Colonial policy in Africa.
The CabinetAgreed to resume their discussion of this question at a later meeting. 1
1

At the Cabinet meeting on 25 Feb, Mr Macmillan announced that after further consultations a
compromise arrangement had been put forward, whereby Banda would be released in Nyasaland shortly
before the Monckton Commission completed its work there. This would preserve their important principle
that Banda could give evidence to the Commission as a free man, while reducing the security risks and
fears of intimidation of Africans who wished to speak in favour of the Federation (CAB 128/34,
cc 13(60)1).
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PREM 1113076, no 16/60
22 Mar 1960
[Situation in Nyasaland; ministerial visits]: letter from Lord Home to
Sir W Monckton
Iain 1 and I were very glad that you brought back a letter expressing the views of our
colleagues on the subject of our visits to the Federation, because it enables us in this
reply to give some of the reasons and the rest, which are better not put on paper, can
be explained by you.
To get the sequence right, I will begin with lain and Nyasaland. It seemed to us
that, if there was to be any co-operation with the Monckton Commission in
Nyasaland and if Nyasalanders were to take part in the Federal Review later in 1960,
we must do something to break the political log-jam in that country.
That implied getting hold of the right leaders of opinion with whom to talk and
discussing with them at any rate the broad aspects of constitutional advance. Clearly,
to leave a complete vacuum between now and the autumn with no prospect in view
would invite serious trouble in Nyasaland because the feeling would grow that we did
not mean to do business in the territorial field and that we were maintaining an
emergency in order to cheat them of legitimate progress. How far lain will have to
commit himself on broad lines is, as yet, uncertain. At present, he would hope not to
have to get down to much detail before June or July but when a number of people are
involved (and when Parliament is interested), it will not be easy to keep private the
broad direction of any talks. At any rate, he does not intend to implement any
arrangement until your Report has been seen and digested.
You will explain one aspect of the Nyasaland situation more fully to our colleagues
1

Mr Macleod.
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but it was quite clear to the Prime Minister after his visit to Africa and to all of us
here that, in the light of events in the rest of Africa, politics in Nyasaland could not
stand still without the gravest danger of violence there and misunderstanding of our
motives and purpose everywhere else.
It was this situation in Nyasaland which took me to Salisbury in a hurry because,
at the mention of our intentions in Nyasaland, the roof blew off as far as the Federal
and Southern Rhodesian Governments were concerned. A political crisis arose
which, if it had broken, would have put paid not only to the work of the Monckton
Commission but to all the progress towards a multi-racial society which we have
achieved since the British came to this part of Africa.
While you have been in London, you will have read the account of my meetings
and you will know this is no exaggeration. I am very willing that you should give our
colleagues a most full report.
The threat was an immediate breakaway by Southern Rhodesia, on the grounds
that we intended to throw everything away by a policy of transfer of political power in
the North and unconditional political surrender-not to the good-mannered
Africans who have given evidence to the Commission but to the extremists of the
African Congress, who are dedicated to ousting the European and do not believe in a
multi-racial society. The position is temporarily held but even now emotion is so
strong that they may act. I think that an accumulation of events culminating in the
Belgian Congo was the cause of this reaction.
I need not emphasise the catastrophic consequences of secession by Southern
Rhodesia from the Federation. The absolutely inevitable result, and I cannot stress
this too strongly, would be the transfer of the frontier of South Africa to the Zambesi
and that frontier would be armed. That result would be certain and when you all go
to Southern Rhodesia, I am sure you will be convinced of it. That is the main reason
why I have advocated and still do a political Federation in some form. I am not giving
evidence!
My business with the Southern Rhodesian constitution stems from requests twice
made to me by Garfield Todd when Prime Minister2, and now renewed with added
urgency by Whitehead, to consider the removal of some or all of the restraints on the
constitution which remain with the Commonwealth Secretary. On merit, of course,
there is a very strong case. They have not been exercised for 30 years and if suitable
local machinery could replace them to our entire satisfaction it would be a sensible
thing to do. For instance, there has been one suggestion for a small second
Chamber-half black, half white-or a Land Court, or both, and these certainly
merit consideration.
As with lain in Nyasaland, I can't say at this stage how far I might have to go in
what is, as in Nyasaland, but in a different form, a crisis of confidence-only here it
is the Europeans who feel no security in the future. I think we must concede some
advance but I think also that any clauses dealing with new machinery for
safeguarding individual rights should remain unalterable without the consent of the
United Kingdom Parliament. Again nothing proposed would be implemented before
1961.

2

R S Garfield Todd, a New Zealand missionary, who became prime minister of Southern Rhodesia,

1953- 1958.
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lain asked me to write for both of us and I hope I have said enough to show that we
had no desire whatever to cut across the work of the Commission and that our sole
purpose was to prevent political situations coming to bursting point when all your
work and all our hopes for Central Africa would have been destroyed.
When you all get to Southern Rhodesia, it will be all too clear to the whole
Commission that we are playing for the highest stakes. In the two Northern
Territories we control events: but in Southern Rhodesia we do not. We can only
influence and restrain and guide; and we must steer them into willing partnership
with Northern Rhodesia and Nyasaland and away from South Africa. I hope after
seeing Southern Rhodesia and, in particular, if our colleagues could spare the time,
having long talks with Tredgold3 and Whitehead, they will feel that lain and I could
not have acted otherwise.
I have written with lain's consent with great frankness because I know that the
three signatories of the letter will never divulge these matters, which are only known
to a very few in government circles here.
With every good wish to you all and admiration for the way you are tackling the
task.
3

Sir Robert Tredgold, PC, QC, chief justice, Federal Supreme Court, 1955- 1960; acted as governor of
Southern Rhodesia and governor-general of the Federation on several occasions.

500 DO 35/7559, no 64 B
6 Apr 1960
'Southern Rhodesia constitution': minute by Lord Home to Mr
Macmillan
As you know, I consider Southern Rhodesia to be the lynch-pin of the Federation and
therefore essential to any successful multi-racial policy in Central Africa. We must
therefore handle Whitehead and his problems with the greatest care and sympathy.
2. We are committed to examining Whitehead's proposals with a desire to help
but we are not committed to accepting them. I made it clear during my last visit that
I could not do that without seeing his proposals.
3. There are three good reasons why they cannot be accepted in the immediate
future:
(a) There are Lord Monckton's difficulties.
(b) There is the climate of opinion in this country about South Africa. To commit
ourselves now to some half-baked plan for lifting the remaining restraints would
bring all the critics in Parliament and Africa round our ears. I hope Whitehead will
recognise this.
(c) There is the fact that having seen Whitehead's proposals we are convinced that
they cannot possibly be accepted without substantial changes which will certainly
lead to a most difficult and prolonged negotiation.
4. We are therefore turning to the possibility of saying no more after the April
talks than that good progress was made, and attempting to put off the final
conference at least until after the Monckton Commission reports, though possibly
before the Federal Review begins, e.g. till the late summer or early autumn.
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5. But, although I believe the above to be right, we cannot take lightly this
question of the removal of the Southern Rhodesia restraints:
(a) It may well be true that Whitehead has been exploiting the matter for political
reasons of his own. Nevertheless the truth is that Whitehead's political future is
important both to us and to the Federation.
(b) The underlying arguments which Whitehead has put forward for the removal
of the restraints have not yet been put to the test, i.e. that the whole basis of the
"contract" under which Southern Rhodesia joined the Federation is now in such
danger of being undermined by events in Nyasaland and elsewhere, that Southern
Rhodesia will not be able to remain in the Federation unless she is absolutely confident about the security of her own position. It is true that Banda has been released,
but this is only the setting of the stage. There is still no indication at all that Banda
has changed his outlook on Federation and we still have ahead of us therefore the
danger of either an agreement in Nyasaland that will be regarded by Southern
Rhodesians as a surrender to African nationalism or of a return to extremism by
Banda and his followers . Equally, the position in Northern Rhodesia seems to be giving the Colonial Secretary much cause for concern. In the weeks that lie ahead it
will not just be a question of supporting Whitehead's personal political positionthough that in itself is certainly of importance to us-there may be a continuous
problem of steadying and shepherding forward the large European population of
Southern Rhodesia who form the practical electorate of that country and who are,
in fact, the people who above all can break the Federation almost overnight.
6. Conclusion. While we should be able to avoid any final move about the
Southern Rhodesia Constitution till after Lord Monckton reports, it would be very
dangerous to think that this problem represents no more than a political manoeuvre
by Whitehead. It is a recognition by him-and perhaps in this he is moving ahead of
many of his fellow-countrymen-that just as African confidence is vital for the
future of Federation, so also is European confidence. 1960 has already shown itself to
be a year of great strain for the Europeans in Africa. There may be more to come,
especially if things go wrong in Nyasaland. Against this background the removal of
the restraints may become and is perhaps already vital to the willingness of Southern
Rhodesia to remain in the Federation. We may have to give a clear indication in
private to Whitehead that we will act later in the year.

501

CO 1015/2254, nos 11 & 13
10 June 1960
[Future of the Federation]: minute by Lord Home to Mr Macmillan.
Minute by Lord Perth (CO)
You said you might be seeing Waiter Monckton, and I think if you can do so it would
be timely to make three points:(1) The reaction to events in South Africa and the Congo has persuaded people
here of the difficulties in Africa and the fallacies in facile solutions which are problack or pro-white.
(2) There is appreciation of the dangers of 'black' and 'white' nationalism and a
recognition that partnership in Africa can now only be provided by a British
example supported by moderate Africans.
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(3) There is a dawning recognition that while we cannot go slowly in advancing
Africans in Nyasaland and Northern Rhodesia, to go too fast would be a betrayal of
a trust which we undertook towards all races. We have a chance to set a fair pace.
I think you can fairly argue from all this, first, that there is a better atmosphere for
continuing the experiment in partnership, namely Federation; and secondly, that any
further review or constitutional act before all the units go forward to full
Commonwealth membership should be related to a phased programme of political
advance in the two northern territories, and should not be held too soon.
I think a programme of advance culminating in independence in 10 years would be
accepted as reasonable here and swallowed, although with great difficulty, in
Southern Rhodesia. Anything shorter would I fear merely provide a campaigning
period for the extremists on either side and give no chance of stability. If Federation
(probably a good deal looser) is ever to prove itself 10 years should give it a chance.

Minute on 501

Commonwealth Secretary
In your minute you suggested that we should think in terms of a phased programme
of political advance in Northern Rhodesia and Nyasaland, culminating in
independence for the Federation as a whole in ten years' time.
2. As an indication of the sort of period in which we would hope to lead
Federation to independence this looks about right, but I think we must be careful
anyhow at this stage to avoid coming out publicly with a timetable. When the
Colonial Secretary was in Northern Rhodesia before Easter he told the Central
African Party that he was against public t imetables for constitutional advance
because they gave a tremendous handle to political parties who started in auction
between them for popular support by promising achievement at an earlier date. I
doubt whether any African however moderate could for example commit himself
publicly to a ten year timetable. (It would be interesting if such as Katilungu and
Habayama could be sounded out on this) .1
3. In the case of Kenya we laid down certain criteria that had to be followed
before any major constitutional change could be achieved and put the onus for
securing advance on the Africans by requiring them to carry with them a substantial
body of opinion from other races.
4. Having written so far I do realise the dilemma if there is no recommendation
for a period of time before independence. I think it would be useful for us to have a
talk about this when the Secretary of State is back. I wonder for instance whether
one might get around the difficulty by saying that whenever a substantial body of
opinion in each of the territories genuinely representative of all races called for an
advance to independence for the Federation as a whole, we would be ready to review
the position. We might add that if in ten years no such approach had been made, we
should have to look at the question anyway.
P.
15.6.60
1
L Katilungu, first president of Northern Rhodesia TUC, whose political career faltered after he agreed to
serve on the Monckton Commission.
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CAB 128/35/1, CC 8(61)
20 Feb 1961
[Plan for Northern Rhodesia constitutional advance]: Cabinet
conclusions
The Prime Minister said that the African representatives at the Northern Rhodesian
Constitutional Conference had been unwilling to accept the constitutional plan
which, in accordance with the Cabinet's earlier decision, the Colonial Secretary had
put before the Conference on 14th February.I They believed that the United Kingdom
Government had adopted this plan under pressure from Salisbury; and the Press and
public opinion in this country were under the same impression. In fact, however, the
Prime Minister of the Federation, Sir Roy Welensky, and the Prime Minister of
Southern Rhodesia, Sir Edgar Whitehead, and their associates were strongly critical
of many aspects of the plan. The truth was that both the African Parties and the
United Federal Party were suspicious of any constitutional change which did not
offer them a sure prospect of majority control in the government of the territory.
The Cabinet had now to decide whether to publish the plan and defend it on its
merits, or to defer announcing any constitutional proposals in the hope that the
representatives of the Africans and of the Europeans could be brought more nearly to
agreement in further discussion and negotiation. There were great risks in either
course. If the Government declared their intention to go forward with this plan, it
was possible that Sir Edgar Whitehead might feel that the prospects of carrying his
referendum were so far prejudiced that it would be safer for him to take Southern
Rhodesia out of the Federation. It wa_s even possible that, in an attempt to avert this,
Sir Roy Welensky might declare the Federation to be independent of the United
Kingdom. The consequences in either event would be grave, and it would not be
possible for the United Kingdom Government to restore the situation by military
means. On the other hand, if no statement of Government policy were made at this
time, there was serious risk that the feelings of the Africans would be exacerbated
and that serious disorder would break out in Northern Rhodesia and perhaps in other
parts of the Federation. The Government's task in controlling the political difficulties
of such a situation would be greatly increased by the fact that they had not made any
announcement of their policy. In these circumstances it seemed preferable for the
Government to announce their plan and to defend it as fulfilling the concept of a
multi-racial partnership in Central Africa to which they were pledged, unless this
entailed an overwhelming risk to the future of the Federation.
The Colonial Secretary said that it had always been recognised that we could not
put forward constitutional proposals for Northern Rhodesia which would meet in full
the wishes of both the Africans and the Europeans. The present plan would not be
accepted by either side. But there was some ground for hoping that, although it would
evoke strong criticism, it would not provoke violence from either side. The plan, in so
far as it embodied the multi-racial concept, was preferable to the type of settlement
envisaged by the Monckton Commission. It would still leave some room for manoeuvre, and the decisions on many points of detail were left open for discussion.
Postponement of any announcement of the Government's proposals would be regarded
1 The Legislative Council would have 45 elected members, one third each elected by an upper roll, a lower
roll, and a national roll combining voters on the other two rolls: it was hoped this would encourage a nonracial political system, but it was much criticised on all sides.
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by the Africans as a betrayal of their interests, would not give any great satisfaction to
the Europeans, and would greatly increase the Government's political difficulties at
home. He hoped that the Cabinet would authorise him to make an early statement in
Parliament in the terms of the draft which had been circulated to the Cabinet (telegram
327 of 18th February to Salisbury) and to publish the proceedings of the Conference
in a White Paper, the draft of which had also been made available to the Cabinet.
The Commonwealth Secretary said that, if the concept of a multi-racial partnership
in central Africa were to have any chance of success, the transition in the constituent
territories from European control to constitutional arrangements in which African
representatives played a dominant part would have to proceed at a reasonable pace.
Opportunity had to be provided for the development of co-operation between African
and European representatives, and this was a feature of the present plan. Criticism of
it from both sides was only to be expected. It had to be accepted that the proposals
would in practice leave a considerable degree of uncertainty and were unlikely to produce a strong government. But at this stage of the transition this was inevitable-and
probably right. In the light of the latest reactions from the United Federal Party representatives and the attitude of the African representatives, there was good hope that
publication of the Government's plan would not provoke the Europeans to think in
terms of secession or give rise to widespread disorder by the Africans.
The Foreign Secretary said that the danger of a violent reaction from the United
Federal Party representatives should not be underestimated. They might well believe
that the plan would lead to the premature transfer of power to irresponsible African
representatives. Nevertheless, on balance it seemed preferable to publish the plan. It
was, however, most important that the proposals should be announced in such a way
as to leave a considerable field for adjustment, so as to allow the moderate European
representatives sufficient time during the next few years in which to secure the cooperation of moderate Africans.
A full discussion followed in which all members of the Cabinet expressed their
view. From this it emerged that the Cabinet were in agreement that the
Government's plan should be made public without delay. It offered the best hope of
future constitutional progress in Northern Rhodesia, and gave the Government a
strong position in the political controversy which had already begun. It was agreed
that an early announcement should be made in Pa,rliament, on the lines of the draft
which had been circulated, and that a White Paper should be presented at the same
time describing the proceedings of the Conference.
In further discussion the following points were made :(a) It was suggested that the plan might be too complicated to work in practice. It
was pointed out that complex franchises were appropriate to the circumstances of
territories emerging towards independence and were in fact common in Africa. It
would, however, be necessary to ensure that the complications of the plan did not
obscure the multi-racial concept on which it was essentially based. Nor should such
details be left open for discussion as would cast doubt on its multi-racial character.
(b) It was generally agreed that there would be advantage in announcing the plan
to Parliament, and publishing the White Paper, on the following day. The absence of
any statement of the Government's policy had already caused some confusion, and it
was desirable that it should be made known at once that the Cabinet had approved
the plan and the general lines of the statement which would be made on the
following day, when the text of the White Paper would also be available.
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(c) Despite the fact that the African representatives had repudiated the statement
of policy which had been agreed at the recent Southern Rhodesian Constitutional
Conference, Sir Edgar Whitehead had indicated his intention to adhere to the
constitutional settlement proposed for Southern Rhodesia. It was agreed that the
United Kingdom Government should support him in this course. It offered some
hope that, despite his electoral difficulties, he would not make the Government's
plan for Northern Rhodesia a cause for advocating secession.
The Cabinet then considered the terms of the announcement which the Colonial
Secretary proposed to make to Parliament. They were informed that Sir Roy
Welensky had asked that this should omit any definition of the way in which the
national members were to be elected, that qualifications of literacy in English and a
minimum age of thirty should be retained in the lower roll, that the qualifications for
the upper roll should not be reduced, and that specific reference should be made to
the establishment of a Constitutional Council.
The Colonial Secretary said that it would be possible to meet the last two of these
points, and also to explain that a literacy requirement, in the sense that voters would
have to complete an application form in English without assistance, was included
over the major part of the lower roll. It would not however be possible to omit the
proposal that the election of national members would be determined by averaging
the percentage votes cast on each of the upper and lower rolls: the most that could be
conceded here was some change of wording, e.g., that this was the method which was
contemplated. Sir Roy Welensky had also asked that it should be made clear that the
announcement of the plan did not represent the United Kingdom Government's full
thinking at this stage. The statement would make it clear that many matters still
remained to be settled, for example the delimitation of constituencies, the way in
which national members were to be returned and matters relating to the franchise,
and that the Governor of Northern Rhodesia would now be asked to consult the
political groups in that territory about the proposals.
The Cabinet agreed that the statement should be modified and explained to Sir
Roy Welensky on the lines indicated by the Colonial Secretary. The Prime Minister
undertook to send a message to that effect, and to inform Sir Roy Welensky that the
statement of the Government's policy would be made to Parliament on the following
day.
The Cabinet:(1) Authorised the Colonial Secretary to present to Parliament on the following
day a White Paper describing the proceedings of the Northern Rhodesian
Constitutional Conference.
(2) Authorised the Colonial Secretary to make an announcement of the
Government's plan for constitutional development in Northern Rhodesia in the
terms of the draft embodied in Telegram No. 327 of 18th February, subject to the
minor adjustments suggested in the Cabinet's discussion.
(3) Agreed that the text of the Colonial Secretary's statement should also be
published in the form of a White Paper as a statement of the Government's policy
on this question. 2
2

The White Paper (Cmnd 1295) met with strong criticism from Welensky, but the Cabinet was not
prepared to move from the position that electors on the upper roll should not have a dominant influence
in the election as a whole (CAB 128/35/1, CC 14(61), 20 Mar 1961).
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CAB 128/35/1, CC 33(61)
19 June 1961
[Constitutional proposals for Northern Rhodesia]: Cabinet
conclusions

The Prime Minister recalled that the Cabinet had been informed on 6th June that the
Commonwealth Secretary, in the course of his visit to the Federation for final
consultations about constitutional development for Southern Rhodesia, had also
discussed with the Prime Minister of the Federation, Sir Roy Welensky, possible
modifications of the constitutional proposals for Northern Rhodesia contained in the
White Paper of February 1961 (Cmnd. 1295). A main feature of the White Paper
proposals was the creation of national seats, for which the votes on the upper and
lower rolls were to be equalised by averaging the percentage of votes cast for a
candidate on each roll, and for which a candidate had to obtain a prescribed
minimum percentage of the votes cast on each roll. Sir Roy Welensky objected to this
scheme, on the ground that equalising the rolls in this way would favour African
voters against European, since the upper roll contained a significant and increasing
number of African voters, whereas the lower roll contained a very small number of
Europeans. In order to guarantee control by the upper roll, which was Sir Roy
Welensky's main objective, he had proposed that the ratio of upper roll to lower roll
votes should be sixty to forty. It had been agreed that this suggestion should be
examined, without commitment, but consultations which had been held by the
Governor of Northern Rhodesia with the other parties in the territory had shown
that it would be wholly unacceptable. It would, indeed, be hard to maintain that a
sixty/forty ratio was consistent with the spirit and framework of the White Paper.
The Colonial Secretary, in consultation with the Commonwealth Secretary, had
therefore tried to work out other modifications to the White Paper proposals which
might help to meet Sir Roy Welensky's anxieties and at the same time secure the
acquiescence, even if only reluctant, of the other parties in Northern Rhodesia. There
were five possibilities. It might be provided that in order to qualify for election a
candidate in a national constituency would need to secure a certain percentage or a
fixed number (whichever was the less) of the votes cast by Europeans, and that
percentage or fixed number (whichever was the less) of the votes cast by Africans;
this would compel a candidate to acquire a minimum degree of support from both of
the main sections of the community, but since the requirement would be expressed
in terms of a low figure, it would make it easier for European candidates to secure
sufficient African support. A second modification might be to adopt the Federal
Government's suggestion that the national seats should take the form of seven
double-member constituencies. Third: some degree of racial reservation of national
seats might be offered. Fourth: instead of lowering the income and educational
qualifications for voters on the upper roll, the addition of Africans to that roll might
be achieved by adding certain specific categories of more responsible Africans. Fifth:
we might agree that the determination of the constituencies should be entrusted to a
commission which would be established in agreement with Sir Roy Welensky.
When the Commonwealth Secretary, two days previously, had informed Sir Roy
Welensky that his proposal for a sixty/forty ratio for voting for national seats could
not be accepted, he had indicated that the White Paper proposals could be modified
in these five respects. But in his reply Sir Roy Welensky had reiterated his demand
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for a sixty/forty ratio, in order to guarantee upper roll control of the national seats,
and had given no consideration to the alternative modifications. If his demand were
not met, Sir Roy Welensky proposed to visit the United Kingdom later in the week
with the intention of putting his case, not only to the Government, but apparently to
Parliament and public opinion in this country-and he would then return to the
Federation and propose the immediate dissolution of the Legislature on 26th June. It
was not clear what mandate he would seek from the electorate-it might be for
complete independence in both federal and territorial spheres, or in the federal
sphere alone, or he might be content to bring pressure on the United Kingdom
Government within the limits of the present constitution. A most serious situation
would then arise, which might lead to violence and perhaps to civil war. The position
of the Government, in view particularly of their responsibilities in Northern
Rhodesia and Nyasaland, would be one of extreme difficulty. It would in due course
be necessary for the Cabinet to decide what attitude should be taken if Sir Roy
Welensky persisted in his demand, and how to deal with the grave situation which
might develop.
The Commonwealth Secretary said that he had since learned from the High
Commissioner of the Federation that the Federation Government were now prepared
to examine the possibility of a scheme for a middle roll to elect members to the
national constituencies. This scheme had previously been rejected by all parties as
being impracticable and uncertain. The fact that the Federation Government were
willing to examine it might be an indication that they were reluctant to bring the
issue to a head at the present time.
In discussion it was pointed out that it was unlikely that any scheme for a middle
roll could be devised which would be acceptable to all parties. To meet Sir Roy
Welensky's anxieties it would have to contain a preponderance of Europeans, but this
would be bitterly opposed by the Africans. The Liberal Party would insist on
including a qualification based on a minimum percentage of racial votes, since the
middle roll might otherwise enable the nationalist seats to be won by extremists;
such a qualification would be repugnant to Sir Roy Welensky. There was also the
danger that the establishment of a middle roll would tend to displace the upper roll.
There was general agreement that, despite these objections, there would be
advantage in encouraging Sir Roy Welensky to consider a middle roll scheme, since
this would avoid an immediate crisis. It would, however, be dangerous to put forward
any proposals of our owr for a middle roll; for this would amount to starting a fresh
negotiation with Sir Roy Welensky about a scheme which was unlikely to meet the
wishes of the African and Liberal representatives. The United Kingdom High
Commissioner should therefore confine himself, on this point, to saying that we
would be interested to know what ideas Sir Roy Welensky had for a middle roll
scheme. It was important that, at the same time, we should do everything possible to
make Sir Roy Welensky fully aware -of the value from his point of view of the five
modifications which we could make to the White Paper proposals.
In further discussion the Foreign Secretary said that the possibility of making
further modifications to the White Paper proposals to meet Sir Roy Welensky's point
of view should not be excluded. If, in the absence of an acc~ptable settlement, he
were to claim independence for the Federqtion or some part of it, he might in the end
have to seek support from the South African Government, or even from the
Portuguese. It was likely that we were entering a period of increasing difficulty in
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international affairs, in which we could not afford to be in open dispute with the
European elements in the Federation.
The Prime Minister said that the Cabinet would need to resume their discussion
on the following day, in order to decide what further arguments could be put to
Sir Roy Welensky to deter him from pursuing his intention to come to the United
Kingdom to bring the issue to a head. The Commonwealth Secretary should prepare a draft message, explaining the Government's proposals for constitutional
development in Northern Rhodesia, including the modifications which could be
made to the original proposals in the White Paper, and indicating that Sir Roy .
Welensky was free to put forward proposals for a middle roll scheme. If, despite
these arguments, Sir R<Oy Welensky were to visit the United Kingdom, it would be
necessary for the Government to be ready to publish their proposals without
delay.
The CabinetInvited the Commonwealth Secretary to circulate a draft message to the Prime
Minister of the Federation of Rhodesia and Nyasaland, on the lines indicated by the
Prime Minister, for consideration at a meeting on the following day.!
1

CAB 128/35/1, CC 34(61)2, 20 June 1961.
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CAB 128/36/1, CC 10 (62)7
1 Feb 1962
[Changes in proposals for Northern Rhodesia constitution]: Cabinet
conclusions
[Mr Maudling took over the CO in Oct 1961, and became convinced after a visit to
Northern Rhodesia that there was no hope of securing local agreement to the proposed
constitutional arrangements agreed by the Cabinet in June 1961 (see previous
document) . Ministerial debate then ensued as to whether or not they were bound by their
negotiations with the Federal government arising out of the June decision. Mr Sandys, for
one, argued that they were morally bound by them, and Welensky certainly thought so. At
a meeting of the Colonial Policy Committee in January, the prime minister's line was that
it was natural for a new secretary of state to take stock of the situation for himself, but
that the question 'could not be treated in isolation from the events of 1961 . .. the
Government as a whole could not overlook their inheritance from last year's negotiations'
and agreements entered into (CAB 134/1561, CPC 1(62), 4 Jan 1962). Macmillan feared
Maudling would resign; it was in this situation that he asked Butler to accept
responsibility for Central African affairs from Mar 1962.]

The Prime Minister said that in their last discussion on 22nd June, 1961, the Cabinet
had accepted certain changes in the proposals for a Northern Rhodesian constitution
contained in the White Paper of February 1961 (Cmnd. 1295). These changes had
evoked an unexpectedly violent African reaction and widespread rioting. On 13th
September the Government had stated that when violence and disorder had ceased
they would be ready to consider reasonable representations for a modification of
their proposals within the area where divergencies of view persisted. The Cabinet had
now to consider in the light of developments since June and more particularly since
the statement in September what changes if any should be made in the June
proposals. Two broad factors must be borne in mind in reaching a decision; in the
first place, the Federal Prime Minister regarded the June settlement as an agreement
binding on the Government and he was likely to represent that any departure from it
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would be a breach of faith. Secondly, the Government's power to impose a decision
was limited; they must rely mainly on persuasion.
The original concept of the constitutional proposals was that there would be
fifteen seats from the upper roll, fifteen seats from the lower roll and fifteen national
seats. The upper roll and lower roll seats would in practice be filled by Europeans and
by Africans respectively. Candidates for the national seats would have been expected
to attract support from both Europeans and Africans, and it had been thought that
this could be secured by requiring candidates to obtain 10 or 12 per cent of the votes
of both rolls. In June, under strong pressure from the Federal Prime Minister, these
proposals had been modified in four ways. First, instead of requiring candidates to
obtain a certain percentage of both rolls, it had been agreed that they should obtain a
certain percentage from the electors of both races; this was because the upper roll
contained a growing number of African voters. Secondly, it had been agreed that
instead of a straight percentage qualification there should be a numerical alternative.
Candidates would be required to obtain either 12Y2 per cent. of the racial vote or 400
votes, whichever were the less. This favoured the European candidates, since 400
votes represented only about 4 per cent. of the total African vote whereas it
represented about 12Y2 per cent. of the European vote. Thirdly, a further hurdle had
been introduced, requiring a candidate to obtain at least 20 per cent. of either the
upper or the lower roll vote; this was designed to prevent the emergence of
candidates who could just command minimal support from both races but had no
appeal to the electorate as a whole. Fourthly, an Asian seat had been introduced
which had the effect of removing Asian voters from the general franchise, and as a
corollary 500 African voters had been added to the upper roll.
The Prime Minister said that after discussion with the Ministers most closely
concerned he wished to put forward for the Cabinet's consideration the following
modifications of the June proposals:
(i) While the principle of a racial vo~e would be maintained the numerical
alternative would be abolished.
(ii) The Federal Prime Minister would be offered the alternative of either a 4 per
cent. or a 12Y2 per cent. racial qualifying vote.
(iii) On the basis of a 4 per cent. vote the Asian seat would be retained. On the
basis of a 12Y2 per cent. vote it would be in 'the interests of the Federal Government to
accept the abolition of the Asian seat, since with a higher qualifying vote it was
unlikely that any African candidates would be elected and the Asian seat would
merely result in the return of an unopposed opposition member. If the Asian seat
disappeared it was for consideration whether it should be replaced by a reserved seat
for a representative from Barotseland.
The Prime Minister said that, before discussing the details of these modifications
and the questions of procedure associated with them, the Cabinet would first wish to
take a view on the propriety of departing from the agreement reached with the
Federal Prime Minister in June.
In discussion of this point the Cabinet took the view that, while any departure
from the June agreement would expose them to a charge of bad faith, it would be
inconsistent with their responsibilities to refrain from making such changes as
seemed necessary to avoid further violence and bloodshed in Northern Rhodesia and
to reach a solution which stood some chance of acceptance by both parties. The case
would stand differently if the changes now proposed had involved a radical alteration
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in the principles on which the earlier proposals had been framed. But in fact the
Government statement in September had already made it clear that the Government
had been prepared to consider changes in the areas in which differences of view
persisted-the racial qualification and the Asian seat-and this was all that was now
in question.
In discussion of the detailed constitutional changes proposed the following points
were made:
(a) A 4 per cent. racial qualification might lead to the emergence of a large Mrican
majority which would be most unwelcome to the Federal Prime Minister. It therefore
seemed more likely that he would choose the 12~ per cent. qualifying percentage.
This had the disadvantage of making it probable that very few of the national seats
would be filled and would thus work against the emergence of the moderate Mrican
candidates whom it was in our long-term interest to encourage. As against this,
however, the Mrican objection to the June proposals had centred on the existence of
the numerical alternative; their first requirement was for an equal percentage for
both races and this requirement would be met. The precise level at which the
percentage might be set was of secondary importance to them.
(b) Agreement to a 12 ~ per cent. qualifying vote necessarily carried with it the
abolition of the Asian seat. It could be argued, however, that on presentational
grounds it would be better to bring the Federal Prime Minister to see the advantage
from his point of view of abolishing the Asian seat if the qualifying racial vote was set
as high as 12~ per cent. than to ask him to agree to its abolition from the outset.
(c) A quick settlement of these outstanding constitutional issues was of great
importance. The longer the delay, the greater the likelihood of further outbreaks of
violence and the greater the difficulty, not only of keeping the situation in Northern
Rhodesia under control, but also of holding the Federation together.
The Commonwealth 'Secretary said that it was in his view necessary to look at
constitutional development in Northern Rhodesia against the ~ider background of
the future of the Federation; this would affect both the timing and the procedure to
be adopted in putting these new proposals forward. He was convinced that the
Federation could not survive in its present form. If it were to survive at all the
Federal Prime Minister would have to modify his present policies so as to secure a far
greater measure of Mrican support. Time was running short; he might well be faced
with the secession of Nyasaland in a few months' time if matters continued in their
present course. Against this background the acceptance of the changes proposed in
the Northern Rhodesian constitution could be seen as no more than a small and
necessary move in the right direction in the context of the radical changes which
were needed to improve the prospects for the Federation as a whole. He intended to
visit the Federal Prime Minister in the following week. He could present the new
proposals for Northern Rhodesia to him in the course of his visit and could discuss
them with him in the context of longer-term political developments. If the proposals
for Northern Rhodesia were presented to him in advance of their meeting it was
more likely that he would insist on visiting London; this would be undesirable
politically and would create an unfavourable atmosphere for the forthcoming
discussions on the future of the Federation.
In discussion of the procedure for handling the constitutional changes the
following points were made:
(d) The first reaction of the Federal Prime Minister to the new proposals would be
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unfavourable; and from this point of view there would be advantage in delaying their
presentation until the Commonwealth Secretary had arrived in Salisbury. As against
this it must be recognised that the African leaders would regard with suspicion any
proposals which appeared to have resulted from discussions between the Federal
Prime Minister and the Commonwealth Secretary.
(e) To avoid the possibility of later misunderstanding it would be essential to
convey the Government's proposals at some stage to the Federal Prime Minister in
writing in terms which made it clear that they had been put forward as a decision by
the Government and not as a basis for negotiation.
(f) While it would be right to present the proposals for Northern Rhodesia in the
context of future developments in the Federation itself, it was important not to
regard them as a final solution. If the Federation were to survive it could only do so
on the basis of a looser association of States and on the emergence of a moderate
African leadership. The proposals in their present form would do little to encourage
this and the possibility of further developments to this end should be studied and
discussed in due course with the Federal Government.
The Cabinet:(1) Agreed that the Commonwealth Secretary should convey to the Federal Prime
Minister during the course of his visit to Salisbury the decision of the Government
that the racial qualifying vote for the national seats in Northern Rhodesia should
be set either at 4 per cent. or at 12Yz per cent. If the qualifying vote were set at 12Yz
per cent. this would entail the abolition of the Asian seat.
(2) Agreed that the Government's decision should be embodied in a memorandum
which would be handed to the Federal Prime Minister before the Commonwealth
Secretary left Salisbury.
(3) Took note that the Commonwealth Secretary would also be discussing with
the Federal Prime Minister the future of the Federation itself and in particular the
need for some radical move on his part to obtain a greater measure of African
support.
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22 Feb 1962
[Nyasaland and the future of the Federation]: note for the record,
ministerial meeting
'
PREM 11/3943

[This meeting was attended by Lord Kilmuir, Lord Home (FO), Mr Sandys (CRO) and Mr
Maudling (CO). The record was made by T J Bligh (PM's Office). Dr Banda was refusing to
negotiate until Nyasaland was outside the Federation; and after secession he was
determined Nyasaland should not be associated in any alternative way with the Rhodesias,
which the Cabinet hoped might be possible]

The Prime Minister thought that Ministers would like to hear from the
Commonwealth Secretary his thoughts about the future of the Federation itself and
in particular in relation to the position of Nyasaland. In considering this Ministers
would no doubt bear in mind the comparatively recent history of this question as
illustrated by the Monckton Report with all the discussions that were entailed about
the right or otherwise of the Commission to consider the possibility of secession.
There had been the charges of a breach of faith from Sir Roy Welensky about this.
Feelings have run quite high in the House of Commons. It might therefore be right
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that the Government should be prepared to take an extremely flexible attitude
towards Dr. Banda's demands for immediate secession. At the same time it should be
recognised that this really meant that the Government were not prepared to enforce
the law. This whole question would be extremely difficult for the Conservative Party.
The Commonwealth Secretary said that the Government were confronted with an
immediate problem here, namely a specific demand from Dr. Banda for secession.
During his recent talks with him, Dr. Banda had formally rejected any form of
association with Southern Rhodesia. He seemed unwilling or unable to recognise the
economic advantages which Nyasaland derived from this membership of the
Federation. The only way in which he could be brought to understand this would be
for him to stand alone. It might even be that in the course of disentanglement he
would begin to recognise the damage which he was inflicting upon Nyasaland by this
course of action, and that he would therefore negotiate for some form of association.
The Commonwealth Secretary himself had formed the view that there were strong
arguments for granting Nyasaland the right of early secession. Welensky himself had
at the end of their talks in Salisbury said that he had changed his mind and was now
reconciled to the secession of Nyasaland provided that this did not have adverse
repercussions on Northern Rhodesia. At the time of the earlier troubles in Nyasaland
they had had to use five battalions of troops to maintain order. To try and hold them
against their will in the Federation might require seven battalions and there would of
course be no end to it.
The Commonwealth Secretary went on to say that if Banda were to be told that his
demand for early secession could not be met he would probably withdraw from the
Government. This would cause serious unrest in the territory and although it would
be Federal troops that would be used if police lost control it would be the territorial
police-who were our responsibility under the Governor-who would have to deal
with the situation in the first place. The Governor expressed the view that he would
have to bring all the Europeans in Nyasaland into towns or other important centres
and leave the rest of the country unpoliced. If the Federation had to use Territorials,
as undoubtedly they would, to maintain order in Nyasaland, this would have a
disruptive effect on the economy of the Federation, especially in farming and
industry.
The Foreign Secretary said that whether it was right to do so or not it would be
possible to maintain order in the territory by force. The Nyasas were a docile people
and respected firmness. During the previous security troubles there had been five
battalions of soldiers, but these had not by any means been fully stretched. Although
he was not arguing that it would be the right course he thought nevertheless that the
idea of using troops to govern should not be discarded at this stage. After all the
leaders could be deported and would not be allowed to return owing to the operation
of the Federal immigration laws.
The Colonial Secretary said that one problem might be that serious unrest in
Nyasaland would give rise to unrest among the Africans in the other two territories.
There might therefore be a security problem for the Federation to deal with
throughout all three territories.
The Lord Chancellor thought that the decisive factor in considering the problem
of Nyasaland was the effect that any action might have on Northern Rhodesia.
The Commonwealth Secretary then went on to talk about the possible method of
approach. The attitude of Sir Roy Welensky was extremely important. If he were

[505)

FEDERATION OF RHODESIA AND NYASALAND

567

determined to hold Nyasaland in the Federation there seemed to be broadly speaking
three courses of action open to us:(a) The United Kingdom Government could institute legislation over Welensky's
head to disrupt the Federation. This would of course have the effect of severing all
our relations with Welensky.
(b) We could support Welensky and decide to fight it out. This might be expensive,
disruptive of the economy of the Federation, and impair our position in the world.
It would be another Cyprus. There would be nothing to be gained at the end of it
since Nyasaland would always be a liability.
(c) We could grant internal self-government to Nyasaland and then allow them to
negotiate their way out of the Federation.
With regard to the timing, Dr. Banda was coming to London in April and he would
then demand secession. He had told the Commonwealth Secretary that if he learned
before the end of March that this request would not be met there would be no point
in him coming to London. It seemed to be important, if the ultimate decision were to
be to allow Nyasaland to secede, to try and make this appear to be a positive act of policy by the United Kingdom and Federal Governments rather than yielding to Banda's
importuning. This suggested that we might have to be ready to announce by the middle of March that the two Governments were prepared to agree to Nyasaland's secession. Thereafter it would be desirable to act quickly to give Nyasaland self-government
so as to bring Banda as soon as possible up against his economic realities. The
Commonwealth Secretary thought it would be wrong to suggest to him that the British
taxpayer would be ready to make good the losses that Nyasaland would sustain in cutting its connection with the Federation. Of course it was to be hoped that the Federation
would continue to honour their obligations up to the time when Nyasaland formally
seceded. But this was not in accordance with the Federal Government's present mood.
The Lord Chancellor thought that the attitude of Welensky was of tremendous
importance. If he were prepared to say that he were a willing partner to the decision
to allow Nyasaland to secede that would be something that could be defended in both
Houses. If, however, Welensky were to say that he had been dragooned into this
decision by the United Kingdom Government there would be very considerable
political difficulties especially in the House of Lords.
The Prime Minister thought that Welensky would find help in making reference to
remarks that had been made by Sir Godfrey Huggins 1 about the extreme doubts that
all felt in the early days of inviting Nyasaland into the Federation.
The Foreign Secretary thought it would be a more sensible timetable to put in
hand the transfer of powers from the Federal to the territorial Government and say
that when this process had been completed in an orderly fashion we would be
prepared to allow the Nyasaland Government to secede if then it so wished.
The Commonwealth Secretary said that he thought it would be wrong for British
officials to be allowed to administer Nyasaland during the interim period when the
economic consequences of secession were coming home to the people. He thought
this should be something for which Banda should be manifestly seen to be
responsible.
1
G M Huggins, prime minister of Southern Rhodesia, 1933- 1953, and of the Federation, 1953- 1956,
created Lord Malvern, 1955.
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The Foreign Secretary said that hitherto he had thought of secession as being
something that would be considered after the territories had achieved independence.
If Nyasaland were to secede now it would presumably become a British Protectorate
outside the Federation. We should then surely be responsible for it. If Nyasaland were
to become self-governing and then seceded to become independent it would, for
example, become a member of the United Nations before the Federation itself. This
would give rise to difficulties. Was it necessary for Nyasaland to be given selfgovernment or independence?
The Commonwealth Secretary said that if the United Kingdom were to maintain
responsibility for Nyasaland it would have to pay for it. This was something which he
thought would be wrong.
The Prime Minister wondered whether the secession of Nyasaland would start an
inevitable process. It was likely that Northern Rhodesia would wish to go next, and
perhaps soon. It was very unlikely that the Federal Government would be agreeable
to this. They almost certainly would wish to fight to retain the copper belt.
It was generally felt that the elected members of the Legislative Assembly in
Northern Rhodesia who did not belong to the U.F.P. would be likely to be secessionist
at this stage.
The Foreign Secretary thought that the best line for Welensky to take would be to
say that Nyasaland had not been prepared to make the Federal system work, they had
broken the rules, and he therefore thought it wrong to keep them in. He had
therefore asked the United Kingdom Government to take the necessary steps to sever
the connection.
The Lord Chancellor agreed with this and repeated that it would be intolerable for
us if Welensky tried to put the whole onus for this decision on our shoulders.
The Foreign Secretary said that the Monckton Report had suggested that the
proper course of action was first to transfer powers from the Federal to the territorial
governments and then for the territorial governments to be given the right if they
wished to'exercise it of secession from the Federation. He felt sure that this was the
proper course of action. The Colonial Secretary said that he agreed with the
Commonwealth Secretary in saying that there was no chance of getting Banda to
accept this programme. It might have been possible at one time but it was now too
late.
The Foreign Secretary thought that nevertheless this was the right thing to do
even if Banda did not like it.
The Commonwealth Secretary said it would put more compulsion on Banda if he
was made to feel the effects of his decision to secede. At present Banda thought he
would be able to get all the money he needed from the United States or from
Germany and foresaw no economic difficulties at all about secession.
The Prime Minister said that the transfer of powers from the Federal to the
territorial government was something that should be considered in relation to
Northern Rhodesia since if that were done at an early date it might make them more
willing to stay in the Federation in three to five years' time.
The Commonwealth Secretary thought it would be worth while looking briefly at
the future of Northern Rhodesia. It would be recognised that there were many parts
of the territory which contained no Europeans. There were very few in Barotseland,
which was really a self-contained Protectorate. In the whole of the eastern region
there were about 200 European farmers in the Fort Jameson area. The only part of
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Northern Rhodesia which was multi-racial in the sense that it contained a
considerable number of European as well as African inhabitants was the copper belt.
It might therefore be necessary to contemplate the splitting up of Northern Rhodesia
so that the parts not in the copper belt could be governed separately and with the
right of secession. He had not given up hope that the copper belt itself would, on a
multi-racial basis, be prepared to stay in the Federation. It might be worth seeing
what could be done with regard to the delimitation of seats to see whether this
possible division of Northern Rhodesia might be foreshadowed.
The Colonial Secretary said that the Central African all iance plan did not seem to
him to be a practicable proposition. There were three-quarters of a million Africans
living in the copper belt. The right way to help Northern Rhodesia would be for
Welensky now to make a big gesture to Africans living there, but even this might be
too late since both the African parties in Northern Rhodesia were now anti-Federal.
The Prime Minister thought that the alternative before the United Kingdom
Government might be to contemplate either some new arrangement in Northern
Rhodesia or else an African majority in the Legislative Assembly which would then
clearly wish to leave the Federation. It was notable that many of the Europeans in
Northern Rhodesia tended to be anti-Salisbury even though not necessarily antiFederation.
The Prime Minister added that the urgent problem before the Government was
now to decide how to handle the question of Nyasaland and its disentanglement from
the Federation. Decisions would need to be taken on:(a) What should be done;
(b) How this should be handled with Welensky;
(c) Whether there should be a Commission or Commissions to deal with the
administrative problems;
(d) Whether it was necessary soon to move on to a Chief Minister basis in
Nyasaland;
(e) How this was to be presented to Parliament.

The Foreign Secretary said that if Nyasaland became the responsibility of the
United Kingdom Government it was not realistic to suppose that we should be able to
keep them on short rations. For example without some help they could not run their
hospitals. Would we be prepared to see this service run down? The Prime Minister
said that this argument would be accepted but at the same time it did not mean that
Nyasaland would necessarily get the same level of help from the United Kingdom
Government as they had from the Federal Government.
The Colonial Secretary added that it was possible they might be offered ready and
adequate supplies of money by the Communists.
The Foreign Secretary said that for these reasons it seemed to him to be all the
clearer that the right way to proceed was by an orderly transfer of functions with the
right, when this process had been completed, of Nyasaland to decide its own future.
After all we had responsibilities to the Nyasaland people and not just to Banda.
The Colonial Secretary thought that to try to help Nyasaland by force might do
more economic damage to its people than a premature move to secession.
The Prime Minister said that there might be considerable advantages in the United
Kingdom Government saying that they had now decided to implement the
recommendations made in the Monckton Report. That would be a defensible line.
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The Foreign Secretary referred to the many pledges that had been made by United
Kingdom Ministers about the maintenance of the Federation. It was possible that
Welensky would agree to meeting us on Nyasaland but would require as a price a
specific pledge that the United Kingdom would never agree to the secession of
Northern Rhodesia.
The Prime Minister said that it would be helpful if those present could think about
this problem and be ready to take part in further discussion on the following day.
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CAB 128/36/1, CC 16(62)
[Northern Rhodesia constitution]: Cabinet conclusions

26 Feb 1962

The Cabinet had before them a memorandum by the Prime Minister (C. (62) 41) on
the Northern Rhodesia Constitution.
The Prime Minister said that at their last discussion the Cabinet had considered
possible modifications of the proposals announced in June 1961. These had led to
widespread disorder in the territory and the Government had in September
announced their readiness to consider reasonable representations for modifications
within the area where divergences of view persisted. This in practice confined the
scope for modification to the numerical alternative under which candidates were
required to get 12~ per cent. of both racial votes or 400 votes whichever might be the
less, and the Asian seat. The creation of the Asian seat would involve the removal of
over 2,000 Asian voters to a separate roll, and it had been proposed as a corollary that
500 extra African voters should be added to the upper roll. At their discussion on 1st
February the Cabinet had agreed in principle to the abolitior1 of the numerical
alternative on which African criticism had mainly centred. The Commonwealth
Secretary had been authorised to put two alternative proposals to the Federal Prime
Minister, Sir Roy Welensky: either to set the percentage hurdle at 4 per cent. of the
votes cast or at a higher figure of 12~ per cent. Under the first proposal the Asian seat
would have been retained. Under the second it had been the Cabinet's hope that Sir
Roy Welensky would himself have seen advantage in dispensing with the Asian seat.
The Commonwealth Secretary had persuaded Sir Roy Welensky to agree to the
abolition of the numerical alternative. As between a low and a high percentage he
had declared himself in favour of a high percentage, either 12~ per cent. or 10 per
cent. of the votes cast. He remained, however, opposed to the abolition of the Asian
seat; for he believed that the restoration of Asian voters to the upper roll might have
a decisive effect in marginal elections. He had also reminded the Commonwealth
Secretary that the creation of the Asian seat and the addition of 500 Africans to the
upper roll must continue to be regarded as a single issue, and could not be
considered separately.
The Commonwealth Secretary's discussions in Salisbury had, as intended,
broadened out to cover the future of the Federation as a whole. It had become clear
that Sir Roy Welensky now realised that any new Constitution for Northern Rhodesia
would be likely to produce an anti-Federal majority. There was already a large antiFederal majority in Nyasaland, and Dr. Banda would shortly be coming to London to
present his demand for immediate secession. If this were granted, and if by the date
of Nyasaland's secession an anti-Federal majority were in power in Northern
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Rhodesia, that territory would be likely to follow suit and the Federation would
collapse. Sir Roy Welensky had therefore put forward proposals for a complete
change of front which would involve deferring the introduction of a new
Constitution in Northern Rhodesia. He had tentatively outlined a plan by which
Northern Rhodesia would be divided into Barotseland, the Copper Belt and the
remaining farm country. The Copper Belt would be closely linked with Southern
Rhodesia and these two territories combined would form a core round which a looser
federation of the remaining territories could be grouped. This was, in effect, a revival
of earlier proposals for a Central African Alliance.
The Prime Minister said that it might be helpful for the Cabinet to consider these
broader issues before turning to the details of the Northern Rhodesia Constitution.
The first question to be decided was whether or not it would at this stage be
politically practicable to postpone the announcement of a Northern Rhodesia
Constitution and the establishment of self-government in that territory.
The Commonwealth Secretary said that there were three related issues to
consider-the future of the Federation, the secession of Nyasaland, and the
Northern Rhodesia Constitution. On the last point he was clear that, although he
would protest in public, Sir Roy Welensky would accept the abolition of the
numerical alternative and a percentage of 10 per cent. of votes cast. He would,
however, oppose the abolition of the Asian seat; and he would urge that the number
of racially reserved seats should be increased from four to six.
On the second issue, Sir Roy Welensky had accepted the difficulty of holding
Nyasaland down by force if her demand for secession were refused. He was, however,
anxious to ensure that the secession of Nyasaland would not lead automatically to
the secession of Northern Rhodesia. He doubted whether a government elected in
Northern Rhodesia under any of the constitutional proposals now under discussion
would be willing to remain in the Federation, and this had led him to revive the more
radical proposals for the future of the Federation. The Commonwealth Secretary had
explained that the United Kingdom Government would be unable to accept any
regrouping of the Central African territories which did not rest on the consent of the
peoples concerned; and that it would not be practicable to consider an arrangement
which deprived Southern Rhodesia and the Copper Be1t of the right of secession.
The issue of secession would be raised in an acute form when Dr. Banda came to
London in April. It was known that he would then demand the right of secession. If
this were conceded in principle, it would be possible to gain time while the necessary
details were being worked out, and this process might take a year. If, on the other
hand, the Federal Government were opposed even to an agreement to give Nyasaland
the right to secede the position would be most serious. It was, therefore, essential to
carry the Federal Prime Minister with us in settling Nyasaland's future. It was no
longer practicable to delay the Northern Rhodesia Constitution until agreement had
been reached on the future of the Federation. Our aim should therefore be to
produce proposals for Northern Rhodesia which Sir Roy Welensky, however
reluctantly, would be prepared to accept.
The Colonial Secretary agreed that a decision on the Northern Rhodesia
Constitution must be reached without delay. It was out of the question to revive at
this stage earlier plans for a Central African alliance: there was no prospect of
securing agreement on them. Indeed, until self-government in Northern Rhodesia
had been established, it would not be possible to give practical consideration to the
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future of the Federation itself. Dangerous as an open clash with the Federal
Government might be, the United Kingdom Government must avoid being put in a
position in which their anxiety to secure the Federal Government's co-operation over
Nyasaland led to concessions on the Northern Rhodesia Constitution which could
not be defended.
The Foreign Secretary said that there were two sources of danger in the present
situation. Much attention had been given to the possibility that the African
population might take violent action. But it was equally possible that the Europeans
might, if driven too far, take the law into their own hands. It was by no means
impossible to conceive of a European-dominated association of Southern Rhodesia,
the Copper Belt, Angola, Katanga and South Africa. Such a development would be
fatal to British hopes of multi-racial co-operation in Africa. He agreed that it would
be necessary to announce a Northern Rhodesia Constitution without delay. It was
also necessary that the Federal Government should recognise Nyasaland's right to
secede. But to allow secession to take place in circumstances which might lead to the
breakdown of government would be an evasion of the Government's responsibilities
and might lead to the kind of European reaction which he had described. Secession
should be based, as envisaged in the Report of the Central African Advisory
Commission under the Chairmanship of Lord Monckton, on the orderly transfer of
power. He considered, therefore, that although the right to secede could be granted
in the near future it should be followed by a period of at least two years during which
transfer of power would take place on an orderly and organised basis. At the end of
that period, and as the result of some further executive decision, secession could take
place. It was indeed possible that during the transfer of power the Nyasaland
Government would come to realise the advantages of continued association with the
Federation and that the demand for secession might in the event be withdrawn.
In discussion of these broader issues the following points were made:
(a) It would not be practicable to proceed with an examination of the new
grouping of Central African territories which the Federal Prime Minister had
proposed. The plan was objectionable in itself, since it would be represented as an
attempt to retain the sources of wealth in European hands. Moreover, it would
involve abandoning the present plans for self-government in Northern Rhodesia.
What was needed now was the establishment of responsible self-government; further
development would have to take place on the basis of consent and not by imposed
solutions.
(b) It would be legally possible for the United Kingdom Government to legislate
for the secession of Nyasaland against the wishes of the Federal Government, but this
would be politically inexpedient. It would make an irreparable breach in our relations
with the Federal Government and would be strongly criticised by Government
supporters in this country.
(c) There was general agreement that the over-riding object in negotiations with
Dr. Banda would be to gain time in which the practical disadvantages of secession
could make themselves felt. There was therefore only a difference of degree between
the view that the right to secede should be granted only after an orderly transfer of
power had taken place and the view that the right to secede should be granted in
principle before the arrangements for the transfer of power had been worked out.
(d) There could be no question of delaying any further a definite announcement
about the Northern Rhodesia Constitution.
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The Cabinet's discussion then turned to the details of the Northern Rhodesia
Constitution.
The Prime Minister said that he foresaw no particular difficulty about the
percentage qualification. The important fact was that Sir Roy Welensky had accepted
the abolition of the numerical alternative: the difference between 1272 per cent. and
10 per cent. of the votes cast was not one of real substance. The proposal for an
increase in the number of racially reserved seats was also of minor importance. The
critical question was the Asian seat. This had been introduced as the result of
negotiation with Sir Roy Welensky and he had accepted the addition of 500 Africans
to the upper roll in return. The two points were linked and it would not be possible to
conceal this. Equally it would be difficult at this stage to propose the removal of the
500 Africans without giving rise to further criticism. It could indeed be argued that
the abolition of the Asian seat against the wishes of the Federal Government would at
this stage constitute a breach of faith.
The Colonial Secretary said that in his view the overriding consideration at this
stage was to introduce a Constitution which would have the support of the people.
If the Africans refused to work the Constitution civil disobedience and rioting
would result and the situation would get out of hand. The Africans must be given
some chance of winning at least a small majority: they could not be expected to
participate in a Constitution which gave them no chance at all. Even though the
numerical alternative was now to be abolished the scales were still weighted heavily against them because of the limited franchise and the weighting of votes on
the upper roll. His advice from all local sources was that the abolition of the Asian
seat was needed to induce the main African party to co-operate. The Asians themselves disliked it and the only justification for keeping it was Sir Roy Welensky's
belief, which might well be mistaken, that most of the Asian voters would vote
against Federal candidates. Even if the Asian seat were abolished there was the
likelihood of further serious civil disorder. It would be possible to take and to
defend the action which would then be necessary if the Government believed that
their proposals had been fair and reasonable. He would find it difficult to defend
action to suppress civil disorders if the constitutional proposals could not be so
described.
In discussion the following points were made:
(e) Although Sir Roy Welensky attached great importance to the Asian seat, it was
difficult to believe that its retention would have a decisive effect on African opinion.
The idea of special racial representation was one which had respectable precedents
and was defensible in itself even though the Asians themselves were not in favour of
it. The numerical alternative had rightly been represented as discrimination in
favour of European candidates and its abolition was clearly an important concession
to African opinion. The Asian seat came into quite a different category, and it was
hard to believe that the African Parties would base a refusal to participate in the
constitution on so limited an issue.
(f) The abolition of the Asian seat would be bound to produce a violent reaction
from Sir Roy Welensky and might well lead him to withhold his co-operation over
the Constitution as a whole. This in turn might affect his attitude towards
Nyasaland's claim to a right of secession.
(g) To abolish the Asian seat without at the same time removing the 500 extra
African voters from the upper roll would be a clear breach of faith. At the same time
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it was difficult to see how the 500 African voters could be removed without giving
rise to further criticism from the African side.
(h) It might be possible to retain the Asian seat for one Parliament only and to
announce that it would then be abolished. This, however, might suggest that the
Asian seat was a political device which did not correspond to any genuine
constitutional need and might increase African criticism of the decision to retain it
at all.
(i) The number of racially reserved seats should remain at four. It was unlikely
that Sir Roy Welensky would wish to press his proposals to raise them to six.
At the conclusion of the discussion the Prime Minister suggested that at their
meeting on the following day the Cabinet should concentrate their further
consideration on the question whether the Asian seat should be retained or not.
Much would turn on the way in which the decision was announced and the reasons
which could be advanced in support of it. The Cabinet should consider the terms of
such an announcement before taking a final view.
The Cabinet:(1) Agreed that a Constitution for Northern Rhodesia should be settled and
announced as soon as possible.
(2) Invited the Colonial Secretary to circulate for their consideration his proposals
on the terms in which a decision to abolish the Asian seat and to remove 500
African voters from the upper roll could best be announced.
(3) Agreed to resume their discussion at their meeting on the following day.1
1
It was agreed to retain the Asian seat, and to require candidates to obtain 10 per cent of votes cast by
both races, the numerical alternative being abolished; the number of racially reserved seats would remain
at four. The abolition of the Asian seat would have made a serious clash with Welensky inevitable
(CAB128/3611, CC 17(62)5, 27 Feb 1962).
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CAB 128/36/1, CC 29(62)2
1 May 1962
[Appointment of special advisers to consider the consequences of a
Nyasaland secession]: Cabinet conclusions
[As minister in charge of Central African affairs after Mar 1962, Mr Butler was still referred
to officially as 'home secretary' until he became 'first secretary of state' in July 1962. His
immediate problem in the spring was to find a means of preventing 'precipitate action' by
Or Banda. Since Welensky would not put forward constructive proposals, it was up to HMG
to do so. Ministers' particular concerns were to prevent a secession of Northern Rhodesia
as well, and to secure recommendations from advisers about the economic advantages of
some form of continuing association. This new inquiry would be as informal as possible,
and there would be no commitment to publish its findings, which were conceived strictly
as interim advice to Mr Butler (CAB 128/36/1, CC 26(62)3, 5 Apr 1962) .]
The Home Secretary reminded the Cabinet that it was his present intention to make
a statement in the House of Commons in the course of the debate on 8th May in
which he would explain the nature of the new initiative being taken by the United
Kingdom Government in Central Africa and would, in particular, announce the
appointment of a small mission of special advisers to consider with the Government
of Nyasaland the consequences which would flow from Nyasaland's secession from
the Federation and the possibility of other forms of association. The leader of the
Malawi Congress Party, Dr. Banda, who had been informed of this intention, had
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agreed for his part to postpone his earlier demand for Nyasaland's immediate
secession and had agreed to await the findings of the mission. This represented a
considerable concession on his part, given his own views and the attitude of his
supporters in the Malawi Congress Party. The Federal Prime Minister on the other
·hand, while he had taken a reasonable line in the course of his election campaign and
had indicated publicly that he would be prepared to see changes in the present
structure of the Federation, had asked that no reference to the appointment of the
mission should be made at this stage and that action should be suspended until after
the Home Secretary's forthcoming visit to the Federation. The Federal Prime
Minister had taken particular exception to a passage in the draft statement which
could be read as an acknowledgment by the United Kingdom Government of
Nyasaland's unqualified right to secede from the Federation.
The Home Secretary said that his present view was that the importance of
retaining Dr. Banda's goodwill outweighed the danger of a further worsening of
relations with the Federal Prime Minister and that on these grounds he should make
his statement as proposed, if necessary re-drafting its terms in order to give as little
offence possible to the Federal Prime Minister, while still giving Dr. Banda sufficient
encouragement to make it possible for him to hold his line with his own supporters.
The debate in Parliament would be on a motion drafted in general terms which
Government supporters should find no difficulty in accepting.
In discussion the following points were made:
(a) In present circumstances it was imperative to retain Dr. Banda's co-operation
and to this end it would be necessary to announce in Parliament on 8th May the
appointment of the small mission of special advisers and to indicate in general terms
that Dr. Banda's views and the views of his supporters on Nyasaland's right to secede
from the Federation had been accepted as one of the facts which the advisers would
have to take into account in the course of their enquiry. It would not, however, be
necessary to imply that the United Kingdom Government had formally acknowledged
Nyasaland's right to secede at this stage.
(b) The motion to be tabled on the occasion of the debate in Parliament on 8th
May should omit reference to the wishes of the peoples of the territories concerned;
for it had long been clear that it would not be possible to reach any solution which
did not run counter to the wishes of some at least of the peoples concerned. The
motion should do no more than invite the House to support Her Majesty's
Government's efforts in seeking a solution of the problems of Central Africa.
(c) There were encouraging signs that Dr. Banda was becoming increasingly aware
of the economic difficulties which Nyasaland was facing and of the consequent need
for continuing association and co-operation with neighbouring territories. This made
it all the more important to support his political position at the present juncture.
The Cabinet:(1) Agreed that the Home Secretary should announce in Parliament on 8th May
the appointment of a small mission of special advisers to consider with the
Government of Nyasaland the consequences which would flow from Nyasaland's
secession from the Federation and the possibility of other forms of association.
(2) Invited the Home Secretary to amend the terms of his statement in the light of
their discussion.
(3) Invited the Home Secretary to amend the terms of the motion for debate on
8th May in the light of their discussion.
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CAB 128/36/2, CC 43(62)3
28 June 1962
[Proposed constitutional conference to grant a substantial measure of
self-government to Nyasaland]: Cabinet conclusions

!I

I

The Cabinet had before them a memorandum by the Home Secretary (C. (62) 100)
seeking the Cabinet's approval of his proposal to suggest to the Leader of the Malawi
Congress Party, Dr. Banda, that a constitutional conference should be held in the
autumn to discuss the grant of a substantial measure of self-government to
Nyasaland.
The Home Secretary said that the Malawi Ministers in Nyasaland under the
leadership of Dr. Banda were in firm political control of the country and had recently
shown a willingness to discuss its future development on a constructive basis. In
order to preserve this willingness to co-operate, it would be necessary to make
certain concessions. Dr. Banda's real object was the attainment of independence for
Nyasaland and a necessary first step to this would be its secession from the
Federation. Dr. Banda was accordingly pressing for an early statement by the United
Kingdom Government recognising Nyasaland's right to secede. He would like this to
be accompanied or followed by a statement promising the grant of full independence
at an early date. A statement foreshadowing secession, if made at the present stage,
would have damaging repercussions on the forthcoming elections in Northern
Rhodesia and should for this reason be delayed until after those elections had been
held. A statement foreshadowing independence would have to be deferred for some
time because of its effect on the Federation itself and on Southern Rhodesia. There
would be great difficulties in conceding independence to the Federation or to
Southern Rhodesia at the moment. It would not be right to promise independence to
Nyasaland while continuing to withhold it from the Federation and from Southern
Rhodesia, which on grounds of responsibility and importance had a much better
claim to it. The best prospect of reaching a compromise with Dr. Banda about
independence and persuading him to accept some postponement of a statement on
secession would be to promise him at an early date a substantial measure of selfgovernment and to undertake to review the question of independence after a selfgoverning constitution had been introduced and had had a chance to prove itself.
The Home Secretary said that for these reasons he hoped that the Cabinet would
authorise him to offer Dr. Banda a constitutional conference later in the year. He had
warned both the Federal Prime Minister and the Prime Minister of Southern
Rhodesia that this would be a likely development and that he himself supported it.
In discussion the following points were made:
(a) In the forthcoming negotiations with Dr. Banda secession was likely to be a
more important issue than independence because of the strength of his antipathy to
the present Federal Government. If a suitable formula could be found to meet his
views on secession it was probable that independence would become a less live
political issue and that he would be prepared to consider in a more favourable light
the possibility of some continued economic association between Nyasaland and the
other territories of the present Federation. It would be particularly difficult to refuse
to agree in principle to Nyasaland's right to secede because of the precedents for
secession which had recently been created in the West Indies.
(b) In the wider review which would shortly be undertaken of the future of the
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Federation as a whole, it would be a main objective to retain a close association
between Northern and Southern Rhodesia. This would be difficult and might prove
to be impossible. The best hope of success would be to allow time for full
consideration of the complex issues involved and for public recognition of the
advantages of such a continuing association.
(c) In relation to Southern Rhodesia the issue of independence would be largely
resolved if the Federation were dissolved. This might have the effect of intensifying
pressure from Dr. Banda for independence for Nyasaland. He would not be likely to
be swayed by the economic arguments, strong as they were. But the British
subvention to the economy of Nyasaland was very large; and a point might be
reached, if Dr. Banda were unco-operative, at which there would be a strong public
reaction in this country against the continuance of aid on so large a scale.
(d) There was a difference of view on the legal right of the United Kingdom
Government to dissolve the Federation. This point was under examination by the
Law Officers, whose considered opinion would in due course be transmitted to the
Federal Government. It was, however, to be hoped that this issue would not fall to be
settled on the basis of legal argument but by mutual agreement.
(e) Great importance would attach to the work which the Special Advisers would
shortly be undertaking into possible future forms of association between the member
territories of the present Federation. The Home Secretary said that it had now been
agreed that the team of Advisers should be led by Sir Roger Stevens; 1 and he would be
announcing the composition of the team in a statement in Parliament that
afternoon.
The Cabinet:Authorised the Home Secretary during his forthcoming talks with Dr. Banda to
offer a constitutional conference in the autumn to discuss the grant of a
substantial measure of self-government to Nyasaland.
1

Sir R B Stevens, deputy under-secretary of state at the FO since 1958.
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CO 129/111, C(62)167
25 Oct 1962
[British objectives at the Nyasaland Constitutional Conference]:
Cabinet memorandum by Mr Butler
The Conference "to consider further constitutional advance in Nyasaland", which I
agreed upon with Dr. Banda during our discussions in July, is due to open at
Marlborough House on the 12th November. In my paper C. (62) 100 of the 20th June,
1962, I said that I would be consulting my colleagues nearer the time about our
objectives at this Conference.

Dr. Banda's aims
2. There is no doubt what Dr. Banda's objectives will be. He will expect a decision
in principle on the secession of Nyasaland from the Federation before the Conference
starts work (on which I am consulting my colleagues separately). With that issue
settled, he will press for a complete constitutional programme, with fixed dates, for
Nyasaland's progression to internal self-government and independence within the
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Commonwealth, without the need to convene any later Conference. He is probably
prepared to contemplate a period of about nine months for working out the detailed
arrangements for Nyasaland's withdrawal from the Federation. He will however
expect independence to follow hard on the heels of the date of actual secession, and
in the meantime an immediate move to full internal self-government. He will
probably aim at completion of the whole process by the end of 1963.

General strategy
3. Politically and constitutionally, Nyasaland is well set on the road towards
independence; and, against the pace elsewhere in Africa, the extent to which we can
hope to apply the brake in the remaining stages is extremely limited. It would be wise
to have mid-1964 in our minds as the target date. On the other hand, while avoiding
a political breach, we must seek to gain all the time we can in which to bring Malawi
Ministers to realistic examination and negotiation of the very serious economic,
financial and administrative problems which they must face if Nyasaland is to
function as an independent State. Only thus can Nyasaland be led to independence in
conditions which constitute an honourable and orderly discharge of our
responsibilities as protecting Power.
4. I suggest therefore that our strategy in the forthcoming negotiations both at
the Conference and afterwards should be to give Dr. Banda the firm impression that
we broadly accept his views on the general pattern of future progress: but, to make
clear that, in working out that pattern, the pace and manner must be subject to
realistic assessment by Her Majesty's Government and the Nyasaland Government of
all the factors on which the ability of the territory to stand on its own feet depends.
We should seek to demonstrate that the decision on secession (assuming my
colleagues accept my views on this) means that there is a great deal of hard thinking
and hard work to be done before comprehensive conclusions can be reached about
Nyasaland's future as an independent State.
Self-government
5. I said in my paper C. (62) 100 that by agreeing to a Constitutional Conference
this autumn we should be virtually committing ourselves to the introduction of
internal self-government in Nyasaland at an early date in 1963. I think this must now
be accepted as our purpose, and I would propose to work for a self-governing
Constitution on the normal pattern, subject however to such limitations as I can
succeed in negotiating on two important issues in particular.
6. First, it is clearly undesirable that we should give up all control over internal
financial matters before the economic and financial aspects of Nyasaland's
detachment from the Federation have been worked out. (I hope of course that before
that stage is reached there will be opportunity also to reopen the possibility of
maintaining some links between Nyasaland and the Rhodesias). Since Nyasaland is
grant-aided, we can exercise considerable control in practice. But, in the next stage
of advance at least, we should try also to retain some constitutional control.
Fortunately, there appears to be some prospect of Dr. Banda's agreeing to the
retention, possibly into 1964, of an expatriate official as Minister of Finance. The
retention by the Governor of formal reserve powers in financial matters may however
be a more difficult matter to negotiate.
7. Secondly, it is necessary for the Governor to retain some measure of
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responsibility in respect of the civil service. If full responsibility were to be
transferred to local Ministers, we should be bound to offer a full-scale "voluntary
retirement" compensation scheme to expatriate officers. The result would
undoubtedly be a large-scale exodus, which would involve a grave risk of
administrative breakdown. This is going to be a difficult issue, as Dr. Banda is known
to attach great importance to securing control of the service.
8. It will also be my objective to retain adequate powers in the Governor's hands
in respect of the police and internal security. I propose to insist upon the introduction
of a Bill of Rights as a protection for individuals belonging to minority communities.

Independence
9. There are very obvious arguments against promising Dr. Banda a firm date for
independence at this Conference. To do so before the broader Federal issues are
further resolved would clearly increase the African pressures in Northern Rhodesia,
and make it more difficult to carry the Federal Government with us over the next few
months. It might also lead to repercussions in Southern Rhodesia. So far as
Nyasaland herself is concerned, there are obvious disadvantages in committing
ourselves to a specific date for independence before the main consequences of
Nyasaland's withdrawal from the Federation have been worked out.
10. I would therefore seek to persuade Dr. Banda that it is unrealistic to expect
Her Majesty's Government to give a firm date for independence at this stage. He will
however press me hard on this and, if it were to become a breaking-point with him, I
might have to consider giving him some assurance, in private at least, that Her
Majesty's Government are thinking in terms of mid-1964 for the completion of the
whole process.

Conclusions
11.

I therefore seek the agreement of my colleagues:

(a) that I should negotiate with Dr. Banda at the Conference on the broad basis of
accepting his aspirations for the future progress of Nyasaland to self-government
and independence, but seeking to secure as orderly and stable a transition of power
as possible, by emphasising Her Majesty's Government's need to be satisfied
regarding the conditions in which constitutional advance will take place before
relinquishing its responsibilities;
(b) that internal self-government should be conceded next year subject to such
limitations as I am able to negotiate in the fields of finance and the civil service in
particular;
(c) that we should, if possible, avoid any commitments on the date of independence
(though some private assurance at least to Dr. Banda may be necessary).
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CAB 128/36/2, CC 64(62)2
29 Oct 1962
[Nyasaland's desire to withdraw from the Federation]: Cabinet conclusions

The Cabinet had before them two memoranda by the First Secretary of State (C. (62)
168 and C. (62) 167)1 setting out his views on the best way to deal with the problems
1

See previous document.
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for Central Africa posed by Nyasaland's desire to withdraw from the Federation, and
his particular proposals for handling the Nyasaland Constitutional Conference due to
begin on 12th November.
The First Secretary of State 2 said that he sought his colleagues' agreement that,
before the Nyasaland Conference started work, the Government should announce
their acceptance in principle that Nyasaland should be allowed to withdraw from the
Federation, and their intention, in the light of the forthcoming elections in Northern
and Southern Rhodesia, of initiating bilateral discussions with the Federal and
Territorial Governments on the future association of the Territories. He had no doubt
that Nyasaland must be allowed to withdraw from the Federation, and this view was
not only prevalent throughout Central Africa but was privately accepted by the Prime
Minister of Southern Rhodesia, Sir Edgar Whitehead, and even by the Federal Prime
Minister, Sir Roy Welensky. Although it would inevitably lead in time to the
dissolution of the Federation as such, there was really no alternative. It would be
impossible to attempt to keep Nyasaland in the Federation by the use of Federal
troops. Moreover, it would be difficult to achieve anything of value in the
Constitutional Conference unless we had already made public our willingness to
accept Nyasaland's withdrawal from the Federation. Without that the Nyasaland
Government would not apply themselves rationally either to the problems of the
country or to its future relationship with the Rhodesias. On the positive side, he
believed that such an announcement would enable him, during the Conference, to
avoid any commitment about independence for Nyasaland; and this was particularly
desirable in order to avoid provoking demands for independence from the Rhodesias.
In his statement about bilateral discussions with the Central African Governments he
proposed to be as constructive as he could and to indicate the Government's desire to
secure a close and durable future association between the Rhodesias (and if possible
Nyasaland) . He was, however, sure that it would not be wise at this stage to indicate a
firm date for a conference to discuss such an association. Even bilateral talks with
the Governments concerned could scarcely be profitable until the forthcoming
elections in Northern and Southern Rhodesia had taken place. The Northern
Rhodesian elections would be held on 30th October but were likely to result in a
stalemate between the United Federal Party and the United National Independence
Party. Few of the "National" seats would be likely to be filled on the first round and
by-elections would then be necessary, so that the final result in Northern Rhodesia
would not be apparent until December. The Southern Rhodesian elections were also
timed for December. The talks which he contemplated could not therefore be held
until about the end of the year. He had asked Sir Edgar Whitehead during their
conversation earlier in the day about the effect on the Southern Rhodesian elections
of an announcement about Nyasaland's withdrawal from the Federation and Sir
Edgar Whitehead had replied that, although his Opposition, who were themselves
secessionists, would no doubt try to make capital out of it, he did not think that the
issue would in itself significantly affect the outcome of the elections.
The following were the main points made in discussion:
(a) If only to avoid the likely repercussions in the Rhodesias and on the Federal
Government, it was desirable in any public announcement to avoid using language

2

Mr Butler.

[510]

FEDERATION OF RHODESIA AND NYASALAND

581

which suggested that Nyasaland had a right to secede from the Federation. On the
other hand, although an Act of the United Kingdom Parliament would be necessary
to permit Nyasaland's withdrawal, it was also desirable to avoid the impression that
the United Kingdom Government were themselves primarily responsible for this step
towards the dissolution of the Federation.
(b) The problem of the future association of the territories presented a serious
dilemma. If our past efforts to create a multiracial society in Central Africa were to
break down, the consequences could be extremely grave-leading perhaps to an
alliance between Southern Rhodesia, South Africa and Angola. It was therefore
arguable that we should, without delay, formulate firm proposals for the future of the
Rhodesias and announce our determination to hold them together, although the
effective means of doing so should be worked out locally. This would not be easy, for
if we pressed our views on future relationships between the Territories too openly or
too early the result might be to destroy all hope of obtaining African agreement to
any sort of association at all. On the other hand, if we made little or no attempt to
obtain an association with political content and sought no more than a common
market, we might precipitate a violent reaction from the Federal Government as a
whole and Sir Roy Welensky in particular, since his minimum demands included
some central control of foreign affairs and defence. It was already clear from the most
recent correspondence with him that he was reacting badly to the issue of
Nyasaland's withdrawal from the Federation; and, while he was unlikely to proceed to
extremes over that, he and his colleagues in the Federal Government would fight to
the last for their concept of what the future relationship of the Rhodesias should be.
On balance it would be better to delay the formulation of final proposals until after
the bilateral discussions proposed by the First Secretary of State had taken place. Sir
Edgar Whitehead had said that he could make no move in a liberal direction until his
elections were over but that it would then be his intention to take an early initiative
of that kind; he also hoped that, after the elections, he might be able to make some
progress with the new Northern Rhodesian Government before involving the United
Kingdom.
(c) Future defence arrangements required examination. The present forces were
considerable in size and of reasonably good quality, but they were entirely Federal
and it would be necessary to consider new arrangements. The Chiefs of Staff had
looked at the problem some two years ago but the First Secretary of State would now
let the Minister of Defence have material enabling him to ask the Chiefs of Staff to
look at it again.
(d) The withdrawal of Nyasaland from the Federation would have grave financial
consequences, not only for her but also for the United Kingdom. The Nyasaland
budget was at present in deficit by some £1.5 million a year: during the first few years
after withdrawal the deficit would be about £5 million a year on a budget of £14
million. The Nyasaland Government believed they could go some way to close the
gap but it looked as though the United Kingdom would be called upon to supply at
least £2.5 million a year for a number of years. The First Secretary of State would go
into this problem in consultation with the Chancellor of the Exchequer. If the
Nyasaland Government could be persuaded to exercise moderation-e.g., by
refraining from the erection of a customs barrier against Southern Rhodesia-the
two Rhodesias, either in association or separately, might be prepared to give
Nyasaland a substantial measure of assistance.
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The Cabinet:(1) Expressed their general agreement with the proposals put forward by the First
Secretary of State for dealing with the problem of Nyasaland's desire to withdraw
from the Federation and with the future of the two Rhodesias.
(2) Took note that, shortly before the opening of the Nyasaland Constitutional
Conference, the First Secretary of State would inform them of any significant
developments which had meanwhile taken place in Central Africa, and would bring
before them a draft of his proposed statement on Nyasaland's withdrawal and on
subsequent bilateral conversations with the Federal and Territorial Governments.
(3) Invited the Minister of Defence, in consultation with the First Secretary of
State, to arrange for a review of military arrangements in Central Africa.
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CAB 128/36/2, CC 67(62)2
8 Nov 1962
[Nyasaland's withdrawal from the Federation]: Cabinet conclusions

The First Secretary of State said that at their last discussion 1 the Cabinet had agreed
that he should announce at or just before the opening of the forthcoming Nyasaland
Conference the Government's acceptance in principle of Nyasaland's withdrawal
from the Central African Federation. He had now to inform the Cabinet that this
proposal had produced a strong reaction from the Federal Prime Minister, Sir Roy
Welensky. His objections fell under the following heads. First, he maintained that the
United Kingdom Government could not legislate on the question without the
approval of the Southern Rhodesian as well as the Federal Parliament, and had said
that in the event of legislation the position of the Federal Government would be fully
reserved. Secondly, he had said that the withdrawal of Nyasaland could not be
accepted unless accompanied by an assurance from the United Kingdom
Government that there would be continued association, including political
association, between Northern and Southern Rhodesia. Thirdly, he had stressed the
serious effect which an early statement about Nyasaland's withdrawal would be likely
to have both on the second stage of the elections in Northern Rhodesia and on the
elections in Southern Rhodesia. Fourthly, he had stressed the lack of consultation
and alleged breaches of faith by the United Kingdom Government on various counts.
Fifthly, he foresaw serious economic consequences if Nyasaland's right to withdraw
were acknowledged. Finally, he had said that unless a statement about Nyasaland was
deferred he would not be able to support the Prime Minister of Southern Rhodesia,
Sir Edgar Whitehead, in the forthcoming elections, would feel bound to reveal in the
Federal Parliament the detailed course of the negotiations with the United Kingdom
Government and would do his best to rally United Kingdom opinion in his support.
The First Secretary of State said that he had also discussed the position with the
Leader of the Malawi Congress Party, Dr. Banda, who had said that Nyasaland's right
to withdraw from the Federation had been tacitly accepted by the United Kingdom
many months ago: he had agreed, at the request of the First Secretary of State, to a
postponement of the final decision in order to allow time for the special advisers to
visit the territory and to report: they had now done so and he could delay no longer. If
1

See previous document.
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Nyasaland's right to withdraw were not recognised at the forthcoming Conference he
would not be prepared to return to Nyasaland to take charge of the Government.
The First Secretary of State said that after careful reflection he had come with
regret to the conclusion that it would be necessary to make a statement at the
opening of the Nyasaland Conference on the lines previously agreed. Failure to do so
would certainly result in a serious security situation in Nyasaland itself; nor was it
realistic to suppose that deferment of the statement would produce any more helpful
reaction from Sir Roy Welensky; at whatever time the statement was made it would
produce the same objections and the same arguments for still further delay. The
Cabinet should, however, be aware that when the statement was made there would be
an unpleasant exchange with the Federal Government, and serious political
repercussions in this country. He had offered to go out to Central Africa himself in
January to discuss the continued association of Northern and Southern Rhodesia and
other related matters; and there was some hope that the knowledge that this visit was
to be made might help to produce a better atmosphere. But the outlook was still
uncertain; in the event of any serious or unforeseen development in the course of the
next day or two he would wish to obtain the views and advice of those of his senior
colleagues who were most closely concerned.
The Prime Minister said that the prospect was depressing. The Federation had
started with high hopes and had been from every point of view a great and
honourable enterprise. There could now be no doubt that it had failed. It was,
however, necessary to look at the future in a constructive light. If it were necessary
for political and national reasons that the territories of the Federation should
separate now, it was to be hoped that they would find it possible and even necessary
to join together again in some more enduring partnership founded perhaps on the
reality of their economic interdependence. The Government should do all they could
to foster concepts of this kind. Accusations of breach of faith were naturally of
concern to the Government and to the Ministers directly involved; but he took some
comfort from the fact that charges of bad faith had been levelled so indiscriminately
against so many Ministers as to lead to a supposition of bias on the part of their
accusers.
The Foreign Secretary said that, not only had the Federation been sound as a
concept, it had made remarkable progress in raising the standard of living and
administration in its territories. His concern was to avoid at all costs a dissolution of
the Federation which would lead to the establishment of two black African States and
one white State, Southern Rhodesia, which would then inevitably orient itself
towards South Africa. This would mean the total abandonment of the multi-racial
policy on which the long-term future of Central Africa so largely depended.
Somehow an association, including political association, between Northern and
Southern Rhodesia would have to be preserved. He did not entirely rule out the
possible use of force to achieve this end if all other methods had failed. It might not
at the present stage be possible for the Government to enter into a binding
commitment to maintain the association of the two Rhodesias, but he hoped it would
be possible to declare firmly that this was the Government's objective. Political
consequences apart, the economic effects of their separation would be grave. He
would welcome a memorandum setting out in more detail the economic and political
consequences of a final break between the two Rhodesias.
The Commonwealth Secretary said that he did not believe it would be right or
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possible to commit the Government to a continuing political association between the
two Rhodesias. However desirable, it was simply not practicable. Political association
would imply a common policy between the Governments of the two territories at
least on external affairs and on defence; but these were precisely the subjects on
which opinion between a black Northern Rhodesian Government and a largely white
Southern Rhodesian Government would be most deeply divided. The prospect of
economic association was more hopeful and there might be useful precedents to be
drawn from the development of the common services organisation in East Africa. It
would for other reasons be dangerous to give Sir Roy Welensky the impression that
the United Kingdom Government would be prepared to fight for the retention of
what would remain of the Federation after Nyasaland's withdrawal.
In discussion the following points were made:(a) The legislation to effect Nyasaland's withdrawal from the Federation would not
involve the break-up of the Federation, which would then consist of Northern and
Southern Rhodesia. The United Kingdom Government had in 1957 accepted the
existence of a convention under which they would refrain from legislating in matters
within the competence of the Federal Parliament except at the request of that
Parliament. The clear intention had been to leave the Federal Parliament
unrestricted rights in matters of domestic legislation and in such constitutional
matters as the franchise. The convention had as it were defined the area within which
the Federal Parliament would have fully delegated responsibility. The legal powers of
the United Kingdom Parliament had at no time been in question. But it would be
possible to allege that in legislating for Nyasaland's withdrawal the United Kingdom
Government would be in breach of the convention because under the wording of the
Federal Constitution Nyasaland's inclusion in the Federation could be held to be a
constitutional matter. The only effective answer to argument on these lines would be
to point to the clear intention of both Governments at the time when the convention
was accepted.
(b) An outbreak of violence in Nyasaland would present serious practical
difficulties. The use of United Kingdom troops would be difficult, since there were no
secure bases from which to operate. The use of Federal troops would be highly
objectionable. The possibility could not be excluded that at some stage feelings in the
Federation might rise to a point at which it would resort to force in opposition to the
policies of the United Kingdom Government. But it was unlikely that the withdrawal
of Nyasaland would in the event produce so strong a reaction; it would be more likely
to arise on a withdrawal by Northern Rhodesia where larger economic and political
issues were at stake. For this reason the withdrawal of Nyasaland should so far as
possible be treated as an isolated issue and should not be linked with the question of
continued association between Northern and Southern Rhodesia. This would not,
however, be easy in practice; for any statement about Nyasaland's withdrawal would
be bound to raise questions about the Rhodesias.
The Cabinet then considered the draft statement which the First Secretary of State
might make at or before the opening of the Nyasaland Conference.
In discussion of the draft the following points were made:(c) It would be necessary to make it clear that after the withdrawal of Nyasaland
the Federation would consist of Northern and Southern Rhodesia. It should not be
implied that Nyasaland's withdrawal would lead inevitably to the break-up of the
Federation as a whole.
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(d) The statement should so far as possible make it clear that two entirely separate
issues were involved-those which concerned the effects of withdrawal on Nyasaland
herself and those which involved future constitutional developments in the
Rhodesias. The first set of problems would be dealt with at the Nyasaland Conference
and subsequently in negotiation with the Nyasaland authorities. Constitutional
developments in the Rhodesias could not be tackled until after the forthcoming
elections; and at that stage it would probably be necessary to arrange for a
resumption of some kind of federal review conference.
(e) The statement should make it clear that in so far as Nyasaland's withdrawal
increased her economic difficulties the United Kingdom Government could not and
would not call on the British taxpayer to make up the difference. In practice some
increase in economic aid to Nyasaland might be inevitable, but it would be a mistake
to recognise the possibility of such an increase now.
(f) The statement should refer in rather warmer terms to the importance which
the Government attached to continuing links between the two Rhodesias and to
continuing association between all three territories. It would, however, be necessary
to avoid on the one hand an implied commitment to maintain the residual
Federation in being at all costs or, on the other, an implication that the Government
already regarded the disappearance of any Federal relationship between the two
Rhodesias as a foregone concJusion.
(g) That part of the statement which touched on the future association between
the two Rhodesias could with advantage be cast in more general terms. It would be
undesirable to define too closely at this stage either the methods of future
consultation with the Governments concerned or the subjects which those
consultations would cover.
The Cabinet:(1) Authorised the First Secretary of State to make a statement in Parliament at
the opening of the Nyasaland Conference acknowledging Nyasaland's right to
withdraw from the Central African Federation.
(2) Invited the First Secretary of State, in consultation with the Lord Chancellor
and the other Ministers concerned, to redraft this statement in the light of their
discussion.
(3) Took note that, in the event of any unforeseen developments, the First
Secretary of State would arrange for further consultation with the Ministers
concerned.
(4) Invited the First Secretary of State to circulate for their consideration at a
later meeting a memorandum describing the political and economic consequences
of a final break between Northern and Southern Rhodesia.
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CAB 128/36/2, CC 70(62)1
20 Nov 1962
[Setting a date for Nyasaland's possible independence]: Cabinet
conclusions
The First Secretary of State said that during the Nyasaland Constitutional
Conference he had been under strong pressure from the Leader of the Malawi
Congress Party, Dr. Banda, to announce a firm date-March 1964 had been
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suggested-for the attainment of full independence by Nyasaland. He had resisted
this pressure because an early announcement about Nyasaland's independence would
not only produce a sharp reaction from the Federal Government but might also be
expected to have unwelcome repercussions in Northern Rhodesia. The projected
statement about the withdrawal of Nyasaland from the Federation would in any case
involve the Government in dispute arid recrimination with the Federal Prime
Minister, and he did not want to exacerbate the situation. So far as Northern
Rhodesia was concerned, while the outcome could not be decided until the elections
had been finally completed, it was likely that the United National Independence Party
and the African National Congress would combine forces, thus producing a working
African nationalist majority early in 1963. The important thing was to gain time, to
allow for further study both of the difficult economic issues involved in all three
territories and of the future relationship between Northern and Southern Rhodesia.
If the Northern Rhodesian Parties were encouraged by the example of Nyasaland to
make an issue of early independence, the chances of finding a reasonable solution
would be prejudiced.
The First Secretary of State said that it would nevertheless be necessary to make
some concession to Dr. Banda's point of view. Dr. Banda had adopted a constructive
and helpful attitude in the negotiations and there was no doubt that independence
had a very strong emotional appeal to his supporters. In these circumstances the
First Secretary of State said that he proposed to announce at the end of the
Conference that the Government would review before the end of 1963 the question of
a programme for independence for Nyasaland.
In discussion the following points were made:
(a) It would be difficult to separate independence for Nyasaland from
independence for Northern and Southern Rhodesia. So far as the latter territories
were concerned the ideal solution would be to grant independence to a single State
consisting of the two territories in some kind of continuing federal relationship. But
even if it were practicable, such a solution would take a long time to plan and to
bring into being. The success of any such operation would be prejudiced if any
statement were now to be made by the Government which could be construed as an
undertaking to grant independence to Nyasaland in the next year or so.
(b) In default of the development of a close relationship between Northern and
Southern Rhodesia it was probably inevitable that in the course of time the two
territories would achieve independence separately. This would at once raise the
awkward question of Southern Rhodesia's membership of the Commonwealth. Here
again the best hope of a satisfactory solution would lie in the steady and progressive
development of more liberal tendencies in the Southern Rhodesian Administration.
(c) There were many degrees of constitutional development between selfgovernment and full independence. The arrangements now proposed for Nyasaland
fell short of full self-government; ultimate power over the police forces, for example,
was being reserved to the Governor. Nevertheless, it was improbable that Dr. Banda
would be prepared to accept a reference to further constitutional advance as an
alternative to a reference to independence.
Summing up the Prime Minister said that there would be clear and manifest
advantage in delaying if at all possible any direct or implied commitment to Dr.
Banda about the attainment of independence for Nyasaland. The Government had
already made a substantial concession to him about Nyasaland's right to withdraw
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from the Federation. Nevertheless, the Cabinet clearly appreciated the difficulties
facing the First Secretary of State, the very real pressures from his own supporters
with which Dr. Banda had to deal, and the importance of continuing to carry with
us an African leader who had shown himself ready to take a moderate and constructive line. He still hoped that it might be possible for the First Secretary of
State to negotiate with Dr. Banda some statement which would commit the
Government to doing no more than reviewing the position in the course of 1963,
in the light of developments by that date. But if such a statement could not be
agreed he felt that it would be right to leave the First Secretary of State discretion
to fall back on some such statement as that which he had first suggested. The First
Secretary of State would no doubt continue to keep his colleagues informed of
developments in the Constitutional Conference and in the African territories
concerned.
The Cabinet:Invited the First Secretary of State, in the course of further discussion with the
Leader of the Malawi Congress Party, Dr. Banda, to be guided by the points made
by the Prime Minister in summing up the discussion. 1
1

The government thought the constitutional conference went well; the White Paper did not mention
independence, but privately Banda was assured that a programme for the attainment of independence
would be reviewed in 1963 (CAB 128/36/2, CC 71(62)3, 27 Nov 1962).
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PREM 11/4418
12 Dec 1962
[Current situation in the Federation]: personal letter from Mr
Macmillan to Mr Butler
Dear Rab,
I have just seen the telegrams about the N. Rhodesia election. It is interestingand perhaps not unhealthy. If A.N.C. have won two seats in the National seats, they
must have got European support.
Welensky will be enraged. But, in the long run, it may be easier to discuss the long
term future of any association of the two territories with an African Government.
The Africans cannot say that the present Constitution works against them and any
plan which can be made seems to me more like [sic] to prove lasting than one
negotiated with a European (Welensky controlled) Government. Of course, in the
short run it will add to Welensky's wrath and perh[aps] make him more dangerous, if
he is really contemplating any illegal action.
I hope you may be able to agree some kind of statement with the visiting Ministers.
But I am sure that it would be better to disagree than to have some ambivalent form
of words and then (at a later date) another accusation of breach of faith .
I was very grateful to you for coming to explain the position to me today. With so
many other questions hanging over us .in almost every field, I need hardly tell you
what a relief it is to me to know that this one is in your wise and experienced
hands.
Yours ever,
Harold.
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DO 183/253, [no 2]
8 Mar 1963
[Southern Rhodesian intentions]: minute by G W Jamieson (CRO) on
present planning against a 'Boston Tea Party'
[The first detailed examination of how to respond to a Rhodesian 'declaration of
independence' was undertaken in Feb 1961. The difficulties emerged clearly. Failure to
react at all would be widely condemned as condoning illegality; however, the logistical
and political problems of military action appeared to rule that out; while economic
sanctions could be damaging to British interests and hurt the Africans they were
supposed to protect (DO 158/63, nos 1 & 25) . Early in Mar 1963 Butler asked whether
preparatory arrangements were kept at an advanced state.]

The First Secretary has asked for advice on the present stage of our planning against
the likelihood of a "Boston Tea Party".
2. Almost all the preparations and planning to deal with such a coup was done
during the early months Qf 1961,1 when our relations with the Federal Government
were at their nadir over the question of the introduction of the new Northern
Rhodesian constitution. It was at this period that we became aware that the Federal
Government were taking steps which indicated they might seriously intend to use
their military forces to take over Northern Rhodesia. All the planning is therefore
somewhat dated though it could, if necessary, be taken out of moth-balls and
brought up to date at very short notice. The planning was in three main categoriesconstitutional steps, economic sanctions and military intervention. There is a very
useful summary of it at (25) on the attached file CA 157/2.
3. Constitutional steps. We have on our papers a draft of a two-clause Bill
prepared by Parliamentary Counsel which, when enacted, would make it possible to
suspend the Federal Constitution by Order in Council, dissolve the Federal
Parliament and Government, and convert the Governor General into an executive
agent of H.M.G. with plenary powers. There are also in existence detailed draft
instructions to the Governor General in pursuance of such Orders in Council which
would instruct him as to the steps he would take.
4. Economic measures. Consideration was given in the Trend Committee and
elsewhere to economic sanctions that might be imposed on the Federation such as
export and import bans, ejection of the Federation from the Sterling Area, freezing
the Federal assets in London etc. The great draw back to all these steps were that
they would also hurt ourselves. Half the U.K.'s copper comes from the Federation,
and a quarter of our tobacco. There are larger British interests in Rhodesia which
would be vulnerable to sequestration than there are Federal funds in London. There
are no detailed plans in existence to implement such action but they could be put in
effect fairly quickly.
5. Military intervention. Highly secret military planning took place early in 1961
on the basis that U.K. forces might have to enter the Federation against opposition.
There are no papers on this in Central African Office as it was subsequently decided
these papers were so delicate that they should all be destroyed except for a master set
held by the Secretary of the Chiefs of Staff Committee. I have arranged to go to the
Ministry of Defence to examine this on Monday.
6. The essence of the plans were that any U.K. military fo rce seeking to enter the
1

See DO 158/63.
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Federation against opposition had to go in by air. It would be necessary to neutralize
the R.R.A.F. before the operation was mounted. This would mean the use of Bomber
Command to attack the R.R.A.F. stations at Salisbury and Thornhill (outside Gwelo)
in order to destroy their fighter squadrons. If the R.R.A.F., in anticipation of such an
attack, had dispersed to other airfields in the Federation these would also have to be
attacked. To avoid interception the attacks might have to be high level ones with
consequent risk to the civil population. When these plans were discussed two years
ago it was clear that there were elements in the British armed forces who were
extremely reluctant to envisage that operations of this kind might have to be
mounted and that any such operation would place a heavy strain on the effectiveness
and loyalty of the forces and commanders concerned.
7. I do not consider it is necessary to take any further planning measures at this
point for the following reasons:
(a) The possibility of a coup seems to be remoter than it was two years ago, Sir
Roy Welensky's political position having been considerably eroded.
(b) The military preparations necessary for a coup could not be kept unobtrusive
and we are likely to get advance warning. We can be reasonably sure that any
significant change in military dispositions in the Federation would be reported to
us. We can without difficulty ensure that the need for this is still fully understood.
(c) Subject to examination of details, the existing plans are adaptable at very short
notice to any new situation.
(d) It is more probable than not that any fresh planning for this purpose would
become known to the Federal authorities. A large number of people would know
about it, and there are close links between the two armed forces . To illustrate I
learnt yesterday that on 5th February the Federal Army know that Whitehall
Departments were engaged on considering the future of defence in Central Africa,
and that this was probably not simply an intelligent guess.
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CAB 128/37, CC 17(63 )5
21 Mar 1963
[Future of Federation of Rhodesia and Nyasaland]: Cabinet
conclusions
[After the agreement to allow Nyasaland to secede, it was feared that Welensky might use
force to maintain a close constitutional Federation between the Rhodesias. By contrast,
the British aim, as articulated by Butler, was much more limited: to evolve as effective an
association as possible between Northern and Southern Rhodesia, starting with the
'essential ties' of economic self-interest, and then, preferably, developing 'some political
teeth '. The mechanics of substituting a loose, primarily economic association of the two
Rhodesias in place of the federal structure was obviously going to be complicated (PREM
11/4419, minutes by Sir B Trend to Macmillan, 16 Jan 1963; CAB 128/37, CC 4(63)5, 17
Jan 1963). The Northern Rhodesians were antagonistic to the aims of the Federal
government, and impatient for a solution. Butler argued that one thing was clear: 'to
continue to take no initiative would be impossible'. Talks between the parties in London
(at the end of March) were therefore 'inevitable' and they should be 'confrontational', so
that 'if the Federation is to break up it is shown to come to an end proprio motu and not
at the instigation of the wicked British government' . He advised that the British posture
should be that they wanted to see the best possible form of association between the
Rhodesias. Macmillan was in full ,a greement with this policy, and minuted that this
approach was 'quite right' (PREM 11/4419, minutes by Butler to Macmillan 5 & 8 Mar
1963).]
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The Cabinet had before them a memorandum (C. (63) 52) by the First Secretary of
State about the future of the Central African Federation.
The First Secretary of State said that he had now succeeded in arranging to
hold discussions with representatives of the Federal Government and of the
Governments of Northern and Southern Rhodesia in the hope of securing their
agreement to the terms on which a formal conference on the future association
of the Territories might be convened at a later date. It would be very difficult,
however, to devise a basis for such a conference which would be acceptable to all
the parties concerned. The Government of Southern Rhodesia would probably
favour the maintenance of some form of economic connection between the
Colony and Northern Rhodesia. But they would also be likely to try to insist that
Southern Rhodesia should be granted independence in the near future. This
would be embarrassing in terms of our relations with other members of the
Commonwealth and with foreign countries; and, coupled with the increasingly
repressive policies which the Government of Southern Rhodesia were adopting
towards the African population, it might seriously impede our efforts to foster
any link between the Colony and Northern Rhodesia. We should therefore seek to
defer a decision on the issue of independence for as long as possible and to persuade the Government of Southern Rhodesia to concentrate on the more immediate question of the nature and extent of their future association with Northern
Rhodesia.
African opinion in Northern Rhodesia would be primarily concerned to secure
from us some recognition of the Territory's right to secede from the Federation. Here
again, we should seek to prevent their making our recognition of this right a
precondition of their willingness to attend the conference on future association.
The Federal Government would similarly attempt to make their attendance at the
conference conditional on our undertaking to preserve some form of political link
between Northern and Southern Rhodesia. Such a link, however, would be
unacceptable to both the Territories. The Federal Government might seek to retaliate
by virtually breaking off relations with the United Kingdom Government and
attempting to organise support for the maintenance of their own authority in
Central Africa. In that event the United Kingdom Government would face a very
difficult situation.
In discussion, there was general agreement that, in the forthcoming discussions
with the Governments concerned, it should be our objective to attempt to secure
their attendance at a subsequent conference where the conditions of their future
association could be examined in greater detail and without prior reservations on
their part. But, if the purpose of such a conference would be to ensure the ultimate
dissolution of the Federation in its present form, we should be more likely to secure
the acquiescence of the Federal Government in this course if some form of political
link between Northern and Southern Rhodesia could be maintained as the basis of
their future economic association. The Territories were unlikely, however, to be
willing to contemplate anything more than an economic link; and there was little
hope of achieving, at least initially, any joint organisation to give effect to a common
policy on defence or external relations.
The Cabinet:(1) Invited the First Secretary of State to be guided, during his forthcoming
consultations with representatives of the Federal Government and of the
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Governments of Northern and Southern Rhodesia, by the considerations which
had emerged during their discussion.
(2) Invited the First Secretary of State to keep the Cabinet informed of the
progress of those consultations.
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PREM 11/4419
21 Mar 1963
[The problem of the Federation, and contingency planning]: draft
minute from Mr Macmillan to Mr Butler1

We had a short word after the Cabinet discussion about the problem of the
Federation and the troubles which you are going to meet during the next few weeks.
I am sure that we all see eye to eye on the main objective, i.e. not to let ourselves be
manoeuvred into a position in which it could be alleged that it is we who have
destroyed the Federation. We must try to manage things in such a way that the
Federation dissolves of its own accord, preferably as the result of the expressed wish
of the two Rhodesias. We may not get to this last point for some time; but I do not
think that it will do us any harm to play the thing long if at each stage we manifestly
are doing what Northern and Southern Rhodesia want us to do.
In the meantime we might consider our problems under these three heads:(a) Constitutional action. This would mean that whether we liked it or not we
should have to introduce legislation, to suspend the Federal Constitution, and to
resume direct rule over the Territories concerned. The Lord Chancellor is
considering the legal measures which we should have to take in that event; but if our
action was to be more than an empty gesture we should also need to have on the spot
a Governor General capable of taking control of the situation; to decide where he
would best be situated; to give him the necessary protection; and to supply him with
a staff adequate to his purpose. I believe you already have a name in mind for the
Governor General; and I hope that you will consider how he should best be
supported.
(b) Economic action. This means that we should have to take whatever steps we
could to deny Welensky the financial and economic means of opposing us and to
prevent him from causing us damage, e.g. by lifting exchange control. I believe that
the Chancellor of the Exchequer has already asked the Treasury to put some work in
hand on this and I think that it would be right that they should bring the Bank of
England into consultation.
(c) Military measures. I was grateful for your note of March 19 about the
composition and character of the Federal forces. They could clearly give us a good
deal of trouble if they remained loyal to Welensky. Should we be considering what
action we could take if a direct clash developed as a result of, e.g. an attempt by
Welensky to seize the Copper Belt? Even though we may believe that when it came to
the point he would climb down I should feel a little more comfortable-and I am
sure that your own hand would be strengthened-if we knew the extent of what we
could do if the worst came to the worst. I believe that we ought to put in hand very
secretly some initial-preparatory work on plans for this purpose; and if you agree we
ought to ask the Defence Committee Secretariat to consider appropriate steps ....
1

Following upon a meeting with Butler it was not necessary to send this minute, so it was not numbered.
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[Secession of Northern Rhodesia]: Cabinet conclusions
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28 Mar 1963

The First Secretary of State informed the Cabinet that his discussions with
representatives of the Federal Government, of the Government of Southern Rhodesia
and of the Government parties in Northern Rhodesia had not succeeded in
establishing unanimity of purpose on the proposal to convene a formal conference to
discuss the future relationship between the Territories. The representatives of
Northern Rhodesia had declared that they would not attend such a conference unless
their claim to secede from the Federation was conceded in advance. The Federal
Government would equally refuse to attend if this claim were conceded; and the
same excuse might be advanced by the Government of Southern Rhodesia, whose
main concern was to ensure that the odium of dissolving the Federation should
attach to us rather than to themselves. In these circumstances the least
disadvantageous course might be to indicate publicly that it remained the objective
of our policy to evolve a relationship between the Territories which was acceptable to
each of them and that, while noting the divergent views of the Governments
concerned, we proposed to convene a conference in order to consider, before any
changes in the existing constitutional structure were made, the lines on which a new
relationship might be established.
In discussion, there was general agreement that a decision on the fundamental
issue of secession by Northern Rhodesia could no longer be deferred. The Federation
had ceased to be a practical concept; and it should be our purpose to replace it, as
soon as possible, by some more realistic form of association between Northern and
Southern Rhodesia. Despite the reactionary racial policy of the Government of
Southern Rhodesia, it might be possible to devise some economic link between the
Colony and Northern Rhodesia, provided that the Protectorate were first granted the
right to secede from the Federation. Even if the price of recognising this right were a
refusal on the part of the Federal Government to attend the proposed conference, we
must be prepared to pay that price in order to have any hope of promoting the new
association between the Territories which must henceforward be our aim. If so, we
should act quickly bef<tre the present leaders of the Government parties in Northern
Rhodesia were replaced by Africans committed to more extreme policies.
On the other hand, the Government should not appear to abandon their earlier stipulation that the parties concerned should be willing to attend a conference without
attempting to impose conditions for doing so. Nor would it be wise to concede forthwith, and without qualification, that Northern Rhodesia had the right to secede from
the Federation. If we did so, we should leave ourselves with no grounds for convening
a conference to discuss the possibility of a new association between the Territories until
we had first legislated to dissolve the Federation; and we should also weaken the incentive to Southern Rhodesia to attend the conference. While we could not deny the right
of Northern Rhodesia to secede, we should seek, in acknowledging this right, to emphasise that its exercise must necessarily depend on further discussions designed to ensure
satisfactory arrangements for the future . In this way we might hope, while making our
ultimate intentions reasonably clear, to be able to convene a conference which both
Northern and Southern Rhodesia might be willing to attend. The Federal Government
might refuse to be represented at such a conference and would no doubt try to mobilise
the maximum of political support for their intransigent attitude. But it was unlikely
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that they would resort to armed force, except for the purpose of suppressing any civil
disorder that might break out in the Territories.
The Cabinet:(1) Agreed that the right of Northern Rhodesia to secede from the Federation of
Rhodesia and Nyasaland should now be conceded in principle, provided that our
public recognition of this right was linked with an endeavour to promote further
discussion of the basis on which a new relationship between Southern and
Northern Rhodesia might be established.
(2) Took note that the Prime Minister, in consultation with the First Secretary of
State, the Lord Chancellor and the Minister without Portfolio, would give further
consideration to the terms in which the Government's decision on this point
should be announced.
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CAB 128/37, CC 20(63)2
28 Mar 1963
[Consideration of Southern Rhodesia's demand for independence]:
Cabinet conclusions
The First Secretary of State informed the Cabinet that, in the light of developments
since their earlier meeting that day, 1 it appeared possible that the representatives of
the Government of Southern Rhodesia would seek to insist that, as a condition of
their willingness to attend the projected conference about the future association
between the Territories of the Federation of Rhodesia and Nyasaland, Southern
Rhodesia should be granted independence forthwith. This stipulation, if made, would
import a new and dangerous factor into the situation. There could be no question of
conceding immediate independence to Southern Rhodesia. On the other hand, if we
refused to recognise, even in principle, the aspirations of the Government of
Southern Rhodesia in this respect, they might well absent themselves from the proposed conference and so frustrate its purpose. Moreover, the Government's supporters in the House of Commons would be likely to criticise the outcome of the present
discussions if the claim of Northern Rhodesia to secede from the Federation was conceded but the analogous claim of Southern Rhodesia to attain independence was
totally rejected. For these reasons it might be advisable that the statement to be
issued at the conclusion of the discussions should recognise not only that any
Territory which so wished should be allowed to secede from the Federation but also
that any Territory should have the right to proceed in the normal way to constitutional independence at the appropriate time and under the appropriate conditions.
In discussion, there was some support for this view. For all practical purposes
Southern Rhodesia was already an independent country; and there could be little
doubt that the last elements of the Colony's formal subordination to the United
Kingdom would have to be removed in the foreseeable future. We should not neglect
an opportunity to recognise the realities of the situation and, at the same time, to
extricate ourselves from a position in which, while having no power to compel the
Government of Southern Rhodesia to modify their racial policies, we remained
responsible for defending those policies to world opinion.
On the other hand, there were grave political objections to conferring
1

Previous reference: see preceding document.
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independence on a colony in which a European minority sought to impose their will
on an African majority by increasingly repressive measures. It had been our
deliberate and consistent policy in recent years to defer the grant of final
independence to a colony until it had reached the stage of constitutional
development at which the majority of its inhabitants enjoyed the decisive voice in the
management of public affairs. If we departed from this principle in the single case of
Southern Rhodesia, our action would be condemned by the rest of the
Commonwealth; and we should find ourselves without support, except possibly from
Portugal and the Union of South Africa, in the face of intense international criticism.
Even if we could not prevent the Government of Southern Rhodesia from seeking to
assert formally the independence which they already enjoyed in practice, it would be
better that they should be seen to do so by a unilateral act than that we should appear
to condone action which would be unprecedented in the history of the progressive
transfer of power to our former dependencies.
The Prime Minister, summing up the discussion, said that the future status of
Southern Rhodesia would inevitably become a live issue as soon as Northern
Rhodesia exercised the right of secession which we now proposed to recognise. For,
at that point, the Federation would automatically dissolve and Southern Rhodesia, as
a separate entity, would have some claim to proceed to the independent status which
she would probably have achieved some years ago if the Federation had not been
created. Nevertheless, in view of the very serious political objections to conceding
independence to Southern Rhodesia at the present juncture, the wiser course, on
balance, appeared to lie in deferring a decision on this issue for as long as possible. If,
therefore, the Government of Southern Rhodesia raised the question during the
present discussions, they should be informed that the scope of those discussions was
limited to the future of the Federation; that their purpose was confined to
ascertaining whether some alternative basis of association between the constituent
Territories could be devised; and that the issue of independence for those Territories
would not arise until a later stage. On this basis, the statement to be issued at the end
of the discussions would recognise that any Territory which wished to secede from
the Federation must, in principle, be allowed to do so but would contain no reference
to the subsequent question of independence.
The Cabinet:Invited the First Secretary of State to be guided, in the concluding stage of his
discussions with the Government of Southern Rhodesia, by the considerations
indicated by the Prime Minister.
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PREM 11/4419
29 Mar 1963
[Possibility of a unilateral declaration of independence by Southern
Rhodesia]: minute by Lord Dilhorne (lord chancellor) to Mr
Macmillan. Minute by Mr Macmillan (M 128/63)
Thinking over the information coming from Winston Field 1 after our meeting last
night, it has occurred to me that there is one eventuality we did not consider.
1

W J Field, president of the Rhodesian Front, the opposition party in Southern Rhodesia, since I 962;
leader of the Opposition in the Federal Parliament, 1957-1962; prime minister of Southern Rhodesia, 1963.
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I was puzzled by this demand suddenly being put forward without any warning
after Field had been here some days.
May not the explanation be that Field, guessing that the Northern Rhodesians will
get their desires, wants to deliver a tit for tat on behalf of the white population. In
this he would have Sir Roy Welensky's support and it may be he is acting at Sir Roy's
instigation.
My guess is that when Field and Welensky get back to Salisbury, they will both take
the familiar line that they have been sold down the river, and then Field will say that
he demanded immediate independence, that it was refused-and then with the
backing of Sir Roy Welensky declare that Southern Rhodesia is independent.
This seems to me the sort of wild action we may expect. That it is dramatic will add
to its appeal and from Sir Roy's point of view it has the attraction of landing the
problem of what to do next immediately on our lap.
If they did do this, in the long run it might be a good solution for us but we should
immediately be pressed to say what we were going to do about it as we had refused
their demand in London.
Please forgive me for troubling you with this. I do so for I have a strong feeling
that this is likely to be the way they will play their hand and if it is, we should be
ready to state our position ....

Minute on 519

Lord Chancellor
Many thanks for your minute. I think you are right about Mr. Field's motives. Sir Roy
has been using him as a eat's paw and vice versa.
2. The question remains what Field does on his return. He could of course quite
eas(ly declare Southern Rhodesia independent and there is nothing that we can do
about it. As you say, it would solve one of our political problems and we must
certainly think about this as one of the possibilities. On the other hand, he may not
do this because he:(a) depends on us for loans, etc., and
(b) depends on Northern Rhodesia both for electricity supply and markets and on
Nyasaland for markets and labour.
3. If, therefore, the request is not put in any sense as a coup d'etat but as a
normal request we shall not be relieved of the responsibility of dealing with it. .. .
H.M.
30.3.63
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CAB 128/37, CC 21(63)
1 Apr 1963
[Southern Rhodesian request for independence]: Cabinet conclusions 1

The Cabinet had before them the text of a letter from the Prime Minister of Southern
Rhodesia, Mr. Winston Field, to the First Secretary of State (circulated under cover of
1

Previous reference: see document 517 above.
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C. (63) 62), requesting that Southern Rhodesia should be given full independence as
soon as either Northern Rhodesia or Nyasaland had been allowed to secede from the
Central African Federation or to obtain its independence.
The First Secretary of State said that it had been clear for some time that it would
be impracticable to seek to maintain the Federation in existence against the wishes of
the constituent Territories. It had been his chief object in the recent discussions with
representatives of the Federal Government, of the Government of Southern Rhodesia
and of the Government Parties in Northern Rhodesia to obtain agreement to the
proposal to convene a formal conference to discuss the future relationship between
the Territories when the Federation had come to an end. The Government Parties of
Northern Rhodesia had said that they would not attend such a conference unless
their claim to secede from the Federation was conceded in advance. In the light of
the Cabinet's discussion on 28th March, 1963, 1 this request had been met. Mr. Field
had now demanded a similar recognition of his country's right to independence,
failing which he would refuse to attend the conference.
Mr. Field's request was in fact based on a misunderstanding. There was no
connection between secession and independence. A Territory could secede while still
leaving the Federation in being; independence, on the other hand, could not be
attained until the Federation itself had been formally brought to an end. But, while it
would on these grounds be possible to leave the timing of the attainment of
independence by Southern Rhodesia for later discussion, it would not be possible to
avoid a decision in principle; the Colony's claim to independence would have to be
either admitted or refused when he replied to Mr. Field's letter.
There were powerful arguments in favour of conceding the claim. Southern
Rhodesia had enjoyed effective self-government for the past 40 years and, but for the
creation of the Federation, would have obtained its independence in 1955. If the
claim were rejected, Mr. Field would refuse to attend the proposed conference on
future relationships with Northern Rhodesia and might seek closer association with
the Union of South Africa instead. Finally, so long as we retained some responsibility
for the conduct of Southern Rhodesian affairs we should be expected to exercise an
influence on her domestic policies which we did not in fact possess; in this light the
grant of independence would merely recognise a situation which already existed.
On the other hand, the grant of independence at this stage might be held to
condone the racial policy of the present Government of Southern Rhodesia; it had
been our past practice not to grant independence to any territory until fully
representative forms of government had been established. Recognition of Southern
Rhodesia's claim to independence under her present Constitution would be liable to
have serious repercussions on our relations with other Commonwealth countries, on
our standing in the United Nations and on public opinion in this country, where it
would be widely considered that the Government had evaded a moral responsibility
to the African population in the Colony.
On balance, it would probably be right to deal with the question in the context of a
general statement, indicating that it had been our aim throughout the recent
negotiations to hold a fair balance between the Territories of the Federation and to
bring them on this basis through the constitutional processes leading to eventual
independence; that the question of independence for Southern Rhodesia would fall to
1

See document 517 above.
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be considered when the Federation was finally brought to an end; but that its timing
and its circumstances remained for discussion.
In discussion the following points were made:
(a) The first step would be to persuade Mr. Field that independence for Southern
Rhodesia would have to be preceded by the dissolution of the Federation and could
not be linked with secession by either of the other Territories. On this basis it would
be to his interest to co-operate in the forthcoming conference, which would have an
important part to play in bringing the Federation to an end. But it was unlikely that
Mr. Field would agree simply to postpone the issue. Moreover, some initiative to
reassure the European population in Central Africa was now required; all the
concessions which the Government had made hitherto had been in favour of the
African Nationalist Parties.
(b) To concede a claim to independence in terms which might be held to imply
acceptance of the present Constitution in Southern Rhodesia would be liable to have
a profoundly damaging effect on public opinion in this country and elsewhere. It
would be necessary to indicate that the Government would seek to introduce
constitutional changes at the appropriate moment. It was unlikely that the
Government of Southern Rhodesia would agree to changes of the radical kind which
would be necessary to satisfy public opinion in this country or elsewhere; and any
attempt to introduce such changes would involve a risk that Southern Rhodesia
would unilaterally declare her independence. In the last resort this risk might have
to be accepted; but it should not be too readily assumed that the Government of
Southern Rhodesia could not be persuaded to accept some liberalisation of the
present Constitution. From this point of view it would be important to gain time.
(c) Under the normal constitutional process a territory could not proceed to
independence without a formal independence conference. If the normal procedure
were followed in Southern Rhodesia's case, the independence conference would
provide the natural forum for discussion of changes in the Colony's Constitution.
But, in view of the fact that Southern Rhodesia had enjoyed effective self-government
for so long a period, this course would not necessarily be practicable.
(d) If Southern Rhodesia's claim to independence were admitted in terms
unacceptable to the leaders of the Government Parties in Northern Rhodesia, the
latter might again refuse to attend the conference about future relationships between
the Territories which it had been the main object of the present negotiations to
convene.
The Prime Minister, summing up the discussion, said that the Government could
not evade their residual responsibility for the welfare of the African population in
Southern Rhodesia; it would therefore be wrong to admit Southern Rhodesia's claim
to independence without at the same time indicating that we should need to discuss
with the Government of the Colony at the appropriate time the introduction of more
representative forms of government. But the views of the large and settled European
population could not be set aside; and it was this factor which made the situation in
Southern Rhodesia one of peculiar difficulty. It should not, however, be assumed that
the Europeans in Southern Rhodesia would lightly break away from the United
Kingdom and declare their independence unilaterally; the risks in such a course
would be evident to them. Nor would the concept of a closer association with South
Africa command general support in the Colony; on the contrary many Europeans in
Southern Rhodesia were in favour of the progressive introduction of more liberal
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racial policies. Given time and reasonable goodwill, the Government of Southern
Rhodesia might well agree to consider further constitutional development as a
condition of final independence. It should not be impossible to concede the Colony's
claim to independence in terms which would induce her to attend the forthcoming
conference on future relationships between the Territories but to indicate at the
same time that constitutional changes would be required before independence could
be finally granted. The Cabinet should resume their discussion of the subject when a
reply to Mr. Field's letter had been drafted on these lines for their consideration.
The Cabinet:Invited the First Secretary of State, in consultation with the Lord Chancellor, to
prepare a draft reply to the Prime Minister of Southern Rhodesia on the lines
indicated by the Prime Minister and to circulate it for consideration at a later
meeting. 2
2

At the resumed discussion, there was considerable support for the idea that an assertion of unilateral
independence might be averted by indicating that complete independence could eventually be arrived at
by successive steps in a transitional period. On the other hand, it was clear that any independence without
specific reference to liberalisation would be unacceptable to a considerable section of British public
opinion, and bring difficulties at the UN: and 'it would be a negation of our past policy in colonial affairs if,
by appearing to grant independence to Southern Rhodesia unconditionally, we condemned the Colony to
virtual ostracism by the rest of the Commonwealth and by international opinion as a whole'. The Prime
Minister, summing up the discussion, said that: 'on balance, the wisest course would be to defer for as long
as possible the final decision on the terms on which we would eventually be prepared to grant
independence to Southern Rhodesia and, while making our intentions in this respect reasonably clear, to
seek to restrain the Government of the Colony from unilaterally asserting their independence forthwith.
The reply to Mr. Field's request might therefore concede our agreement in principle that Southern
Rhodesia should proceed in due course to ultimate independence; but it should also make it clear that, in
accordance with our normal practice in such a situation, we should expect, before that stage was reached,
to discuss with the Government of the Colony a variety of matters-financial, constitutional, military,
&c.-which always arose in relation to the conferment of independence on a colony and would in any
event need to be dealt with in the legislation which would have to be passed by the United Kingdom
Parliament for that purpose' (CAB 128/37, CC 23(63)2, 4 Apr 1963).
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PREM 11/4420
1 & 2 Apr 1963
[Discussion of Southern Rhodesian situation with Mr Adlai Stevenson
(USA)]: minutes by Mr Macleod (Duchy of Lanes) to Mr Butler and
Mr Macmillan
(1) First Secretary of State
I met Mr. Stevenson at a dinner party at the American Embassy this week and we had
a short talk about Central Africa. He asked if he could continue the talk later and
came to see me at my flat yesterday afternoon. In between these two meetings, of
course, you had made your announcement about the talks with the Central African
leaders.
1. He had been inclined when he came to London to take a hopeless view of the
situation in Central Africa. He said when he left me that he was much more cheerful
than when he had come. The main burden of the points I tried to put to him was, of
course, that only the British Government had a reasonable chance of solving the very
difficult situation in Southern Rhodesia; that the one thing we needed above
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everything else was time and a sympathetic attitude from our friends and, if possible,
from the United Nations.
2. I emphasised to him, which I do not think he had appreciated, the facts of
political and military strength. Firstly that Southern Rhodesia had virtually been an
independent country for many years and, secondly, that there was at the disposal of
the Federal Authorities, which for this purpose would certainly support to the full
the Southern Rhodesian Government, a most formidable force of Army, Air Force
and Police. These had modern equipment and were officered and largely manned by
people of great determination and character. It was inconceivable that we would try
to oppose them by force nor, apart from any other consideration, was it practical
politics for us or anyone else to try and do so.
3. I said that the situation in Southern Rhodesia was unquestionably difficult but
that we had a real chance of solving it. I emphasised our successes elsewhere and in
particular the parallel between events in Central Africa and in East Africa. In East
Africa the least advanced of the territories-Tanganyika-had first been brought to
its independence largely because we found we could co-operate closely with Nyerere.
In the same way Nyasaland had come first with the details worked out with Dr.
Banda. Secondly, in East Africa we had managed to bring to a successful
independence the country of Uganda where there was a very real problem not unlike
the Congo and Katanga and the wealthiest part of the country wishing and indeed
declaring its will to secede. Nevertheless we had managed to get round these
difficulties. In the same way, by a patient process, we had brought Northern Rhodesia
to the point now where African leaders were the principal Ministers in the
Government and where they could look forward to continued advance. Finally, Kenya
although by far the most advanced of the territories had been deliberately kept at a
slower pace and there was at least a good prospect that when in time it came to its
independence it would arrive at it without disorder. For similar reasons Southern
Rhodesia, in spite of the development that had taken place there, had had its claims
for independence delayed.
4. The one thing that was important now was time. Not time just to delay or to
hold on to the Imperial connection but time to enable Southern Rhodesia to advance
in a democratic way. I told him something of the complex and different characters
that played a part in the Federal and Southern Rhodesian scheme.
5. He asked me whether I thought a mission from the United Nations would help.
I replied that if it was the aim of such a mission to go to the Federation this would be
disastrous and, in any case, they would not be admitted. Moreover, any such move
would be the last straw to the Southern Rhodesians who would almost certainly
declare their independence. They might well do this anyway but we should not provoke them into it if we could help it. He agreed to this and then suggested a smaller
mission to discuss matters in this country. I said that this could conceivably have
advantages but it was not my field and that anything of this nature would only be successful if it had in effect been cleared in advance with you and the other Ministers concerned. I mentioned to him that independence for Southern Rhodesia would clearly
mean something of a crisis within the Commonwealth because presumably at least the
African and Asian states would object to her having membership. We must not if we
could avoid it push Central Africa into the arms of South Africa.
I think this was a valuable and helpful exercise and that I managed to leave him
with a much clearer understanding of the position of Ministers ....
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(2) Prime Minister
I know that the First Secretary and the Lord Chancellor are working on a draft in
relation to Central Africa but this is a matter which concerns me so much and to
which I have given a great deal of thought. I have therefore composed my own, which
I attach.1 I would like to add the following points:-

1. As the Order Paper showed, there is a deep division in the Conservative Party
about the future of Southern Rhodesia.2 It would be strange indeed if this were not
reflected in the Cabinet. The aim now must be to seek as much common ground as
possible: fortunately there is a good deal. For example, everybody now has accepted
the end of the Federation and the fact that Northern Rhodesia will go down its constitutional road under African Ministers. These are tremendous advances.
2. We should not be too certain that just because Southern Rhodesia could seize
their independence by force they would do so. The same arguments were
canvassed when we were discussing the Northern Rhodesian situation a year or so
ago. In the end Welensky backed down. The pull of South Africa outside the
Commonwealth is now nothing like as strong and Winston Field, a man brought
up in Worcestershire and whom I knew in the war when we fought in the same
Division, has deep attachments to this country and the Crown. Moreover I am sure
he knows that independence for Southern Rhodesia as it is now would be a
damaging and perhaps a fatal blow to the Commonwealth.
3. Many people in the House, particularly those who signed Major Wall 's motion,3
are under a complete misapprehension, i.e. they argue that what we have conceded
to Northern Rhodesia we must concede to South. But this is exactly what we have
done and the first paragraph of my draft is designed to bring this up. I found last
night in the Smoking Room a tremendous amount of ignorance on this point.
For myself I believe it would be indefensible for us to give independence to the
present Government of Southern Rhodesia. We may not, of course, succeed in
obtaining a relaxation of their franchise but at least we must try. Time is the most
precious commodity in Africa today and again my draft is designed to secure this. I
have shown it to the Chief Whip but to no-one else.
1

Not printed.
Some Conservative MPs took the view that Winston Field had reversed the reasonably liberal policies of
Edgar Whitehead's government, and they might therefore abstain on or vote against any proposal to grant
independence to Southern Rhodesia with its existing constitution and legislation; on the other hand, the
prime minister believed there were even more backbenchers- perhaps over 200- who felt the
government should immediately recognise Southern Rhodesia 's right to become independent either
before or at the same time as either of the other territories seceded or became independent itself (PREM
11/4420, T 192/63, tel, from Macmillan to Menzies, 28 Apr 1963).
3
PH B Wall, MP (Con), Haltemprice division of East Riding of Yorkshire since 1955, vice-chairman of the
Conservative Commonwealth Affairs Cmtee since 1960.
2
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CAB 128/37, CC 33(63)
21 May 1963
[Procedure for dissolving the Federation and dealing with Southern
Rhodesia] : Cabinet conclusions

The Cabinet had before them a memorandum by the First Secretary of State (C. (63)
85) about Southern Rhodesia, together with a note by the Prime Minister (C. (63) 86)

~
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to which were appended copies of exchanges of letters about Southern Rhodesia
between the Prime Minister, the President of Tanganyika1 and the Prime Minister of
Sierra Leone.z
The First Secretary of State said that any attempt on our part unilaterally to
dissolve the Federation of Rhodesia and Nyasaland would be bound to result in an
unacceptable situation and that it must therefore remain our objective to promote a
conference on the dissolution of the Federation, which all the Governments
concerned would be prepared to attend. The Federal Government and the
Government of Southern Rhodesia had refused to participate in such a conference
unless Southern Rhodesia were assured of attaining independence; on the other
hand, the Government of Northern Rhodesia would refuse to take part if we conceded
too much to Southern Rhodesia's insistence on this subject. We had therefore sought
to devise some compromise between these extreme positions and we had so far
succeeded as to persuade the Government of Southern Rhodesia that independence
for the Colony should coincide with, rather than antedate, the dissolution of the
Federation and that it should be preceded by discussions on the terms of
independence. These discussions would begin on 27th May. If they were not
concluded before the conference on the dissolution of the Federation was convened,
they would have to be resumed subsequently.
The Government of Southern Rhodesia, who would be represented in these
discussions by the Prime Minister, Mr. Winston Field, would expect us to recognise
that independence for Southern Rhodesia was already overdue and that, in the light
of the mandate on which they had been elected, there could be no question of their
accepting, as a condition of independence for the Colony, any radical reform of the
present Constitution. Nevertheless, they might be persuaded to acquiesce in some
measure of advance towards greater political representation for the African section of
the population and some wider degree of non-discrimination. It might be possible,
for example, to secure their acceptance of some reduction in the qualifications for
the "A" Roll franchise, in order to increase the number of African voters on this Roll.
We might also explore with them the possibility of increasing the number of "B" Roll
seats or of enlarging the franchise in relation to those seats. In addition, Mr. Field
had suggested the abolition of the system of cross voting, which had been devised in
order to enable electors on each Roll to influence the election of candidates for seats
on the other Roll. The elimination of this system, however, would be contrary to the
spirit of the new Constitution; and we should probably be unwise to entertain
proposals for this purpose. We should rather seek to secure from Mr. Field some
declaration of intention in regard to such issues as racial discrimination, the
functions of the Constitutional Council and a liberal development of the Constitution
itself.
A settlement on these lines would be very unlikely to satisfy Pan-African
sentiment. On the other hand, the Government's supporters in the House of
Commons might appreciate that it represented the greatest measure of concession
by Mr. Field which we could realistically expect. It would therefore be appropriate to
inform Parliament forthwith that, in the light of recent discussions with the
Governments in Central Africa about the immediate steps to be taken to secure
consideration of the problems involved in the orderly dissolution of the Federation,
1

J K Nyerere.

2

Sir Milton Margai, since Apr 1961.
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the Government now proposed to arrange for a conference to be convened in Central
Africa in the second half of June and had also invited the Prime Minister of Southern
Rhodesia to visit London on 27th May to continue discussions on the future
independence of Southern Rhodesia.
In discussion, the following main points were made:(a) All the available evidence suggested that, if we granted independence to
Southern Rhodesia without stipulating that the present Constitut' on should be
amended on more liberal lines, the other members of the Common ealth would not
be prepared to accept her as a fellow member. Even the olde members of the
Commonwealth would probably take this attitude and would ref se to support us in
facing the inevitable criticism in the United Nations. The Afro-Asian members might
well decide to leave the Commonwealth entirely.
(b) On the other hand, it was very unlikely that we should succeed in persuading
the Government of Southern Rhodesia to accept constitutional changes on the scale
which would be required to satisfy the other members of the Commonwealth,
particularly in Africa.
(c) We should therefore avoid committing ourselves, during the initial stages of
the forthcoming discussions, to the view that any specific changes would be adequate
justification of the grant of independence to Southern Rhodesia. We should confine
ourselves to warning Mr. Field that it was our practice not to concede independence
to a territory until arrangements had been made to ensure fully representative
government; and we should leave him to take the initiative in making proposals for
this purpose.
(d) It would probably be advisable thereafter to seek to adjourn the discussions
until the conference on the dissolution of the Federation had taken place. We
might represent to Mr. Field that this course would be in Southern Rhodesia's ultimate interest since, once the Federation had been effectively dissolved, we should
be better placed to consider the independence of Southern Rhodesia as a separate
entity.
(e) For the same reason, we should emphasise to Mr. Field that it would be to the
advantage of Southern Rhodesia to consider the possibility of maintaining economic
links with the Northern Territories and that this possibility would be best explored in
the context of the dissolution of the Federation.
(f) If, nevertheless, the discussions reached a point at which it became clear that
such constitutional changes as the Government of Southern Rhodesia were prepared
to contemplate were unlikely to be accepted by the rest of the Commonwealth as an
adequate basis for future Southern Rhodesian membership of the Commonwealth,
we should consider frankly consulting the other member countries about the
dilemma which we faced in seeking to bargain with a Government which, for all
practical purposes, was already independent and was not susceptible to any form of
direct control or intervention by ourselves.
The Prime Minister, summing up the discussion, said that the overriding
consideration must be the maintenance of the unity of the Commonwealth; and we
must avoid putting ourselves in a position in which we should be compelled, in
effect, to choose between Southern Rhodesia and the rest of the Commonwealth. We
should therefore refrain from committing ourselves in the initial discussions to
accepting any particular degree of constitutional change as sufficient to justify us in
granting independence to the Colony; and we should retain our freedom of action to
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consider Mr. Field's own proposals on their merits and to consult the rest of the
Commonwealth, if we so decided, about their adequacy.
The Cabinet:(1) Authorised the First Secretary of State to inform Parliament of the
Government's intentions as regards the arrangements to be made for discussion of
the orderly dissolution of the Federation of Rhodesia and Nyasaland and the grant
of independence to Southern Rhodesia.
(2) Invited the First Secretary of State to be guided, in his forthcoming
discussions with the Prime Minister of Southern Rhodesia about the terms of
independence for Southern Rhodesia, by the considerations which had emerged
during their discussion. 3
(3) Invited the Commonwealth Secretary to consider, in consultation with the
Leader of the House and the Chief Whip, how the Government's supporters in the
House of Commons might best be brought to appreciate the strength of feeling on
this subject in the rest of the Commonwealth and the great difficulties which faced
the Government as a result.
3
Although reluctant to contemplate a break of relations with the UK, Field maintained an intransigent
attitude in the face of requests for a limited degree of reform. The Southern Rhodesian ministers
continued to insist that complete independence for the Colony must coincide with the dissolution of the
Federation (CAB 128/37, CC 36(63)2, 30 May 1963).
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CAB 128/37, CC 55(63)1
20 Sept 1963
[Arrangements and date for the dissolution of the Federation]:
Cabinet conclusions
The Cabinet had before them memoranda by the First Secretary of State on various
issues arising in connection with the dissolution of the Federation of Rhodesia and
Nyasaland (C. (63) 155, 156 and 159).
The First Secretary of State said that good progress had been made towards the
dissolution of the Federation, particularly in relation to the terminal arrangements
for Federal public servants and the identification of Federal functions to be
transferred to the Territories. The allocation of the Public Debt and Federal assets
and liabilities still awaited detailed discussion; but general agreement had been
reached on joint arrangements for the Kariba hydro-electric station and for air and
rail communication between the Territories.
Agreement had also been reached on the introduction of internal self-government
in Northern Rhodesia; and it was proposed to hold general elections under the new
Constitution in January 1964, in which Barotseland had agreed to participate. No
date for the attainment of full independence by Northern Rhodesia had yet been
settled.
It would be desirable that Nyasaland should be granted full independence in July
1964, a date which was acceptable to the Prime Minister, Dr. Banda. Both Dr. Banda
and the Governor of the Territory hoped that Nyasaland might maintain allegiance to
the Crown for the first six to twelve months of independence, only thereafter
becoming a republic. Such an arrangem~:,,:o~ld have the advantage of retaining
the stabilising influence of the Governor, <-~ in a different capacity, during the
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transitional period; and it would also avoid the risks implicit in an unduly hasty
negotiation of a republican Constitution.
In discussion it was emphasised that the objections to an interim period of
monarchy, particularly in relation to the dignity of the Crown itself, had recently
been represented to the Government of Kenya, who had been thinking on the same
lines as the Government of Nyasaland. If these objections were waived in the case of
Nyasaland, it would be difficult to sustain them in the case of Kenya, where the
Colonial Secretary regarded it as important that the transition to republican status
should coincide with the attainment of independence. The question should be
further considered when the Colonial Secretary returned from his current visit to
the Far East.
The First ~etary of State said that the Prime Minister of Southern Rhodesia,
Mr. Winston Fi d, had asked whether the United Kingdom Government were
concerned that So thern Rhodesia should maintain defence forces at a level which
would provide a corltribution to Commonwealth defence; if so, whether they would
make a financial contribution towards this purpose; and whether the United
Kingdom required a military base in Southern Rhodesia. The embarrassment with
which these enquiries confronted us had been somewhat reduced by the subsequent
decision of the Government of Southern Rhodesia to curtail the strength of the Royal
Rhodesian Air Force. Even so, it appeared that, on military grounds, negative replies
should be returned to all Mr. F ield's questions. On the other hand quite apart from
the assistance which the Rhodesian Armed Forces had given the United Kingdom in
two world wars, they had recently co-operated with British forces in operations both
in the Middle East and Swaziland; and there would undoubtedly be disappointment
and resentment in Southern Rhodesia if it appeared that we no longer had any use
for the loyalty and patriotism of the Colony's inhabitants.
In discussion the following main points were made:
(a) The operational assistance which Rhodesian forces could offer to the United
Kingdom was now of only marginal value, although there was no military objection
to continuing to provide them with training faci lities in the United Kingdom. On the
other hand it would remain important that the Colony should continue to afford us
the overflying and staging facilities which we enjoyed at present.
(b) Any assistance given to the Southern Rhodesian Government in maintaining
its defence forces would be liable to provoke criticism from the African members of
the Commonwealth, who might deny overflying facilities to aircraft of the Royal
Rhodesian Air Force.
(c) On financial as well as political grounds it would be difficult to justify a
contribution to the maintenance of Southern Rhodesian defence forces; but the
possibility of some degree of subvention need not be entirely excluded, particularly if,
after the assets and liabilities of the Federation had been apportioned, the question of
future financial assistance to the Territories arose and it appeared reasonable in that
context to have some regard to the contribution which Southern Rhodesian defence
forces might make to Commonwealth defence.
The Cabinet:(1) Took note of C. (63) 155, 156 and 159 and of the points made in discussion.
(2) Agreed that Northern Rhodesia should attain internal self-government on the
basis of elections next January.
(3) Agreed that Nyasaland should be accorded independence in July 1964.
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(4) Invited the First Secretary of State, in consultation with the Commonwealth
Secretary, to give further consideration to the desirability of maintaining
monarchical rule in Nyasaland for a period after independence.
(5) Invited the First Secretary of State, in consultation with the Commonwealth
Secretary, the Minister of Defence and the Chief Secretary, Treasury, to give
further consideration to the reply to be given to the request by the Prime Minister
of Southern Rhodesia for guidance on the future position of Southern Rhodesian
defence forces in relation to Commonwealth defence.
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PREM 11/4424
31 Oct 1963
[Southern Rhodesia]: record of a conversation between Sir A DouglasHome and Mr I Smith 1
After an exchange of courtesies, Mr. Smith said that he had two problems which on
the instructions of his Prime Minister he wished to mention. The first was the
Rhodesian Air Force and Commonwealth defence. Rhodesia had traditionally
contributed to Commonwealth defence and had sent aircraft to Aden and elsewhere.
Modern aircraft were, however, very expensive and Southern Rhodesia had now
found that the Federation still had four annual payments of £Y2 million each to
make on their existing aircraft. This would be more than Southern Rhodesia could
stand and they hoped it would be possible to stretch out the payments. If this did not
prove possible they might not be able to continue their contribution to
Commonwealth air defence. The Prime Minister suggested that Southern Rhodesia
might find extreme difficulty in fulfilling their Commonwealth role in the future if
they were denied over-flying rights by neighbouring countries. Mr. Smith agreed but
said that he believed Rhodesia could play a part as a staging-post and in general could
make a contribution. The Prime Minister said that in practice the whole air force
question would be very difficult. However Mr. Smith's point would certainly be
looked at.
Mr. Smith said that his second point was the question of independence for
Southern Rhodesia. Southern Rhodesian ministers could see the dilemma in which
British Ministers were and understood the desire of the latter to consider world and
Commonwealth opinion. At the same time pressure was building up in Southern
Rhodesia where they had to consider the matter from the Southern Rhodesian point
of view. When the new constitution had been introduced it had been claimed that in
future there would be no interference by Britain in Southern Rhodesian affairs. Now
it seemed that Her Majesty's Government wanted some change in the franchise. The
Southern Rhodesian government would feel it wrong to make such an adjustment
particularly only eleven months after the elections under a new system and the
Southern Rhodesian Government certainly could not introduce changes without
further elections. They would of course be very unhappy if Southern Rhodesian
independence was still an issue when the next British elections took place and it
would be intolerable if Northern Rhodesia and Nyasaland became independent before
Southern Rhodesia. He feared that Southern Rhodesia and the United Kingdom were
1

Mr Ian Smith, finance minister of Southern Rhodesia, subsequently prime minister.
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heading for a collision on this question. Southern Rhodesia much regretted this,
particularly while there was Conservative Government in Britain.
The Prime Minister said that he entirely understood the difficulties in which Mr.
Field and his ministers found themselves. At the same time he himself was worried
about the situation in which Southern Rhodesia might find herself if she became
independent without the support of such people as Sir Robert Menzies, Mr. Holyoake,
and Mr. Pearson. 2 It was all very well to say that the matter had to be considered from
the point of view of Southern Rhodesia but there was surely a minimum degree of
international support which an independent Southern Rhodesia would find
indispensable. Southern Rhodesian ministers must take this into account. To the
Prime Minister's mind it would be terrible if Southern Rhodesia went flat out for
independence and was then turned down by all the Commonwealth including the old
Commonwealth countries. This was surely a situation which Southern Rhodesia
ought to avoid at all costs. In his view this could only be done by adjusting the
franchise. Mr. Smith had said that Southern Rhodesia must be independent before
Northern Rhodesia and Nyasaland, but he wondered if Southern Rhodesia really
regarded this as indispensable regardless of the consequences. Mr. Smith said that of
course Southern Rhodesia was interested in the opinion of such countries as Canada
and Australia. At the same time they had to consider themselves. It was not only
pride which made them unwilling to become independent later than Nyasaland;
there was also the fact that investors were waiting to see what happened about
independence before agreeing to put new money into the country. The Prime
Minister said that it would surely pay Southern Rhodesia financially to be closely
linked to the United Kingdom, and he did not like to contemplate what would happen
if Southern Rhodesia was to be repudiated even by the old Commonwealth countries.
He would like to know when an African majority might be expected under present
conditions.
'
Mr. Smith said that before the present Government took office an estimate had
been made which indicated that this process would take about fifteen years. At the
same time the Southern Rhodesian government did not see why they should be
expected to alter their franchise qualifications in order to produce a better result for
the Africans who had voluntarily boycotted the last elections. He had heard, however,
that Southern Rhodesia was an embarrassment to the British Government who
would like her to become independent and leave the Commonwealth. The Prime
Minister denied this was the case. Mr. Smith explained that Southern Rhodesia
accepted that it would have been possible ·for them to become independent in 1952
but that they had chosen Federation instead. Then in 1961 they had been told that
the new constitution would see them through to independence. They felt that on
these grounds the British Government could say that they were morally committed
to granting independence and could therefore stand up to outside criticism.
The Duke of Devonshire 3 pointed out that conditions in 1963 were different to
those which had obtained in 1961. At this moment a period of fifteen years before an
African majority did not seem reasonable to the rest of the world. And what might
seem a reasonable time today would not seem so next year. The Prime Minister said
that of course Southern Rhodesia could declare herself independent and that she
2
3

Prime ministers of Australia, New Zealand and Canada.
Andrew, the 11th Duke, minister of state, CRO.
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would be within her rights of doing this. If she did do this however she would
sacrifice a great deal. The only way of avoiding this was by making some reasonable
progress towards an African majority. If this was really impossible it would surely be
better for Southern Rhodesia to continue as she was . Mr. Smith said that some
people argued that the period before an African majority was now reduced to some
ten years. The Prime Minister wondered if it was not possible in some way to adjust
the A Roll qualifications. Of course, speaking quite objectively, Great Britain would
like to hold up the grant of independence in a number of places so that there would
be greater efficiency and a more orderly hand-over of power. The difficulty was,
however, that if one did this violent racialism so often took the place of good interrace relations. He asked that Southern Rhodesian ministers should consider most
earnestly the effect on the world of the opinions of people like Sir Robert Menzies.
Mr. Smith said that Southern Rhodesia was trying to educate Commonwealth
countries to the realities of the position and found them extraordinarily ignorant.
The Prime Minister thought this was possible but pointed out that the question was
really entirely one of timing. He wondered if it was not possible to compress the
period before an African majority emerged while keeping the Southern Rhodesian
government's electoral promises.
Mr. Smith said that Southern Rhodesia was quite different from places like Kenya
and Nyasaland because she had never been a Crown colony, and was much more
advanced herself. Furthermore, a great deal of African opinion was not in favour of
African majority rule and the Southern Rhodesian Government was now trying to
reinstate the African chiefs to many of whom African nationalism was an anathema.
The Prime Minister observed that this argument was a reason for increasing African
representation since on this view the moderate African would wish to continue under
European rule. Mr. Smith said that they hoped to bring some more Africans on to the
B Roll. So far the Southern Rhodesian Government had produced no paper setting
out how they could improve the position but had been trying to ascertain what the
British Government thought would be right. The Prime Minister said that he had
been thinking in terms of the sort of proposals which would enable an African
majority to emerge in Southern Rhodesia within a reasonable time. Without wishing
to be specific, he would think that fifteen years was much too long and that possibly
five or six years might be the right period. Mr. Smith said that the Southern
Rhodesian Government thought that it would not be in the true interests either of
the Africans or of the country as a whole to proceed as fast as this. He thought,
however, that they were moving towards a head-on collision with the British
Government. He was afraid that agreement to African majority in five years would be
tantamount to putting the Southern Rhodesian Government's head on the block.
The Prime Minister said that he could see this dilemma. Southern Rhodesia had
however to balance this disadvantage against the possibility of independence with the
whole world against them. This would be a terrible situation. He wondered if some
new plan could be devised which would prevent Southern Rhodesia from being so
completely isolated.
Mr. Smith said that the Southern Rhodesian Government were opposed on
principle to the acceptance of a time limit for an African majority. Their view was
that the Africans should have a majority when they were ready for it and fulfilled the
electoral qualifications; it would be quite wrong to establish a time limit for this. In
any case the electorate would refuse to accept such an arrangement. If Southern

608

SOUTHERN AND CENTRAL AFRICA

[525]

Rhodesia had the choice between the certainty of an African majority in five years on
a definite timetable and isolated independence he thought that Southern Rhodesia
would choose independence even in isolation.
The Prime Minister said that he did not think that it was necessary to have a
definite certainty of an African majority in some such period as five years. He did feel,
however, that some changes would be necessary which could reasonably be expected
to produce a solution in line with modern trends in a comparatively short time. The
Duke of Devonshire suggested that it might be helpful internally to the Southern
Rhodesian Government if President Nyerere supported whatever their plans were.
Mr. Smith expressed his doubts. The Prime Minister asked what effect the addition of
the proposed new African Voters to the B Roll would have. Mr. Smith explained that
they hoped to get more responsible Africans onto this Roll. The Prime Minister
wondered if some combination of the B and A Rolls could be devised which would
lead to the situation he had in mind. After all the methods of election to the rolls
were not sacrosanct. He could see tqe Southern Rhodesian difficulties but equally
they should recognise the political realities. Mr. Smith said that he had at one time
been told that Rhodesia should not wait as long as fifteen years for an African
majority to emerge. Now it looked as if the period before this happened might be as
short as eight years. The Prime Minister said that in that case the difficulty was not
very great. If Southern Rhodesia would have to accept an African majority in eight
years even under the present system why was it so difficult to accept it in five or six
years? He wondered if some Commonwealth mediation might be helpful in this. He
had in mind such people as Sir Robert Menzies, President Nyerere and Sir Abubakar. 4
He feared however that this arrangement would not produce a situation agreeable to
Rhodesia. He was very grateful to Mr. Smith for having explained the Southern
Rhodesian point of view. He would only ask Southern Rhodesia to think seriously
about the dangers of isolation and of being rejected by the old Commonwealth.
4

Abubakar Tafawa Balewa, prime minister of Nigeria.
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DO 183/109, no 1
17 Jan 1964
'Southern Rhodesia: the political scene': despatch from J B Johnston
(Southern Rhodesia) to Mr Sandys: independence and the future
[Extract]

Independence
10. It is the issue of independence for Southern Rhodesia which brings these
problems and attitudes sharply into focus . After 40 years of self-government
European Rhodesians believe independence (which many claim would by now have
been theirs had they not gone into the Federation) should be accorded to them as of
right, and that they should be left to solve their own internal problems in their own
time without external interference. They live in a state of mental insulation from the
outside world only surpassed in South Africa. A spacious, sunfilled, busy existence
cocoons them from the realities of power and opinion in the outside world. They see
our realistic colonial policies as a dereliction of imperial responsibilities; our

[525]

FEDERATION OF RHODESIA AND NYASALAND

609

accommodation with the awakening of national consciousness in Asia and Africa as
the loss of the will to govern. They delude themselves about the nature of African
Nationalism, and cling to a belief that it can be assuaged with bread and an
occasional circus. They delude themselves that British public opinion is
fundamentally on their side: if it could only find expression, the argument runs,
instead of being led astray or shouted down by the B.B.C. and the Press and the
universities, it would repudiate the chicken-hearted policies of recent years. They
delude themselves that the modern Commonwealth is of no serious importance to
Britain: no one could expect so politically disparate a membership, with its array of
irreverent African mountebanks and dictators, to hold together much longer. In any
case, our application to join the Common Market showed what little store we set by
the Commonwealth. These remote attitudes lie behind the demand for independence
and the resentment against paying any serious price for it in terms of African
advancement.
11. Articulate African Nationalist opinion, which grows steadily, would regard
the grant of independence on European terms as a final and unforgivable betrayal by
Britain. So would the rest of the world, with the exception of South Africa and
Portugal. The problem before us is whether the carrot of independence can move
European opinion sufficiently to concede a political advance for the Africans, coupled
with a modernisation of race relationships, which will satisfy African and
international opinion sufficiently to permit Southern Rhodesia to become
independent as a member of the Commonwealth and a member of the United
Nations.
12. Nine months have now passed since the First Secretary of State proclaimed
the right of any territory to secede from the Federation and Mr. Field promptly
staked his claim for independence for Southern Rhodesia. That he should do so was
not a matter for surprise. The Rhodesian Front had won the general election in
December 1962 with a manifesto that contained an undertaking, in the event of the
dissolution of the Federation, "to seek under a suitable Constitution sovereign
independence within or outside the Commonwealth". And, of course, for white
Southern Rhodesians, complete freedom from any possibility of interference from
Whitehall or Westminster has always been a consummation devoutly to be wished.
13. It is worth considering what progress Mr. Field and his Government have
made since he put forward his original demand. He began by refusing to attend the
Victoria Falls Conference without first receiving a guarantee that Southern Rhodesia
would be given independence not later than the date on which either Nyasaland or
Northern Rhodesia (whichever came first) seceded from the Federation or at least
became independent. As described in Mr. Scott's 1 despatch No. 3 of 21st June, he was,
after extended negotiations with the First Secretary of State, brought to withdraw
from this uncompromising position, and he attended the conferen~e without
receiving any guarantee. I do not think the lesson was lost on him; for in the various
statements he has made on the independence issue during the months that have
followed he has generally taken care to leave himself some room for manoeuvre.
14. For some time after the conference Mr. Field was content to leave the
independence issue alone. His Government was fully extended with the complicated
1

D A Scott, deputy high commissioner to the Federation since 1961; previously deputy secretary to the
Monckton Commission, 1960.
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problems of dissolution. In September, however, he sent one of his Ministers, Mr.
Howman, on a mission to Canada and the United States; the main object was
apparently to spread enlightenment abroad about Southern Rhodesia, but it is likely
that the chief beneficiary of the journey will have been Mr. Howman himself, who
will have returned with a better understanding of international attitudes than he had
before he left. It was not until late October, however, with the visit to London of Mr.
Smith, the Treasury Minister and Deputy Prime Minister, 2 that discussions between
the two Governments were resumed. As you yourself, Sir, found, there was little sign
of any flexibility in the Southern Rhodesia position; and, whilst this may have owed
something to the personality of Mr. Smith himself, it did not augur well for the
prospects of an agreement being reached between his Government and ours.
15. The Southern Rhodesia Government's attitude, as set out by Mr. Smith, was
that they had enjoyed 40 years of efficient self-government; that they saw no reason
to change the present Constitution, which had been in force only a year and which in
any case they had understood to be designed as suitable for an independent Southern
Rhodesia; and that their concern was not with world opinion, which was both
ignorant and prejudiced, but with what was in the best interests of Southern
Rhodesia. When asked for some indication of what progressive measures his
Government envisaged, the most he could do was to talk in terms of bringing a few
more "responsible" Africans on to the "B" Roll and designating some selected urban
areas as multi-racial (which, to judge from the absence of any progress over
establishing the multi-racial trading areas provided for by legislation in 1962, is little
more than window-dressing).
16. Mr. Smith returned to Salisbury with, no doubt, a clearer understanding of
our position; but not necessarily a wiser man. Talking to the Press, he remarked,
"... I do not think there is any doubt that we might be driven into a position where
we might have to resort to action that we would be reluctant to take". This was not
the first or the last time that he has delivered himselfof such oracular utterances.
Only last week, in a reply to a questionnaire from a local Right-wing periodical, he
expressed the view that, a,s far as the City of London was concerned, reaction to a
unilateral declaration of independence by Southern Rhodesia would be no more than
"a three-day wonder".
17. Such remarks by one of his Ministers emphasise the difficulty of Mr. Field's
position. There is no doubt that not only his party but also his Cabinet are divided
over the independence question. The Right wing are adamantly opposed to any
concessions. And the debate in the Legislative Assembly at the end of November may
well have been designed to let off some of the steam. This took place on the noncommittal motion, "that the House takes into consideration the matter of sovereign
independence for Southern Rhodesia". Mr. Smith explained that one of the
Government's objects was to find out what common ground there might be between
the parties on this subject; but although the debate extended over 14 hours and more
than half of the Members contributed, it cannot have given the Government much
satisfaction. It quickly declined into a party political free-for-all and such realism as
was shown came almost invariably from the Opposition, who accepted independence
as desirable but only if achieved in the right circumstances. Government backbenchers showed a constant and depressing inability (or unwillingness) to see why
2

See previous document.
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the country should not have its independence now and with its present Constitution
unchanged. After all, as one Honourable Member put it, the only people who could
tell what was best for Southern Rhodesia were "Rhodesians"-and "by Rhodesians",
he added "I mean the electorate".

Southern Rhodesia and the Commonwealth
18. Before the debate was eventually adjourned sine die, Mr. Field spoke. His
contribution was careful and non-committal, leaving most doors at least ajar. He did
however claim that the debate had showed there was general agreement that
independence was not a matter for the Commonwealth but one solely between the
Southern Rhodesia and British Governments. It is unfortunately true to say that
Opposition spokesmen had shown little more understanding than Government backbenchers of the crucial importance of Commonwealth reactions to any decision
about independence made by Her Majesty's Government.
19. The difficulty of bringing these implications home even to Mr. Field himself
(and he is a more enlightened person than he was) has been illustrated in your own
recent correspondence with him. He, like many Southern Rhodesians, was startled
by the references in your Commons speech of 15th November to the need for
Commonwealth consultation and the possibility of Commonwealth members helping
"in some more positive way" in finding a solution to the problem of Southern
Rhodesia. When I explained to him what was in your mind, he said it seemed hardly
worth going on: and his immediate reaction to your suggestion of a joint meeting
with the Prime Ministers of Canada, Australia, Tanganyika and one other unspecified
African member (in fact Nigeria) was to reject it out of hand. We can however derive
some encouragement from the fact that, as a result of further exchanges, he is now
prepared to consider the idea further-even if he may be unwilling to go beyond
bilateral discussions. For even these will help to educate Mr. Field to the facts of
international (and especially Commonwealth) life as they affect Southern Rhodesia.
At the same time, to enlighten Mr. Field alone is not enough; the educational process
needs to be applied to his Ministers and, beyond them, to Parliamentarians generally
and the European electorate as a whole. This is a major operation, which needs time,
and which is the permanent preoccupation of this post. There are some small
encouragements. Mr. Field has always said he was willing to receive visitors from
other Commonwealth countries. And the new Southern Rhodesian External Affairs
Department is chiefly staffed by ex-Federal officers (including an African First
Secretary) with overseas experience and the more realistic outlook this inevitably
inspires.
The future
20. During the second half of 1963, it was made clear that it was the intention of
the Southern Rhodesia Government to return to the charge on the independence
issue as soon as dissolution was out of the way. Mr. Field has now informed us of his
wish to come to London later this month for talks with yourself, Sir, and other
Ministers. He has so far kept his cards very close to his chest, and it remains to be
seen whether there will prove to be any greater flexibility in his position than in the
past. I do not feel optimistic. It is quite possible that he will produce proposals for a
substantially wider enfranchisement on the "B" roll, though making this conditional
on removing the cross-voting arrangements. This would be a retrogressive step for
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the Africans, (ominously akin to the Federal Electoral Act of 1958) unless it were
accompanied by a large increase in the number of "B" roll seats.
21. It is, I fear, almost a foregone conclusion that any proposals Mr. Field may
make, with the present Government's support, will not go far enough to satisfy either
us or the Commonwealth. I think Mr. Field may well be privately aware of this
already, though his followers may still entertain some illusions. Various possibilities
then present themselves.
(i) The Government might go to the country to seek a fresh mandate authorising
them, for example, to seek independence by negotiation but without giving way on
vital points; and, if this proved impossible of achievement, to take such steps as
seemed "in the best interests of the country" (i.e., a carte blanche for unilateral
action or postponement).
(ii) There might, without an election, be an attempt to form a "National
Government", by means of a coalition between the two main parties (presumably
without the participation of the extreme Rhodesian Fr6nters and the Left-ofCentre members of the Rhodesia National Party).
(iii) The Government might decide for the immediate future either to continue
the dialogue, or to acquiesce in the status quo, without risking themselves in an
election.
22. The choice of course (i) might well lead to a development which is these days
the subject of much speculation: the formation of a new centre party which would
provide a home not only for some of the Rhodesia Front and some of the Rhodesia
National Party, but also for former Federal figures-and might even lead to Sir Roy
Welensky being prevailed upon (or so he would have it seem) to abandon the newlyfound joys of retirement. Such a situation would not be dissimilar from that
envisaged at (ii). Whether it would offer very much more prospect of a negotiated
settlement cannot at this stage be usefully assessed. But it could hardly offer less
than there is under the present regime.
23. It could be, however, that Mr. Field's thoughts are turning increasingly
towards course (iii). In his speech in Parliament on 5th December he appeared to be
at pains to play down the urgency of obtaining independence. There was a time when
it was regarded as vital to obtain it before the next British general election-for fear,
in part, of what a Labour Government might do. But by the beginning of December
Mr. Field was asserting that a negotiated settlement before the British elections
would be nothing else but "a hand-over to African Nationalism" at the next Southern
Rhodesian elections. Later in his speech he pointedly remarked that, while a
settlement would come, "it may take longer than we would like". Such statements
suggest that he is perhaps becoming reconciled to the impossibility of obtaining
independence on his own Government's terms, and that he has therefore concluded
that the only alternative is to continue for the present with the status quo and to play
the issue long; in which case he must seek to adjust his party's thinking to a very
different tempo than that to which it is, in this context, naturally inclined.
24. This is not impossible, but it carries dangers. There is a general conviction
amongst the present Cabinet that their primary responsibility over the next few years
is to develop and diversify the economic resources of the country. Capital has already
been found for a number of impressive development projects, and although there is a
school of thought which still argues that independence is a prerequisite to attracting
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development capital, I believe that a majority of the present Government supporters
would be amenable to arguments that independence was unobtainable at the present
time on reasonable terms, and that they had better all turn their attention to the
work of development.
25. There will, of course, be the hotheads-even in the Cabinet-who will not
hesitate to advocate unilateral action. Shortly before the Parliamentary debate
Ministers and others were known to be searching the library of the Legislative
Assembly for precedents and justifications. But the Opposition, the Press and leaders
in industry have all issued solemn warnings of the dangers of any attempt to seize
independence, and informed public opinion is becoming increasingly conscious that
a declaration of independence would create new problems rather than solve old ones.
The African Nationalists have been saying that if the Europeans declare their
independence, so will they; and there now seems less support for rash moves which
would leave Southern Rhodesia isolated in the world, and which would probably
precipitate an African Government-in-exile in Dar-es-Salaam or Lusaka, recognised
by the Communist bloc and by other African States, and drawing from them material
and moral support. Except as an act of irrationality, taken by a desperate group in
defiance of public opinion, I think the danger of a unilateral declaration of
independence in present circumstances has receded.
26. There are two other possibilities which have their attractions or consolations
for the Europeans. First, many believe that if, by whatever means, Southern Rhodesia
found herself isolated, or threatened by economic sanctions, a white Southern
Rhodesian Government could in the last resort count on the moral and, if necessary,
on the financial support of South Africa. I hope shortly to address you in a separate
despatch about the relationship between Southern Rhodesia and South Africa.
Suffice it here to say that although Southern Rhodesia does not want to become a
part of the Republic, and the Republic does not want her, there is a strong
community of interest in many fields. There is, for example, £111 million of South
African capital invested in Southern Rhodesia: and over a thousand Rhodesians are at
universities in South Africa. The South African economy appears to be booming, and
I believe the present Government of Southern Rhodesia are confident that if they
found themselves at bay in defence of the rights of the white minority, the South
Africans would stand by them. We believe the South African Government have
already told Mr. Field that they would not support him in taking unconstitutional
action. But it might well suit Dr. Verwoerd's book to sustain a Right-wing
Government in Southern Rhodesia in order to keep the frontier with African
Nationalism on the Zambezi rather than on the Limpopo. The second flattering
unction which white Rhodesians lay to their souls is that it might be possible for
them to negotiate independence, under their present Constitution, outside the
Commonwealth, while maintaining a special relationship with Britain in the way the
Irish and South African Republics have been able to do, and while retaining the
Queen as Sovereign. This, they argue, should resolve the Commonwealth difficulties,
since Southern Rhodesia would not be seeking membership. This tempting course
leaves out of account the cardinal factor of the whole Commonwealth problem, that
in respect of any decision about Southern Rhodesia's future, the Commonwealth
sanctions apply chiefly on Britain. And its proponents make constitutional and
economic assumptions which can by no means be taken for granted. But while both
these possibilities are present in Rhodesian thinking, neither of them has so far
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become a dominant factor in the Government's policies, and neither of them is likely
to come to the fore at least until the present discussions have reached stalemate: and
only then if the position of stalemate seems intolerable.
27. The most serious danger which would follow acceptance by the Field
Government of a stalemate on the independence question, is that they would then
see no obligation of any kind to make concessions to African political, social or
economic advancement. Their inclinations and their temper would be in an exactly
contrary direction, and this could lead to a tragic recourse to violence on the part of
the African Nationalists, as well as a great increase in the influence of Russia and
China in Southern Rhodesia. African pressures are already building up against the
present repressive and discriminatory legislation existing in Southern Rhodesia, and
if this is not relaxed there will in any case be a violent reaction, fully aided and
abetted from outside. The African Nationalists are already being attracted into closer
ties and co-operation not only with other African States but also with the subversive
organisations of the Soviet bloc and the Chinese. If the Government now decide to
shelve their claim for independence and feel thereby free from any responsibility
towards accelerating the pace of African advance, the Africans will feel that they have
no recourse but to violence. And although there are in this country large and
untapped resources of goodwill between European and African, these could quickly
evaporate. A feyv atrocities on either side could lead to a permanent deterioration of
race relations and a straight physical fight for domination between black and white.
28. The dilemma is thus complete. A Right-wing European minority
Government seeks independence for a predominantly African country, on terms
which will enable the white minority to continue the exercise of political power, and
to control the pace of African advance. No British Government can concede this
request without splitting, and most likely disintegrating, the Commonwealth.
Unilateral action by the Southern Rhodesians will only exacerbate the problem: and
so will shelving it. African demands will increase in strength, with almost universal
international backing. Yet African resources of educated and trained men are
extremely limited, and the extent to which Afric~ns could play an immediate and
efficient part in the Government of the country is very circumscribed. And in all this,
the British Government have no power of physical intervention, and a severely
restricted range of moral suasions or economic sanctions.
29. In this situation, there are no good solutions. There is only a choice between
difficulties and dangers. But certain pointers emerge. It is clear that there is no longterm future to be found for the Europeans in Southern Rhodesia through a policy of
white supremacy and African repression. The odds are too great, and the pressures of
the world too strong for such a policy, even were it justifiable, to lead to anything but
political and economic suicide. It is equally clear that an immediate and precipitate
transfer of power into untrained African hands would lead to a flight of those
European skills and abilities without which an African Administration could not
continue the Government, or manage the economy. There are as yet virtually no
African administrators or managers, engineers or entrepreneurs. It will take a decade
to remedy the most elemental of these deficiencies, and several to produce a corpus
of experienced and educated Africans comparable with those in West Africa. One is
consequently reduced to the simple proposition that the Europeans cannot survive
without sharing power with the Africans; and that the Africans cannot successfully
exercise power within the near future unless supported at all points by the co-
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operation and goodwill of the Europeans. It is to the achievement of this kind of
transitional approach that we must pragmatically address ourselves. Whether there
is the time, before European reluctance and African impatience strike the spark of
tragedy, seems marginal.
30. The most urgent requirement is some sign to the Africans that their
aspirations are recognised within Southern Rhodesia, and not just in Moscow,
Peking and the Afro-Asian States. In the absence of this sign, they are in greater
danger of being attracted into the Communist orbit than the Nationalist movements
in any other of the African territories to the north; and in greater temptation to turn
to violence as their only weapon.
31. There would have to be advances in three fields to make any such sign
effective in dissuading Africans from violence and keeping their energies within the
constitutional field. Discriminatory legislation would have to be abolished and the
security laws made less stringent: there would need to be public evidence of the
intention of the Government to train Africans as quickly as possible for responsible
positions in public life: and the franchise would need to be amended in such a way as
to make it difficult for African Nationalists-even though it did not meet their full
demands-to refuse the opportunities it offered. A first step on these lines could do
much to change the political climate not only in Southern Rhodesia but in the
outside world. I only wish I had greater confidence that there was European
leadership in Southern Rhodesia of a stature equal to so difficult a challenge.
32. It is against this background that Mr. Field makes his impending visit to
London. At the least, this will give us one more opportunity to carry forward the
process of education that began nine months ago. I would not like to prophesy that
wisdom will eventually prevail; but we on our side must give it every chance to do so.
This is a problem from which we cannot disengage, and it is the epitome of the
dilemma that it is in our hands, and that our hands are tied. But events may loosen
the present constrictions, and it may well prove in the final reckoning that Britain is
the only arbiter acceptable to European and African alike .... 3
3

!anD Smith became prime minister on 13 April1964. In a despatch of 6 June 1964 Johnston updated his
assessment of the crucial question whether European opinion was likely or ready to come to realistic grips
with the situation, concluding that the prospects were dismal for a negotiated settlement with a
government 'so determined to maintain white supremacy and so impregnably armoured in selfrighteousness'. There was a stalemate: 'in broad strategic terms I believe we have little option but to sit out
the present situation, as we are sitting it out with the Russians, and with South Africa, until the sterility of
present Rhodesian Government policies comes to be recognised internally, and until the very substantial
forces for good in this worried and uncertain country begin to reassert themselves' (DO 183/306, no 36,
CRO Print, 12 June 1964).

526

CAB 128/38/2, CM 14(64)2
25 Feb 1964
[Policy towards Southern Rhodesia]: Cabinet conclusions

The Prime Minister informed the Cabinet that the Government of Southern Rhodesia
had recently informed us that the Speech from the Throne at the opening of the
Legislature in Salisbury that day would include a statement that they did not
recognise the right of anyone to interfere in the affairs of Southern Rhodesia, that
they would not tolerate any such interference and that they would thereafter pursue
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their own course within the framework of the Constitution of Southern Rhodesia
and would act in all respects as a Government in allegiance to the person of Her
Majesty The Queen. This statement might well have been regarded by public opinion
as tantamount to a unilateral declaration of independence; and we had therefore
sought to persuade the Prime Minister of the Colony, Mr. Winston Field, to arrange
for it to be omitted from the Speech from the Throne. He had accepted this advice on
the understanding that he would himself make a statement to this effect in his own
speech during the Debate on the Address. In these circumstances the issue of
independence for Southern Rhodesia might come to a head in the near future.
This issue confronted us with a grave dilemma. We ourselves doubted whether it
would be in the ultimate interests of Southern Rhodesia to accelerate a process of
constitutional development which, if allowed to take its normal course, might be
expected to result in Africans securing a majority in the Legislature within about 15
years. On the other hand it would be contrary to all our previous practice to concede
independence to a Colony otherwise than on the basis of majority rule; and, if we did
so, we should alienate, perhaps beyond recall, the sympathy of most of the other
members of the Commonwealth. We must therefore seek to devise some compromise
which might accelerate the pace of constitutional advance in Southern Rhodesia but,
at the same time, keep the situation under political control. For example, we might
offer the Government of the Colony additional financial assistance, on the
understanding that this would be devoted to improvements in African secondary
education which should hasten the day when a larger number of Africans would be
eligible to vote on the "A" roll. We must also endeavour to allay public anxiety that
the Government of Southern Rhodesia, on attaining independence, would set aside
the Constitution, to the disadvantage of the African members of the population; and
for this purpose we might be able to arrange that the Government of the Colony
would pledge themselves to accept the ruling of the Judicial Committee of the Privy
Council on any change in the Constitution which they might propose after
independence, on the understanding that the United Kingdom Parliament, although
withdrawing even further than at present from intervention in the affairs of the
Colony, would retain the power to legislate in the last resort if the Government of
Southern Rhodesia endeavoured to proceed with some change in the Constitution
against the decision of the Judicial Committee.
The Commonwealth Secretary said that he had represented very forcibly to Mr.
Winston Field the constitutional objections to any unilateral declaration of
independence and the dangers to which the Government of Southern Rhodesia
would expose themselves if, despite our warning, they made any declaration of this
kind. At our suggestion the Governments of Canada, Australia and New Zealand had
also sent messages to Mr. Field, endorsing our attitude and emphasising that, if his
Government embarked on a course of action which the rest of the Commonwealth
could not approve, they could have no hope of retaining, as they wished, the link
between Southern Rhodesia and the Crown. In addition certain of the Government's
supporters in the House of Commons had agreed to visit Southern Rhodesia in order
to make the Government's attitude known in influential circles in the Colony. These
steps might yet suffice to restrain Mr. Field's Government from precipitate action.
Nevertheless, local pressures might compel Mr. Field to make some gesture of
independence; and in that event we must concentrate our efforts on persuading him
to do so in the manner which would be least offensive to constitutional propriety. If
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he agreed to make any declaration of independence outside the Legislature, we might
be able to ignore it, at least for a time. Even if he introduced a Resolution in the
Legislature, we need not regard him as having committed his Government
irretrievably. But, if he introduced legislation in an attempt to establish the Colony's
independence, the Governor would be required to signify the Royal Assent to the Bill;
and any action of this kind would constitute a direct challenge to the Crown in the
Parliament at Westminster. The Governor was appointed by the Crown on the advice
of the United Kingdom Government and held office at pleasure; and, in the
circumstances in question, it would be necessary to consider whether the Crown
should be advised to require him to demit his office. This situation would raise such
grave constitutional issues that we must seek, by all the means at our disposal to
reach some compromise settlement. Mr. Field's latest proposals for enlargement of
the African franchise offered little prospect of a solution of this kind; but we must
continue to work for agreement on some timetable of constitutional advance which
would include both a fixed date for the attainment of an African majority in the
Legislature and a fixed date for the independence of the Colony.
The Lord Chancellor doubted whether it would be possible to defer action against
the Government of Southern Rhodesia for as long as the Commonwealth Secretary
suggested. The Government of the Colony, no less than its Governor, held office at
pleasure; and, if Ministers in Salisbury embarked on any unconstitutional course of
action, it would be for consideration whether they should be dismissed by the Crown,
acting either on the advice of the United Kingdom Government, or, more doubtfully,
in the person of the Governor. If they purported to defy s6ch dismissal and to remain
in office, they could no longer claim that they were maintaining their loyalty to The
Queen; and, from a constitutional point of view, they would be in revolt against the
Crown. The Governor would be bound to invite the Leader of the Opposition, Sir
Edgar Whitehead, to attempt to form a Government; the latter would undoubtedly
seek a dissolution; and during the interval of four months between the dissolution
and a general election more moderate counsels might prevail. Even if Mr. Field's
Party won the election, we should be better placed than at present to acquiesce in the
Colony's independence, since we should be able to claim that we had taken all
possible action, short of force, to keep the Constitution in being and that the election
itself had given the population of the Colony ample opportunity to reflect on the
issues involved before committing themselves to a policy of unilateral independence.
In discussion it was suggested that it would be to our advantage to avoid bringing
the issue to a head for as long as possible. Southern Rhodesia was advancing
relatively rapidly in the direction of a non-racial community; and we should avoid
any action which might be interpreted as implying that we regarded the policies of
the Colony's Government as differing little from those of the Government of South
Africa. We should therefore hesitate to take such radical action as the dismissal of the
members of the Government- a step for which there was only doubtful precedent;
and we should be prepared to endure a considerable degree of provocative action on
the part of the Government of Southern Rhodesia before ourselves taking action
which we should be unable to reverse. It was difficult for the Government of
Southern Rhodesia to accept that they, alone of all the Commonwealth countries in
Africa, had no hope of achieving independence for another 15 years; and we must
therefore seek to devise some special form of relationship between the Colony and
the other members of the Commonwealth which, while denying it formal
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independence for the time being, would nevertheless do justice to its unique status
and would demonstrate our determination to accelerate its constitutional advance to
final independence as rapidly as possible. We must also seek to restrain the
Government of Northern Rhodesia from any intemperate reaction to statements in
Southern Rhodesia which might be thought to constitute a unilateral declaration of
independence; and we must do all that we could to maintain the economic links
between Northern and Southern Rhodesia which had been established when the
Federation of Rhodesia and Nyasaland was dissolved.
The Cabinet:Took note that the Prime Minister would arrange for further consideration to be
given to the constitutional issues which might shortly arise in relation to
Southern Rhodesia.

527

CAB 128/38/2, CM 46(64)1
8 Sept 1964
'Southern Rhodesia': talks between Sir A Douglas-Home and Mr Ian
Smith: Cabinet conclusions on preparation of a communique
[Sir A Douglas-Home had two meetings with Ian Smith, prime minister of Southern
Rhodesia, on 7 Sept. These covered a lot of ground, but a primary purpose was to warn
Smith about the consequences of his much-publicised threat of a unilateral declaration of
independence (UDI): quite apart from the serious economic consequences, HMG would
not recognise it, and would emphasise that Southern Rhodesia was in revolt against the
Crown, and could not (as apparently they hoped) maintain their allegiance to the Queen.
Smith's response was that independence was 'a precondition of the survival of Southern
Rhodesia as a worthwhile country', and therefore UDI might be preferable, 'in the last
resort, to the gradual extinction of civilised life in the country'-he and many other
Europeans would leave without independence (PREM 11/5049; also in D0183/293, no
47B). In the briefs which were prepared for the prime minister, Smith was described as
simple-minded, politically naive, with a schoolboy obstinacy and a Boy's Own Paper ring
to his 'patriotic' utterances, 'but his shrewdness should not be underestimated' (PREM
11/5049). Advice on handling the meeting was also submitted by Mr Sandys (DO 183/295,
no 18, minute, 4 Sept 1964). Moreover, by July 1964 officials had completed a report
about the steps HMG might take in response to a UDI (PREM 11/5049, D0(64)67). The
prime minister's own inclination was 'to play the thing long': ie, leave matters at the end
of the meeting with Smith without the firm conclusion Smith was looking for, and on a
basis requiring discussions to be resumed later, thus avoiding a breaking-point (PREM
11/5039, pp 103-105, minute by Sir B Trend to SirS Garner, 14 Aug) . On being informed
of this, Sir S Garner's view was: 'our best hope lies in not provoking the crisis at this
stage, with the aim of finding, later on, an administration with whom we can hope to
make progress' (DO 183/293, no 12, minute, 17 Aug 1964). At a Cabinet meeting
subsequent to the one which follows, ministers reaffirmed that 'it was essential to
maintain the insistence of the UK Government on the need for sufficiently representative
institutions'; if Smith called a referendum, they could not regard a simple majority as
sufficiently representing the agreement of the people of the country as a whole, since due
account must be taken of the position of important minority groups, such as politicallyminded urban Africans; nor would it be acceptable if at the time opposition Press was
suppressed and the main African leaders were in detention (CAB 128/38/2, CM 47(64)2, 10
Sept 1964.]

The Prime Minister said that his discussions with the Prime Minister of Southern
Rhodesia, Mr. Ian Smith, on the issue of the grant of independence to the Territory
had developed in an unforeseen manner. At the outset he had expected that Mr.
Smith would adopt an uncompromising attitude, even to the extent of threatening
that, unless we granted independence to Southern Rhodesia forthwith, his
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Government would assume it by a unilateral act. In the event, however, Mr. Smith
had made it clear that he was seeking to avoid any unilateral declaration of this kind
and would greatly prefer to negotiate the Territory's independence in the normal
manner. Moreover, he had agreed that independence must be based on the consent of
the population, including the African inhabitants, and that the United Kingdom
Government were entitled to be satisfied, before granting independence, that the
basis on which it was granted was acceptable to the people of the Territory as a whole.
Mr. Smith was confident that the majority of the population supported his request
for independence on the basis of the present Constitution and franchise; and he
proposed to verify this assumption partly by conducting a referendum among the
predominantly European electorate on the basis of the existing electoral rolls and
partly by ascertaining the views of the rural Africans not represented on the electoral
rolls by means of some form of consultation conducted by the tribal Chiefs. We had
made it clear to him that the latter procedure would probably not be accepted by
world opinion as an adequate test of African opinion and that a referendum, or some
equivalent form of enquiry, would be required. But, provided that we remained
uncommitted on the manner in which the views of the great majority of the African
population would be ascertained, it should be possible to publish the result of the
discussions in a communique on the lines of the draft attached to these conclusions.
This draft would be acceptable to Mr. Smith, who would be prepared, in addition, to
make a public statement about the individuals at present held in detention in
Southern Rhodesia, indicating that they would be restored to liberty if they would
give an undertaking to refrain from unconstitutional behaviour and to pursue their
political objectives by lawful means.
A communique on the lines suggested would reflect a major change of policy by
the Government of Southern Rhodesia; and, in so far as it would bind them not to
seek independence otherwise than with the consent of the population and to
recognise that we were entitled to be satisfied on this score before granting
independence, it would be seen to incorporate two substantial concessions to our
own point of view. This development was so unexpected that we were bound to
examine it carefully and to enquire what motives had probably prompted Mr. Smith
and his colleagues to adopt so conciliatory an attitude. To some extent they had
probably become increasingly apprehensive about the consequences of a unilateral
declaration of independence and were now seeking for some means of eliminating
this issue from the discussion. In addition they might calculate that their party
would gain some political advantage at the forthcoming by-elections in Southern
Rhodesia if they could claim that the risk of a final breach with the United Kingdom
had been removed and that there were now good prospects of securing independence
for the territory by negotiation. It was no less to our own advantage, however, to have
secured the removal, at least for the time being, of the threat of a unilateral
declaration of independence; and on balance, therefore, it would probably be
expedient to endorse the terms of the communique which had been provisionally
agreed with Mr. Smith.
In discussion it was suggested that the Government might be criticised if it could
be alleged that, by failing to insist on the removal of the present restrictions on
individual liberty and the freedom of the Press in Southern Rhodesia, they had
acquiesced in a procedure which would in effect prevent the expression of African
opinion from being free and informed. On the other hand the communique left us
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- entirely at liberty to judge whether the methods by which the Government of
Southern Rhodesia would propose to ascertain African opinion would be adequate;
and, since Mr. Smith had indicated that his detailed proposals for this purpose would
not be submitted to us until after the forthcoming general election in this country,
we could reserve our position until they were presented. Moreover, it should be to the
Government's advantage that the contentious issue of their attitude to a hypothetical
unilateral declaration of independence would be removed from public discussion
during the period of the general election.
In further discussion it was suggested that the communique might also be open to
criticism in so far as it made no mention of the stipulation, which the Government
had made repeatedly in the past and had confirmed at the recent Meeting of
Commonwealth Prime Ministers, that the existence of sufficiently representative
institutions must be a condition of the grant of independence to Southern Rhodesia.
The African members of the Commonwealth would be likely to attach importance to
this omission; and attempts might be made to interest the United Nations
Organisation both in this point of substance and in the conduct of the proposed
referendum among the African population. On the other hand it should be possible
to maintain that, if Mr. Smith could substantiate to our satisfaction his claim that the
majority of the population supported his request for independence on the basis of the
present Constitution and franchise, the population would by implication have
indicated that they regarded the existing institutions as sufficiently representative;
and the United Kingdom Government would then be under no further moral
obligation in this connection.
Nevertheless, we should seek to avoid any appearance of inconsistency between the
draft communique and the communique issued at the end of the Meeting of
Commonwealth Prime Ministers; and the draft should therefore include an
appropriate reference to our earlier stipulation on the subject of representative
institutions.
Various other drafting amendments were proposed and adopted.
The Cabinet:(I) Approved in principle the joint communique to be issued after the discussions
between the Prime Minister and the Prime Minister of Southern Rhodesia.
(2) Invited the Commonwealth Secretary to seek to secure the agreement of the
Prime Minister of Southern Rhodesia to the amendments to that communique
which had been suggested during their discussion.
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CHAPTER 9

The Commonwealth
Document numbers 528-583

528 CAB 129/87, C(57)149
26 June 1957
'Anglo-Indian relations': Cabinet memorandum by Lord Home
My colleagues will have seen the recent series of despatches from our High
Commissioner in India, Mr. MacDonald, on relations with the United Kingdom
(C.R.O. Prints of 1st and 14th May and 14th June). As the affairs of the sub-continent
are going to be of increasing concern to the United Kingdom in the political and
economic fields I thought I should circulate this short commentary upon them.
2. Undoubtedly there is room for improvement in relations between India and
this country, but this cannot be a unilateral operation. If there is to be improvement,
we are entitled to ask for quite a lot of help from India. The gap that exists stems
from causes which cannot be removed in a day. They are:(i) the Indian policy of neutrality;
(ii) Indian hostility to the Bagdad Pact and to what it stands for;
(iii) the sharp divergence of view between us and India about armaments and
nuclear warfare;
(iv) the Kashmir dispute.
In addition, and more temporarily,
(v) we have to reckon with Mr. Krishna Menon 1 and his activities over Suez,
Hungary and Kashmir which have worked up opinion here against India.
3. I have no doubt that India's permanent interest lies in keeping a foot firmly in
the Western camp. Russia and China are too dangerous for her to do otherwise. But
for some time to come the difficulties which I have listed will be in the foreground and
it will take time and patience to work our way out of them and towards a change of
emphasis in India's foreign policy and through that in her attitude towards the West.
4. Meanwhile we must certainly do our part. In the economic field we are trying
our best, in face of extravagant requests, to help India by technical advice, &c. But there
is a very definite limit, because of our lack of financial resources, to what we can do.
5. In defence we are again trying to help at considerable inconvenience to
ourselves: first with Canberras-and now over Hunters, as recently requested by Mr.
Menon. But India will have to pay for these, and difficulty may arise over that. I
rather expect them to say that they cannot pay unless we lend them the money and
to hold the threat of purchase from Russia over our heads.
1

V K Krishna Menon, minister of defence; Indian representative annually at UN General Assembly,

1952- 1961.
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6. In the general constitutional field (for instance on advance to Commonwealth
status), we see pretty well eye to eye and although India lines up with the antiColonialists, she has not been unhelpful on Kenya or Cyprus. I anticipate some
trouble over the Central African Federation's application for full Commonwealth
status but that, I hope, lies some years ahead.
7. For the present the main obstacles to closer understanding are listed in
paragraph 2 and since some of them vitally concern our defence policy,
considerations of security forbid more than very restricted consultation. It is just not
possible to give the Indians information with the same freedom as we can to other
Commonwealth countries and the best we can do is to keep the relations between
our services and the Indian services as close as possible. At present they are good.
8. Mr. MacDonald makes certain specific suggestions ... and we will follow up all
of them and adopt such as are practical. They will not amount to very much, but they
will help to keep relations reasonably cordial. We will lose no opportunity to assure
India of our wish for the closest co-operation; but I fear that until there is a change of
emphasis in her foreign and defence policies our friendship will not be intimate.

529

DO 35/5013, no 76A
16 Oct 1957
'India: view of the Commonwealth from New Delhi': despatch (no 58;
CRO print) from Mr Malcolm MacDonald to Mr Macmillan
As I wrote in paragraph 30 of my despatch No. 29, most thinking Indians applaud
Britain's imaginative development of a Commonwealth of free and equal nations
representing peoples of many different races, and many Indians still look on Britain's
unique position within the Commonwealth as giving her widespread political
influence which can counter-balance any decline in her material power.
2. The United Kingdom has, of course, two other connections which are at least
as vital to her as her partnership with the nations in the Commonwealth: first, her
alliance with the United States, and second, her friendly association with her
neighbours in Western Europe. Naturally, no other concern should be allowed to
prejudice the strength of those two connections. But both are confined to nations in
the Western Hemisphere. They do not touch the Eastern Hemisphere, which under
the impetus of Asia's new independence has grown immensely in political
importance in the last ten years. Britain's influence in the East used to be
tremendous through her Imperial position there, and much of her authority in the
world depended on that influence. It can no longer be exerted by the old means. Yet
several of the most important new Asian nations are steeped in British traditions,
nearly all of them are anti-Communist at heart and inclined towards a democratic
system and, despite all too frequent appearances to the contrary, they probably still
feel more sympathy towards the British outlook in foreign affairs than towards that
of any other Western Power. It is important for the sake of Britain's own interests, as
well as the Western democratic cause in general, that our influence in Asia should be
preserved as strongly as the changed conditions allow. But it now has to be done in
new ways.
3. One important way can be through our partnership with India, Pakistan,
Ceylon and Malaya (with Singapore) in the Commonwealth. A particularly valuable
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aspect of the Commonwealth is this link which it creates between the Western and
the Eastern democracies. The growth of the Commonwealth in the last decade from
an exclusive group of "white" nations to a partnership of those peoples with newly
independent, ex-colonial nations in Asia and Africa profoundly alters its nature and
significance. It also poses many new Commonwealth problems, which will become
more difficult as additional "coloured" members join the Commonwealth, unless
solutions to them are found soon. Some of them are broad and fundamental, and it
would be impertinent for me to discourse on them in this despatch since they involve
matters of deep concern to many other capitals besides Delhi. I merely touch on
them in passing. With the increase in its membership, the Commonwealth has
become a looser and much more diverse association of nations than it used to be.
Can more cohesion be restored by establishing amongst its members a greater sense
of the advantages to each of them of this partnership? And can a clearer awareness be
created amongst them of a common purpose uniting them? Does any such common
purpose exist, beyond a collection of vague aspirations? If it does, what is that
common purpose, and how can it become consciously agreed amongst all the
partners? These are difficult questions, and I shall not attempt answers to them
beyond saying that-provided that we recognise, and can bring the rest of the
Commonwealth to recognise, that "a common purpose" does not mean a uniform
policy, that some diversity ofpolicies amongst Commonwealth nations is inevitable,
and that our aim should be to make those diverse policies complementary to each
other instead of conflicting-I think that acceptable and constructive answers can be
found.
4. The purpose of this despatch is to invite attention to certain aspects of the
problem which arise in particular from India's membership of the Commonwealth.
On account of her pre-eminent position amongst the Asian democracies, that
membership is (in spite of the difficulties that it sometimes causes) of crucial value.
If India were to leave the Commonwealth the association's whole nature would
change again; it would revert to a much more limited, predominantly (if not
exclusively) "white nations" club, for I do not think there is any doubt that, if India
departed, public opinion in Ceylon, Pakistan and Malaya would sooner or later, but
within a few years, force their Governments to follow suit, with possible unfortunate
results on the loyalty to the Commonwealth in Africa and Canada.
5. There is a school of thought in some of the "older" Commonwealth countries
which might not regret this. Its advocates urge that the difference in outlook
between the older "white" members and the newer "coloured" members of the
Commonwealth is too wide for close consultation to be fruitful, and that in any case
we cannot trust our Asian and African partners with secret information and opinions.
So, they urge, we should not consult with the latter as confidentially on foreign
affairs as the British Government has been accustomed to do with Canada, Australia
and other older members, and they conclude in effect that we must contemplate two
groups of members in the Commonwealth, comprising on the one hand those
partners with whom we consult as much as possible_, and on the other those with
whom we consult comparatively little.
6. If this contention were to lead to the further development of the tendency
which already exists to establish two classes of Commonwealth members, the first
confined to "white" members and the second to "non-white" members, the division
would sooner or later become generally apparent, the Commonwealth would lose its
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virtue as an association of peoples of many different races and creeds, and it would
break on the disastrous issue of racial discrimination. That must surely be avoided at
all costs.
7. On the other hand inescapable practical considerations, like that of security,
make it impossible for any exact equality and uniformity of mutual consultation
between all members of the Commonwealth to exist. There must be a certain
flexibility and diversity to suit varying conditions. But the diversity need not be based
on "colour" and the problem is to arrange it in a manner that springs naturally, not
from racial but from other causes. It may be that differing degrees of consultation
should sometimes be planned on a functional basis (for example, that members of
the Commonwealth with similar defence policies, or with similar economic interests,
should have special consultations together) or on a regional basis (for example, that
those concerned in, say, South-East Asia or the Middle East should have sets of
special consultations). These more limited consultations would all occur under the
broad umbrella of regular Commonwealth Prime Ministers' Conferences, in which
all matters of common concern are comprehensively discussed. This pattern has
already begun to emerge at recent conferences.
8. Apart from safeguarding our national interest in every matter that arises, the
broad purpose of our foreign policy is presumably to develop understanding and cooperation between the democracies on the continents of Europe, America, Asia,
Australia and Africa so effectively that any further encroachments by the Communist
Powers are checked, and a free, civilised human society steadily expands. I have given
reasons in my despatches Nos. 25, 29 and 34 for thinking that, if we wish to influence
the new nations of Asia in this direction, the best (though by no means exclusive)
way of doing that will be by establishing as close accord as possible with India. Her
authority amongst the "non-aligned" Asian nations is very strong, and one of our
vital purposes must be to make their "neutralism" more benevolent to the
Democracies than to the Communists. It is perhaps relevant to mention that India's
policy may for some years to come also have a deep influence on the policies of the
new African nations now emerging.
9. Naturally, in a Commonwealth of numerous diverse nations, some are more
important than others; and if the influence of the Commonwealth is to be exerted
strongly for the purposes which we wish, we should strive particularly to establish
co-operation with those more important members. Which they are is no doubt a
matter of opinion; but it seems to me that in the present circumstances of the
changing world the three most significant Commonwealth nations are the United
Kingdom, Canada and India. I do not underestimate the importance of Australia and
Pakistan but neither of them carries the same weight in the councils of the world as
does each of the trio I have mentioned. The fact that the United Kingdom, Canada
and India are situated respectively on the edge of Europe, in North America and in
Asia-the three immediately crucial continents-means that their influences are
strategically and powerfully distributed. If, without prejudice to our friendly relations
with the other members of the Commonwealth, and especially with Australia and
Pakistan, we can establish as much co-operation as possible between ourselves and
the Canadians and Indians, the Commonwealth can exert steadily increasing
authority in the widest international affairs.
10. Having urged that there should not be two classes of members in the
Commonwealth, I of course do not mean that Canada and India should have any sort
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of "privileged" partnership with us . The essence of the Commonwealth is equality of
status between all its members. That requires as near as possible equality of
treatment between them: but in the process of maintaining as much equality in
exchanges of information and consultation as may be prudent, it is of course
common sense to attach more importance to the opinions of some than to those of
others.
11. Writing from Delhi, I must re-state my agreement that our good relations
with India should not be fostered at the expense of good relations with Pakistan. One
of the major weaknesses of the Commonwealth at present is the grim hostility
between India and Pakistan, for which both parties are to blame in more or less equal
measure. On some questions our policy will be more in line with that of Pakistan
than with that of India, as in the case of the Baghdad Pact. There is no need whatever
for us to change our attitude to the Pact to meet Indian objections. Provided that the
purposes of the Pact are not expressed in ways which appear to the Indians to
threaten their national interests (as would be the case if the Pact Council made
further pronouncements on the Kashmir issue), and that the Pact does not become
an anti-Indian organisation (as the Pakistanis would like it to be), the Indians in time
will come to accept that our different approaches to the question of pacts is one of
those honest disagreements which inevitably arise from time to time between free
nations.
12. From our national point of view the basic question about the Commonwealth
is: how can it be developed so as to lend support most effectively to our interests and
aims in international affairs? In theory at least this unprecedented and unique family
of nations embracing many races, creeds and cultures-which was inspired by
British statesmanship and is now associated in voluntary partnership under Her
Majesty The Queen as Head of the Commonwealth-could be developed as an
immensely important instrument for sustaining British influence throughout the
world. But in practice there are difficulties to be overcome. I have no doubt that
much thought is already being devoted in the Commonwealth Relations Office to
these problems, and I trust you will forgive any remarks in this despatch that appear
trite or superfluous. But I would in conclusion venture to throw out certain further
suggestions. Would it be out of the question to contemplate discussion of the nature
of the Commonwealth and what it stands for at the next Prime Ministers' meeting? I
think that no Commonwealth discussion of such fundamental questions has taken
place since the last of the pre-war Imperial Conferences. I fully realise the risks and
the possible embarrassments involved, but it seems to me that there is a great deal to
be said for informal, frank and friendly discussion by the Prime Ministers themselves
of some at least of these issues. I assume, of course, that United Kingdom Ministers
would define and guide the discussion.
13. Further, it seems to me that there would be advantage in preparing in
advance a draft of a Declaration of the Principles in which the members of the
Commonwealth believe for consideration at the meeting and publication afterwards,
if agreement were reached on it. I am aware that there has been a tendency on the
part of the Press and the public in some Commonwealth countries to criticise recent
communiques as unsubstantial and platitudinous. But a carefully prepared
Declaration of Principles would be in another category. In view of the various
methods by which different members pursue their common aims in foreign policy,
the section of the Declaration dealing with international affairs would no doubt be

626

THE COMMONWEALTH

[530]

little more than a general re-statement of those aims; but even an affirmation of
solidarity on them would have some value. And if the Declaration could include a
statement of all the members' attachment to liberty of the individual under the law,
freely-elected parliamentary institutions, freedom of thought, speech and action, and
the other essential principles and practices of a democratic society-all of which are
denied in Communist and other totalitarian States- it would "align" the Asian and
African members of the Commonwealth with Britain and the democratic West (as
against Russia and China) on certain fundamental "ideological" matters. This could
have considerable significance and effect both inside the Commonwealth and
through the wider world . ...

530

DO 35/5013
10 Dec 1957
[The Commonwealth as seen from New Delhi]: despatch (reply) from
Lord Home to Mr MacDonald

My colleagues and I have read with great interest your despatch No. 58 of 16th
October 1 and the view which it contains of the Commonwealth as seen from Delhi.
We fully and readily appreciate the considerations that have weighed with you in
framing it. And I need not say we are entirely at one with you in being anxious to do
everything in our power further to strengthen the links, intangible as they are, that
bind the Commonwealth together, and to give due weight, in particular, to the great
importance of India in the Commonwealth structure and in the Asian field.
I have given much thought to your suggestion that we might in future base
ourselves primarily on Canada, the United Kingdom and India, and to the arguments
you advance in that connexion for a still . closer association and exchange of
information and the like with India. But I cannot escape the conclusion that, so long
as India maintains her present uncommitted attitude, the attainment of this ideal is
impossible. Of course we must do everything we reasonably can to keep India in the
Commonwealth, to dissuade her from adopting policies that are not in accordance
with what we ourselves judge to be the wise course in world affairs, to soften at any
rate the sharpness of differences between India and other members of the
Commonwealth such as Pakistan or South Africa, and to give her, both
diplomatically and in material ways, such help as it is to our interest to give and as
our circumstances make possible for us.
But, as I said in my despatch . . . answering your three earlier connected
despatches about relations between Britain and India, there is unhappily a wide gap
to be bridged between Indian policy and our own, and this is a factor of which we are
necessarily obliged to take account. This gap amounts to a substantial divergency of
view between India and ourselves on the major problems of world power-namely,
nuclear armaments, and the need to contain Sino/Soviet expansionism by means of
defensive pacts. Relations between the two countries cannot but be deeply affected by
the radical difference which exists in their approach to these problems. We clearly
cannot count on India's full and wholehearted cooperation in fields such as this, and,

1

See previous document.
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so long as this is so, I fear that the triangular platform which you suggest is one that
could hardly be considered practicable. We simply would not dare exchange
information on foreign policy and defence with India with the same freedom as we do
in the case of Canada. I am ready to go as far as we possibly can but security must be
the test when we are considering telling all.
I now turn to your other suggestion that it might be worth framing a Declaration
of Principles and that such a declaration would have the advantages that you
mention in your despatch.
Let me in the first place say that it is not our intention that there should be annual
meetings of Prime Ministers, or that these should work to any regular schedule. They
are likely, as in the past, to depend on the movement of world affairs, but the strong
impression which we all had at the conclusion of the recent meeting was that it
would be well that a couple of years, if events made that possible, should elapse
before the next meeting took place.
Now for the declaration itself. Such exercises have their attractions but could we
really add anything to such general statements of moral principle and political
practice as are embodied in the Charter of the United Nations, the Human Rights
Convention and the Atlantic Charter, all of which we drafted with the greatest care?
And how, for instance, should we get over differences between India and South Africa
over aspects of liberty of the subject and between South Africa and other members of
the Commonwealth on the same and related questions? We cannot be certain that a
proposal to have such a discussion would necessarily be welcome e.g. to South Africa.
Refusals to discuss or hesitations about doing so, would be very damaging. And even
if discussion proved possible there would, in my judgment be a danger of its
becoming acrimonious, and so all the more unlikely to yield results. Indeed, the
result of tabling such an issue might either be to set back the achievement of the
objects which we all have in view or, alternatively, to produce a document which
contained no real substance and which was little more than a vaguely worded string
of general propositions.
For even if one takes the various items , which you yourself mention in the
concluding paragraph of your despatch there is very little among them that
admits of more than a general expression of purpose. Definition of the liberty of
the individual under the law could well produce, having regard to events in
South Africa, and even to certain recent developments in Ghana, sharp differences of opinion as to precisely what liberty was to be conceded. Freely elected
Parliamentary institutions are an ideal, but here again issues could arise over
franchises, electorates, the jerrymandering of constituencies in certain countries,
which may be very far from easy. Any declaration in regard to freedom of
thought, speech and action could again produce a difficult discussion and present
problems of definition which would not be easily resolved . Moreover, there are
certain topics to which most members of the Commonwealth would probably like
to see reference made in such a document but to which India would object- e.g.
references that were of an anti-communist character or critical of the policy of
Iron Curtain countries.
You will see that I am not keen and not persuaded but if in fact you have yourself
in mind the terms of a Declaration of Principles such as you mention, I would like to
see it. I shall await that before going any further with this idea.
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CO 1027/169, no 68
15 July 1958
'Promotion of the Commonwealth ideal in the UK': minutes of a
ministerial meeting to discuss a draft Cabinet paper
[On 4 May 1958 the prime minister requested investigation of this subject. This meeting
was chaired by Dr C Hill (nicknamed 'the radio doctor' because of his previous
contributions to broadcasting, and now chancellor of the Duchy of Lancaster); it was
attended by Lord Hailsham (lord president of the Council), G Lloyd (minister of
education), Lord Strathclyde (minister of state, Scottish Office), J D Profumo
(parliamentary under-secretary of state for the colonies), and C J M Alport (parliamentary
under-secretary of state for Commonwealth relations).]

The Meeting had before them a draft Cabinet Paper on projection of the
Commonwealth in the United Kingdom, circulated to Ministers by the Chancellor of
the Duchy of Lancaster on the 4th July, 1958.
The Chancellor of the Duchy of Lancaster said the Paper was an outline of action
which could be taken to project the Commonwealth in the United Kingdom. It was
proposed to increase expenditure by the Commonwealth Institute and the Central
Office of Information for this purpose.

1. General
The Lord President emphasized the importance of changing the title of Empire Day 1
to Commonwealth Day and regretted that the draft paper did not refer to this . The
Chancellor of the Duchy of Lancaster said it had been agreed at the meeting of
Ministers on the 19th May that this change should be made and the Secretary of
State for Commonwealth Relations had agreed to advise Commonwealth
Governments of the wish of Her Majesty's Government to make it. "the Minister of
Education explained that the Commonwealth Institute would be unable to do as
much as the draft paper implied during the construction of the new premises. The
Central Office of Information seemed likely to be able to do more and he suggested
that page three of the draft should be amended accordingly. The Parliamentary
Under-Secretary for the Colonies did not think the proposals outlined in the paper
would achieve the purposes which the Prime Minister had in mind. He thought a
fresh approach to the whole problem was needed. The Parliamentary UnderSecretary for Commonwealth Relations thought that extra . expenditure by the
Central Office of Information and the Commonwealth Institute would not make any
real impact. The Commonwealth must be seen as something new and a new
organisation was needed to launch a campaign. This was one reason why the
Commonwealth Relations Office favoured the concept of a Commonwealth Board
reviving some of the functions of the former Empire Marketing Board. The
Parliamentary Under-Secretary for the Colonies emphasized the importance of
interesting children in the Commonwealth and asked what could be done in the
education field, for example, to include Commonwealth subjects in school curricula.
The Minister of Education said he had no power to change school curricula but the
Commonwealth Institute could indirectly influence the Local Education Authorities
in this direction, although the results would not show quickly. The Lord President
thought that a new effort to interest the schools in the Commonwealth must be
1

24 May (Queen Victoria's birthday).
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linked with the change of Empire Day to Commonwealth Day. The Parliamentary
Under-Secretary for Commonwealth Relations said a telegram had been sent to
Commonwealth Governments about this change and he had no doubt it would be
made. The Ministers agreed that the celebration of Commonwealth Day must be a
basic feature in any new effort to arouse wider interest in the Commonwealth.
2. Finance

The Chancellor of the Duchy of Lancaster said that officials had proposed an
expenditure of say, £250,000 on projection of the Commonwealth in the United
Kingdom. At present the annual expenditure on the Oversea Information Services
was fixed at £15 million, and any money needed for some urgent project-such as
information work and broadcasting in the Horn of Africa-had to be found by
cutting down other information services. But the Government in the White Paper of
July 1957 (Cmnd. 225) had accepted the need for stability as well as expansion of the
Oversea Information Services. He could not agree to money for projection of the
Commonwealth being found within the £15 million limit for the Oversea
Information Services. The Lord President said that the draft paper's proposals would
be a marginally useful way of spending money. It would be wrong to devote money to
the projection of the Commonwealth in the United Kingdom if this had to be found
by cutting down Oversea Information work-for example in North America or
Canada, where the Information Services were essential to maintaining the AngloAmerican alliance.

3. Action by voluntary organisations
The Lord President said he had received and would circulate to the Ministers present
at the meeting a letter from Mr. Iwi,2 proposing that an organisation called "The
Friends of the Commonwealth Day Movement" should be set up with royal patronage.
Such a movement would be supported in part at least by subscriptions and could do
much unofficially to spread knowledge of, and interest in, the Commonwealth. The
Minister of State, Scottish Office welcomed this proposal, comparing it with the
English Speaking Union which had aroused great enthusiasm. The Minister of
Education said he understood that there were many small societies concerned with
Empire affairs and that rivalry and disagreement amongst them was very severe. The
Chancellor of the Duchy of Lancaster said that most of these societies were listed in
Appendix A to the report by officials, dated the 2nd April, 1958. The officials had recommended a conference of these societies, to be convened by the Secretary of State
for Commonwealth Relations, to discuss co-ordination of their efforts and better
employment of existing resources. The Lord President thought that little progress
would be made by such a conference unless it had some strong impulse to succeed,
such as would be provided if the Duke of Edinburgh were to call it. The Parliamentary
Under-Secretary for Commonwealth Relations, however, thought that the whole outlook of these societies was so nostalgic and so much concerned with the past of the
British Empire that they could not be effective in promoting the ideal of the
Commonwealth. The Lord President accepted this, but thought that a conference
called by the Duke of Edinburgh might lead to the formation of a new movement with
2

E F Iwi, solicitor, author of The evolution of the Commonwealth since the Statute of Westminster
(1951).
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new and up to date purposes. The Minister of Education said the membership of the
existing societies consisted largely of retired members of the Colonial Service, whereas
any new organisation must have an accent on youth. It might tie up with the proposals of the Colonial Secretary for a Commonwealth Youth Trust. The Parliamentary
Under-Secretary for the Colonies said that the Duke of Edinburgh had shown great
interest in a conference of Commonwealth youth organisations, to consider the project of a Commonwealth Youth Trust. D~partments were now examining the proposal.
The Colonial Secretary was most anxious that full advantage should be taken of the
willingness of the Duke of Edinburgh to take the initiative. He thought that
Departments should consider Mr. Iwi 'sproposal, which should then be submitted to
the Prime Minister. Subject to the Prime Minister's approval, the Ministers concerned
might seek the interest and help of the Duke of Edinburgh in launching a conference.
The Parliamentary Under-Secretary for Commonwealth Relations said there was
already an Empire Day Movement in existence, which had been agitating for its title
to be changed to the Commonwealth Day Movement. This organisation would have to
be the basis for further action. The Lord President thought the Empire Day Movement
would be only one of the many voluntary organisations which should be invited to take
part in a general conference sponsored by the Duke of Edinburgh. The Parliamentary
Under-Secretary for the Colonies said the Duke of Edinburgh would have to be given
latitude to approach this problem in his own way. He wished to reserve the position of
the Secretary of State for the Colonies on the subject of the Commonwealth Youth
Trust.

4. Further action
The Ministers agreed that:(1) The official group should consider and report on how best to broaden the
scope of the proposed conference of voluntary organisations in order to stimulate
the formation of an effective non-government body to promote the Commonwealth ideal.
(2) The official group should consider the possibility of the Conference being
sponsored by the Duke of Edinburgh and should take into account the proposals
made to the Lord President by Mr. Iwi.
(3) The possibility of action by Government in support of a voluntary effort to
promote the Commonwealth Ideal should not be ruled out but should be furthe r
considered in the light of the official group's report on the proposed Conference. 3
3

At a Cabinet meeting on 18 Nov 1958 it was formally decided 'Empire Day' would be re-designated
'Commonwealth Day'. All were agreed this was an essential first step; but unwillingness to provide
government money made it difficult to do much more.

532 CAB 134/1559, CPC 4(60)3
27 Apr 1960
'The future development of the Commonwealth' and implications of
Cyprus membership: minutes of Cabinet Colonial Policy Committee
meeting
The Committee had before them a memorandum by the Commonwealth Secretary
and the Minister of State fo r Colonial Affairs (C.P.C. (60) 9) which reviewed the list of
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dependent territories of the United Kingdom; examined how far they were likely to
qualify for self-government; considered which of them might be suitable candidates
for membership of the Commonwealth; and discussed the possibility that certain
smaller colonial territories might be granted some form of associate status within
the Commonwealth short of full sovereignty. The Committee also had before them a
memorandum by the Commonwealth Secretary and the Secretary of State for the
Colonies (C.P.C. (60) 10) which set out arguments for and against conceding full
Commonwealth membership to Cyprus and recommended that, after deploying
these arguments at the forthcoming Meeting of Commonwealth Prime Ministers, the
United Kingdom Government should conclude by suggesting that the balance of
advantage lay in accepting Cyprus as a full member of the Commonwealth.
The Prime Minister said that the Cypriot leaders' request that Cyprus should be
accorded full Commonwealth membership had brought into question the future
character of the Commonwealth association. Its relatively small population (550,000)
alone made Cyprus a marginal candidate for full membership. But, in addition,
Cyprus would have a special treaty relationship with Greece and Turkey which, by
giving those countries a right of intervention, would to some extent qualify its
independence. Could Cyprus, in this situation, play a full part in the counsels of the
Commonwealth? Would its admission tend to destroy the present concept of the
Commonwealth association?
In discussion the view was expressed that it would be prudent to agree without
delay that if, on becoming independent, Cyprus formally applied for full
Commonwealth membership, this should be conceded. The negotiations with the
Cypriot leaders on outstanding issues were nearing their end; and we should be ready
to give a prompt response on this question. Since we had already agreed to support
the Republic's membership of the United Nations, it would not be easy for us to take
the point that Cyprus would not be fully independent and ineligible on that account
for Commonwealth membership. Moreover, by meeting their request, we should
retain the goodwill of the Cypriots and secure a means of influencing their policies
which would be denied to us if Cyprus were outside the Commonwealth. Nor was it
certain that the grant of full membership to Cyprus would establish an undesirable
precedent. Cyprus could be regarded as sui generis because of its special treaty
relationship, and its admission need not automatically open the door to other small
territories. In any case, it must be recognised that the character of Commonwealth
membership had changed over the years, and that collective discussions between
Commonwealth Prime Ministers could not now have the same frankness as when a
few countries enjoyed Commonwealth status.
On the other hand, it was suggested that it would be unwise to take any hasty
decision on the issue of Commonwealth membership for Cyprus. The Cypriot leaders
had been promised no more than that an application by the Republic of Cyprus for
Commonwealth membership would be considered by other member Governments;
and Cyprus was not as yet in a position formally to make such an application. To
reach, in advance of the application, a decision in favour of full membership for
Cyprus would prejudice the wider issue of the future status of smaller colonial
territories. For if we admitted Cyprus we should find it difficult to deny full
membership to other territories which had comparable populations and were ripe for
independence. And although the Prime Ministers of an independent Commonwealth
of sixteen countries-the number already foreseen-could confer effectively

u

632

[533)

THE COMMONWEALTH

together, the addition of a number of small territories would make free consultation
between all member countries difficult or impossible. Perhaps a solution would be to
concede the title of Commonwealth membership, with the privileges of joint
consultation on economic and educational questions through the established
machinery, to all territories which qualified for self-government, but to restrict to
the larger countries the right to representation at Meetings of Commonwealth Prime
Miuisters.
Summing up the discussion the Prime Minister said that the decisions to be taken
would have far-reaching consequences; and there would be advantage in persuading
other Commonwealth countries to help in the formulation of a new policy towards
the smaller colonial territories. The case of Cyprus would serve as an illustration of
the general question. There would be opportunities to consider this in plenary
session at the forthcoming Meeting; and he proposed to discuss beforehand, with
certain other Prime Ministers, whether the Meeting might be asked to agree that a
small group of senior Commonwealth officials should study the problem and make
recommendations ....
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CO 1026/245, no 8
20 July 1960
[Proposal for a Commonwealth court of appeal]: letter from Sir G
Coldstream (Lord Chancellor's Office)! to Sir H Poynton (CO).
Minutes by I Watt, C G Eastwood, J C McPetrie & Sir H Poynton
[The idea of a Commonwealth court of appeal, or a peripatetic Judicial Committee of the
Privy Council, at one time quite widely canvassed, never in fact took off. Appeals to the
Privy Council were abolished by Canada in 1949 and by India, Pakistan and South Africa
in 1950, and it was feared that appeals to the Privy Council would peter out within a
generation. Labour Lord Chancellor Lord Jowitt was _keen to resuscitate the Privy
Council, and an appellate system for the High Commission Territories was an immediate
problem after 1949; the idea of a peripatetic court was, however, rejected (Hyam, ed,
Labour government and the end of empire, Pt I, pp lxvi-lxvii). The Conservative Lord
Chancellor Lord Kilmuir from 1954 revived the idea, and relentlessly pursued it against
the continuing objections of civil servants (notably Sir George Coldstream), who pointed
out the lack of Commonwealth enthusiasm. Among the Law Lords, only Lord Denning
supported a peripatetic court, while in Dec 1958 six out of nine Law Lords bluntly said
they would not go on overseas circuit Kilmuir therefore welcomed Senator Cooray's
initiative, once more trying to push the issue. Ceylon had a particular interest, being a
major user of appeals to the Privy Council (Robert Stevens, The independence of the
judiciary: the view from the Lord Chancellor's Office (Oxford, 1993), pp. 150-162).)

At the conclusion of the recent Commonwealth Prime Ministers' Conference, Mr.
Macmillan asked the Lord Chancellor to examine a proposal made by Senator Cooray
of Ceylon that a Commonwealth Court might be established.2 Senator Cooray was
immediately concerned with Ceylon's own problem which would arise in regard to
appeals to the Judicial Committee of the Privy Council if and when Ceylon became a
Republic. 3 The minutes of the Prime Ministers' Conference indicated that some
Commonwealth countries would be interested in considering the implications of
Senator Cooray's proposal and Mr. Macmillan thought that Ceylon and Malaya in
particular were anxious to see a new Court established.
1
2

Permanent secretary to the lord chancellor since 1954.
E J Cooray, barrister, senator since 1955, minister of justice, 1960.

3

It did so in 1972.
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The idea of a Commonwealth Court, with a judiciary drawn from the best talent in
the Commonwealth, is of course by no means new. The proposal that such a Court
might be set up to take the place of the Judicial Committee of the Privy Council
(which, although it includes members drawn from many different Commonwealth
countries, is primarily a United Kingdom body) was discussed as long ago as the
Imperial Conference of 1911. Since that time, there have been far-reaching
developments in the appellate structures of many Commonwealth countries. Canada,
South Africa, India, Pakistan and Ghana have abolished the appeal to the Judicial
Committee. Special arrangements have been made for Malaya. Perhaps even more
fundamentally, the Commonwealth now includes States of which The Queen is no
longer The Sovereign and for whom an appeal to the Judicial Committee is no longer
constitutionally appropriate.
On the other hand, the Lord Chancellor takes the view that the administration of
the law, its institutions, personalities and substance represent a potentially valuable
binding force in Commonwealth affairs and he has suggested to the Prime Minister
that it would be advisable for the implications of Senator Cooray's proposal to be
considered in the first instance by a committee of officials representing the
Departments mainly interested. With this view the Secretary for Commonwealth
Relations agrees and the Prime Minister has authorised the setting up of an official
committee under the direction of the Lord Chancellor.
In these circumstances, I am writing to ask whether the Colonial Office would be
willing to further this plan by appointing a representative or representatives on the
official committee which the Lord Chancellor suggests should be constituted under
my chairmanship? I should be very glad if you would be willing for McPetrie to serve
on the committee and anyone else whom you care to nominate ....

Minutes on 533

Mr. Eastwood
You will recall your interest in the proposal for a Commonwealth Court. ... Since
the Committee under Sir George Coldstream was set up Mr. McPetrie has attended
its meetings, and the result so far is the draft report behind Sir George's letter at
(19). (At one time we did consider consulting Colonial Governors but decided to
defer this until the Committee here had made more progress.)
The draft report, which Sir George Coldstream acknowledges is more precise and
forthcoming than the deliberations of the Committee had perhaps warranted, comes
out in favour of a new Court of Appeal as the supreme tribunal for appeal from the
independent Commonwealth countries. This Court would be composed of the most
eminent Judges from all the countries which acknowledge its jurisdiction. The
House of Lords would lose its position as the supreme judicial body for the United
Kingdom.
This new Court of Appeal would, so far as independent Commonwealth countries
are concerned, replace the Judicial Committee of the Privy Council. It is not,
however, proposed to abolish the Judicial Committee, and it is here that the main
Colonial Office interest lies. What Sir George Coldstream's draft report suggests is
that the Judicial Committee should remain as the primary Court of Appeal from
Colonial Courts, although there would be the opportunity for appeals then to lie
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from the Judicial Committee to the proposed new Commonwealth Court of Appeal.
The main argument for thus differentiating between the treatment of Colonial and
independent Commonwealth procedures is less, I think, one of emphasis on differing
political status than the practical argument that by and large Colonial Courts could
( not supply Judges of sufficient eminence to serve on the Commonwealth Court of
Appeal. On this aspect I cannot comment, but no doubt Mr. McPetrie will have
something to say. I do not myself personally feel that, politically, there is any
objection to this measure of differentiation.
In principle, I am in favour of trying to change the present arrangement, if only
because so many independent Commonwealth countries have now abolished appeals
to the Judicial Committee and thus one valuable link between the Commonwealth
countries has been much weakened. It is in an effort to bring them back, as it were,
into working this judicial link that Sir George Coldstream's committee has devised
this new scheme. Whether it will in fact appeal to those countries which do not
acknowledge the Judicial Committee one cannot, of course, say, but I feel that it
ought to be commended to them.

LW.
30.11.60
... Personally I am very glad to see the line taken in Sir George Coldstream's draft
report that we should try and get a Commonwealth Court of Appeal established.
I see the point in Sir George's proposal that the Judicial Committee should remain
in existence for hearing appeals from colonial courts but I agree with Mr. McPetrie's
criticisms of the proposal that there should be a channel of appeal from the Privy
Council to the new court. I wonder whether the two bodies could not exist side by
side. The members of the Judicial Committee would presumably all be members of
the Commonwealth Court so that the Judicial Committee would really consist of, as
it were, selected members of the Commonwealth Court wearing different hats.
I find it difficult to judge how far people in the countries from which appeals still
go to the Judicial Committee would prefer to retain that channel of appeal rather
than appeal to the Commonwealth Court. I would think that before the views of Sir
George Coldstream's Committee crystallize too far it would be well to collect the
opinions of geographical Under-Secretaries and higher authority on this point.
I have had a word with Mr. McPetrie and he thinks the time is not quite ripe for
this yet but we must not leave it too late because clearly the Committee will wish to
submit their report to Ministers in time for it to be considered well before the
meeting of Commonwealth Prime Ministers next March.

C. G. E.
19.12.60

Sir Hilton Poynton
As the matter is likely to come up at the meeting of Commonwealth Prime Ministers
in March, you should know that the committee appointed by the Lord Chancellor to
consider whether we should back the idea of a Commonwealth Court of Appeal is
likely to report in favour of it.
The first draft of the Committee's report is enclosed in No. (19). I suggest you need
not read it in detail as it is obviously going to be amended in a great many
particulars. The broad idea is that the Court should sit in one or more Divisions
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normally in London without precluding the possibility of occasional sittings
elsewhere. The Court will probably have to have at least 15 regular judges. The
greater part of these will probably have to come in the first instance from our own
Law Lords, the rest from eminent judges in the Commonwealth. The House of Lords
would lose its position as the supreme judicial body for the U.K. and the new Court of
Appeal would, for independent Commonwealth countries, replace the Judicial
Committee of the Privy Council. It is proposed however that the Judicial Committee
should still remain in being for appeals from Colonies. The original draft suggested
that there might be an appeal from the Judicial Committee to the Commonwealth
Court. Mr. McPetrie in paragraph 3 of No. (20) puts up strong arguments against
this. It seems to me that it would be easy enough to ensure that the Judicial
Committee in purely colonial cases consisted of persons who were also Members of
the Commonwealth Court. The Committee have not yet decided their
recommendations on this point.
The whole idea of a Commonwealth Court will, as the committee recognize,
require a great deal of "selling" to other Commonwealth countries but it seems to me
well worth the attempt to sell it and I am very glad the committee are proposing to
report in favour of it, though it may not succeed. No doubt nothing like finality on
the question will be reached at the Prime Ministers' Conference and it will inevitably
be some time before it is put into effect-and by that time there may not be many
colonies left . ...

C. G. E.
11.1.61
Seen thanks. This seems to be moving in a sensible direction. I have no comments at
this stage but would like to see again after the meeting on 19th January.
A. H.P.
12.1.61

Sir Hilton Poynton
You wished to see these papers again. At the last meeting of the Committee (19th
January) they discussed the question of Colonial appeals without taking a final
decision. Their definite inclination, however, was to recommend that, if a
Commonwealth Court was established, that Court should not hear appeals from the
Colonies, which should continue to be heard by the Judicial Committee of the Privy
Council. If they make a recommendation to that effect I think it practically certain
that the Committee will also recommend that there should be no avenue of appeal
from the Judicial Committee to the Commonwealth Court.
2. The Committee's reasons for wishing to retain the Judicial Committee for
Colonial appeals are:(i) The Judicial Committee is a tried and experienced Court which has been
dealing with Colonial appeals for a long time and it would be a mistake to replace
it by a new Court which might not prove so good for that particular purpose.
(ii) The Committee propose to recommend a fairly effective filter to reduce the
kinds of appeal that would lie to the Commonwealth Court and ensure that the
new Court was occupied only with cases of major importance. If this filter was
applied to Colonial appeals it would exclude some which at present reach, and
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quite rightly reach, the Judicial Committee; and it was considered that it would
not be desirable to apply two standards for the admission of appeals to the new
Court-a strict one for independent countries and an easier one for Colonies.
(iii) The functions of the Judicial Committee as a Court of Appeal for the Colonies
would gradually disappear as the number of Colonies was reduced and this on the
whole seemed better than making a sudden switch to a Commonwealth Court. ...
J. C. McP.
23.1.61
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CAB 133/200, C(60)122
23 July 1960
'The constitutional development of the Commonwealth': report
(Cabinet memorandum) by a study group of Commonwealth officials
(chairman, Sir N Brook)
[Extract]
[This document was extensively summarised in Morgan, Guidance towards selfgovernment, pp 109-112; it has been analysed by W D Mclntyre in 'The admission of
small states to the Commonwealth', Journal ofImperial and Commonwealth History, vol
XXIV (1996), pp 268-270. For its origins, see document no 532 above.]

Part I
At their Meeting in May 1960 the Commonwealth Prime Ministers agreed that a
group of senior officials (from the United Kingdom, Canada, Australia, New Zealand,
India and Ghana) should be appointed to review the constitutional development of
the Commonwealth, with particular reference to the future of the smaller dependent
territories, and to make an analysis, with alternative suggestions, for consideration
by Commonwealth Governments. We were appointed in pursuance of this decision.
The Prime Minister of the United Kingdom kindly arranged for the facilities at
"Chequers" to be placed at our disposal for the purpose of our meeting, and we met
there from 17th to 23rd July, 1960. We are forwarding our report through the United
Kingdom Government for consideration by the Governments of all the member
countries of the Commonwealth.
2. The member countries of the Commonwealth constitute a free association of
independent sovereign States, all of which have, in varying degrees, the following
common characteristics-a certain weight of population; political, financial and
economic viability; the ability to play a role in world affairs and to carry weight in
world councils; and the capacity for self-defence, at least against local acts of
aggression. It is, in short, a relatively small group of relatively large countries. This
fact has had an important influence on the character of the association and on the
relations between its members.
3. The members of the Commonwealth have found their association to be of
considerable value to them, both severally and jointly. Each of them has felt, in
varying degrees, that its own position and influence in the world have been enhanced
by its membership of this association; and the Commonwealth has itself been able to
exercise a valuable influence in world affairs.
The strength and cohesion of this association have been enhanced by the processes
of consultation between its members on matters of common concern. The full
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exchange of information and views between the member countries has done much to
create, or to reinforce, a common approach to many of the international problems
which are of concern to them. At the centre of these processes of consultation are the
Meetings of the Commonwealth Prime Ministers themselves, which have always been
characterised by a frankness and intimacy of discussion unparalleled in international
gatherings. These occasions for free . and informal discussion of the international
problems of the day, and the opportunities which they provide for personal contacts,
have been highly valued by the Prime Ministers of the member countries of the
Commonwealth. They have become one of the strongest links in the chain of
Commonwealth consultation.
4. This atmosphere of intimate discussion could be impaired if the membership
of the independent Commonwealth were very greatly enlarged. An increase in its size
would not significantly affect the processes of day-to-day exchange of information
and consultation through official channels. Nor would it involve any dramatic
change in the character of Commonwealth meetings, whether of Ministers or of
officials, on technical matters such as finance, economics or education. It is the
special nature of the Meetings of the Commonwealth Prime Ministers themselves
that is most likely to be impaired by any large increase in the numbers attending.
Our task, as we have interpreted it, has been to try to forecast the extent to which
the membership of the independent Commonwealth will grow over the next decade,
with particular reference to the smaller dependent territories; to consider how far
the accession of new members may alter the character of Commonwealth cooperation and of Commonwealth Meetings, especially Meetings of Commonwealth
Prime Ministers; and to examine alternative means by which, despite these changes,
the value of the Commonwealth association might be preserved.
Part If

5.

By the end of 1960 the member countries of the Commonwealth will totalll:
Population
(millions)
United Kingdom
Canada
Australia
New Zealand
South Africa
India
Pakistan
Ceylon
Ghana
The Federation of Malaya
The Federation of Nigeria

51.0
18.0
10.2

2.5
14.7

397.5
84.0
9.2

6.7
6.3
36.0

6. Annex I of this report contains a list of all the dependent territories of the
United Kingdom and of other members of the Commonwealth, together with a map
and notes on their population and their present constitutional position.
7. The Federation of Rhodesia and Nyasaland, with a population of 8 millions, is
in a special position. By long-standing agreement the Prime Minister of the
Federation is invited to attend Meetings of Commonwealth Prime Ministers, but the
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Federation cannot achieve Commonwealth membership in the full sense until it has
attained independence. Its future is at present under consideration; but we have
assumed, for the purposes of this report, that a Central African Federation in some
form will remain in being.
8. Over the next few years five territories with characteristics similar to those of
the existing member countries will cease to be dependent on the United Kingdom
and are likely to apply for Commonwealth membership. These are:
Population
(millions)
2.3
3.0
8.8

Sierra Leone
The Federation of the West Indies
Tanganyika
Kenya
Uganda

6.4
5.7

It is assumed that these countries, on any view, would be admitted to
Commonwealth membership.
For Sierra Leone the date of independence has already been fixed-April 1961.
The Federation of the West Indies may achieve independence towards the end of 1961
or early in 1962. Tanganyika might reach that goal not long afterwards. The rate of
progress of Kenya and Uganda towards independence is less easily predictable.
9. We now turn to the smaller dependent territories. These vary widely in
population and in constitutional status. Some are likely to qualify for independence
within the next few years, but it is hard to forecast the pace or the exact pattern of
constitutional growth of the others. In general, however, it would be wise to assume
that the rate of advance towards self-government or independence is likely to
accelerate rather than slacken. In some cases therefore, even though independence is
not at present foreseen within the next decade, it would not be safe to assume that
the territories will be content to rest on internal autonomy for so long. With these
reservations in mind we have found it convenient for the purpose of our study to
group these territories in the following categories:
10. Territories whose independence is already assured
Cyprus ...
Western Samoa
British Guiana

550,000
100,000
520,000

August 1960
January 1962
No date fixed

Cyprus will become independent on 16th August, 1960. The Cypriot leaders have
indicated that the new Republic will probably wish to apply for membership of the
United Nations and of the Commonwealth. Cyprus presents special problems, not
only because of its small size, but because of its close relationship with two countries
outside the Commonwealth-Greece and Turkey. Annex 11 contains a summary of
the main considerations for and against the admission of Cyprus to Commonwealth
membership. It will be for the member Governments of the Commonwealth to weigh
these considerations if an application for membership is made. It is however relevant
to our enquiry to note that, if Cyprus is admitted to membership of the
Commonwealth, this will for the first time demonstrate that small countries need
not be excluded from Commonwealth membership because of their size-especially
if they have first attained membership of the United Nations.
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Western Samoa.- The Government of New Zealand have promised independence
to the trust territory of Western Samoa by the beginning of 1962. She will then be
constitutionally qualified to apply for membership of the United Nations and of the
Commonwealth. It does not necessarily follow, however, that she will wish to exercise
her right to apply for membership of either. The New Zealand Government foresee a
possible solution in the form of a Treaty relationship under which Western Samoa,
after achieving independence (which will necessarily include responsibility for her
own external affairs and defence), would ask New Zealand to conduct her external
relations and defence. In that event she would probably not apply for membership
either of the United Nations or of the Commonwealth-though she would wish to
retain all the privileges and benefits she already enjoys through association with the
Commonwealth.
British Guiana.-At the Constitutional Conference held in March 1960 the United
Kingdom Government promised that British Guiana should achieve independence;
and, although no actual date was fixed, the probability is that she will become
independent by about 1963. It is possible that she might eventually accede to the
West Indies Federation, but the promise of independence was not made conditional
upon her doing so.
11. Territories which are likely to seek independence within the next decade
Singapore
Malta
British Honduras
Aden Protectorate

Population
1,470,000
320,000
80,000
660,000

Singapore has complete internal self-government with a locally appointed
representative of the Sovereign. The Government of Singapore are not at present
seeking any change in the present status; but in a country with a young and
politically-minded population there is bound to be mounting pressure for
independence. Singapore might achieve this initially as a separate unit, but might
ultimately become part of a wider Malayan Federation.
Malta enjoyed internal self-government until 1958, when the constitution was
suspended. Steps are now being taken towards an early restoration of representative
Government. The political situation and personalities in Malta make it unusually
difficult to forecast what may happen, but here again the possibility of independence
must be taken into account.
British Honduras is likely to attain internal self-government within 5 to 10 years.
But the situation is complicated by the long-standing claim by Guatemala to sovereignty over British Honduras and by the fact that, when British Guiana becomes independent, British Honduras will be the only remaining British dependency on the
American continent. The people of British Honduras have made it clear that they do
not wish to sever the British connexion-certainly they do not want to be swallowed
up by Guatemala. The territory is not viable as an independent nation. After the West
Indies Federation and British Guiana have become independent (whether
not the
latter has joined the Federationfjnternal and external pressures for the independence
of British Honduras are bound to grow. The best solution would be for British
Honduras also to join the West Indies Federation. This possibility is constitutionally
open to her, but at present it finds no favour in British Honduras.

or
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Aden Protectorate.-Although at present the Rulers are more preoccupied with
consolidating the newly formed Federation, the pressure of events in the Middle East
generally, and the recent independence of Somalia, might well lead to a situation
witbin 10 years in which a demand for independence became irresistible. In that
event Aden Colony would probably be left to follow its constitutional development as
a separate unit.
12. Territories which are not likely to aspire to independence within the next
decade.
Aden Colony
Bahamas
Basutoland
Bechuanaland Protectorate
Bermuda
Brunei
Fiji
Gambia
Gibraltar
Hong Kong
Mauritius
North Borneo
Papua and New Guinea
Sarawak
Seychelles
Swaziland
Tonga
Zanzibar

Population
140,000
130,000
640,000
300,000
40,000
70,000
360,000
280,000
25,000
2,680,000
610,000
400,000
1,830,000
630,000
40,000
240,000
60,000
300,000

Of these it is possible that at some stage Brunei, North Borneo and Sarawak might
seek to join in a wider Malayan Federation.
Zanzibar seems unlikely to aspire to independence on her own, but might well
seek attachment to one of the independent East African territories or to a Federation
of those territories if one came about.
For the Gambia, the possibilities would seem to be either absorption into the
neighbouring territory of Mali, or some form of association with Sierra Leone, or
continued dependence on the United Kingdom with full internal autonomy. At
present the people of the Gambia are strongly opposed to any idea of absorption into
Mali.
If Western Samoa became a member of the United Nations and of the
Commonwealth (see paragraph 10 above), there would almost certainly be pressure
for similar Commonwealth treatment from Fiji and Tonga and possibly others.
In Hong Kong there are no signs of any general demand for constitutional
advance.
13. In addition there are various small and scattered islands in which no
constitutional questions of significance are likely to arise. These include, for
example:British Solomon Islands.
Gilbert and Ellice Islands.
New Hebrides Condominium (Anglo-French).
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Virgin Islands.
Falkland Islands and Dependencies.
St. Helena and Dependencies.
Cook Islands (New Zealand).
Nauru (Australia).

14. To sum up, it would seem that we must count on (i) the certain addition of
five new Commonwealth members (Sierra Leone, the West Indies, Kenya, Uganda
and Tanganyika); (ii) the probable addition of Cyprus, British Guiana and Singapore;
and (iii) the possible addition of the Aden Protectorate, British Honduras, Malta and
Western Samoa. Thus, taking also into account a Central African Federation in some
form, the total Commonwealth membership may rise within the next decade to a
minimum of 17 or a maximum of 24.
15. Eventually, the problem may be simplified to some extent by merger or
federation between Commonwealth countries.
Among the larger countries, the problem of numbers is already being eased by the
principle of federation-in Malaya, Central Africa and the West Indies. And, although
the East African territories will initially apply for Commonwealth membership as
separate units, it may be that they may thereafter combine together in a Federation
which would send a single representative to Commonwealth Meetings.
Among the smaller dependent territories, as indicated above, there are also
possibilities of amalgamation. British Honduras and British Guiana may eventually
agree to join the Federation of the West Indies. Zanzibar may link itself with an East
African Federation or with one of the existing East African territories. Singapore and
the Borneo territories may in the long run form part of a wider Malayan Federation.
The Gambia may join with one of its neighbours.
Mergers of.this kind, which resulted in a smaller number of more viable units,
would tend to simplify and strengthen, constitutionally and practically, the links
between the various countries of the Commonwealth.
16. Even so, on the forecast we have made, it seems likely that in 10 years' time
the number of Commonwealth members could well be double what it is to-day.

Part III
17. In this part of our report we examine a number of suggestions which have
been put forward with the object of preserving, despite increasing numbers, the
intimate character of the Meetings of Commonwealth Prime Ministers. These are:
(i) The recognition of a constitutional status short of independence (in this
report described as "Statehood") which would provide a special Commonwealth
relationship for smaller territories.
(ii) The exclusion of countries below an arbitrary limit of size from
representation at Meetings of Commonwealth Prime Ministers.
(iii) An arrangement, on the analogy of the Security Council, by which the
Meetings of Commonwealth Prime Ministers would comprise a certain number of
permanent members and an additional number of temporary members chosen in
rotation.
(iv) The development of a system of regional Commonwealth Meetings, by which
the smaller countries would participate only in the regional gatherings and not in
the main Meetings of Commonwealth Prime Ministers.
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(v) Certain changes of procedure at Meetings of Commonwealth Prime Ministers
which would help to preserve the essential character of those Meetings, despite an
increase in the number of countries represented.
18. These suggestions, though they have the same objective, approach it by
different routes.
The first assumes that, within the Commonwealth, independence will continue to
carry with it the right of attendance at Meetings of Commonwealth Prime Ministers.
On this basis it seeks to limit the size of those Meetings by making it more attractive
to smaller territories to rest in a status short of independence.
The second, third and fourth of these suggestions would introduce what would be
a new principle-namely, that membership of the Commonwealth would not
automatically carry with it the right of attendance at Meetings of Commonwealth
Prime Ministers. Under these suggestions no attempt would be made to restrict the
growth of Commonwealth membership; but only a limited number of members
would be eligible, at any time, to attend Commonwealth Meetings at the highest
level.
The fifth suggestion involves no structural change. It assumes that the
constitutional development of dependent territories will be allowed to take its
natural course, and that countries attaining independence will qualify for
Commonwealth membership and for attendance at Meetings of Commonwealth
Prime Ministers. It contemplates however that, to meet the consequent increase in
numbers, there should be some changes of procedure in the conduct of those
Meetings . ...
Part IV

46. In our examination of the problem remitted to us we have throughout
assumed that it is a major objective of policy to find a place in the Commonwealth for
the smaller dependent territories if and when they attain independence. It would be a
frustration of much that the Commonwealth stands for if, on attaining
independence, a small country, however warm its Commonwealth sentiments, found
the terms on which it could remain in the Commonwealth unacceptable and
preferred to leave it. In such circumstances these countries would proceed to
independence outside the Commonwealth, would be accepted for membership of the
United Nations, and would start their international life without the help and support
that Commonwealth association can give them, and possibly with resentment
against the Commonwealth which had rejected them. It would seem paradoxical if
the Commonwealth, whose members have held out independence as the goal for
their dependent territories, were more restrictive in its requirements for
membership than the United Nations.
47. The suggestions that we have examined in this report under the headings of
"Statehood" and "Limitation of Privileges" all contain the danger that, presented
with the alternatives of remaining in the Commonwealth with something less than
the full privileges of membership or of leaving the Commonwealth to become an
independent foreign State, most of the possible aspirants for independence within
the Commonwealth might opt for the latter course.
48. The only sure way of avoiding this danger would be to grant full
Commonwealth membership to all territories, irrespective of size, on their
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attainment of independence. This is also the solution which, in principle, is most
consistent both with the aspirations of the new nations and with the general ethos of
the Commonwealth. It would, however, be a weighty argument against this course if
the consequent enlargement of Commonwealth membership made it impossible in
practice to maintain the essential value of the Commonwealth association as we
know it.
49. To judge how far the growth in membership is likely to endanger the
character of Commonwealth co-operation requires a forecast of the extent and
nature of that growth. In Part 11 of this report we have made such a forecast
extending over the next 10 years. We limited our analysis to this period because we
felt that it was the longest for which it is profitable to plan or for which it is possible
to make other than purely speculative guesses. Our own conclusion is that, over that
period at any rate, the increase in numbers may not be unmanageable. If that
conclusion were accepted by Governments it should be possible to maintain the
essential character of the Commonwealth association and at the same time to
continue to accord the full privileges of membership to dependent territories which,
on attaining independence, desire to claim them.l.2
1

This report was circulated to governors. Their responses were uniformly in the direction of seeing their
territories moving faster than indicated, and of arguing that the days of the Commonwealth as a 'cosy
club' were over- there was no possibility of second-class membership because its uniqueness depended
on having no artificial barriers to curb or direct its growth (CO 1032/225, no 111).
2
Annex (table of dependent territories of UK) omitted: see 545 (annex) for revised table.

535 PREM 11/4640
9 Aug 1960
'The British legacy: the "intangible" links of the Commonwealth
association': CRO confidential print (part of 'Survey of the
Commonwealth, 1960- 1970')
[Extract]
Summary

This Study analyses the more important of the instinctive, intangible and nongovernment links that bind the countries of the Commonwealth together. Most, if
not all of these links have grown out of the historic association between the United
Kingdom and other Member countries. These links are therefore in the nature of the
legacy of British rule.
2. The Commonwealth is, of course, very much more than a loose association of
Governments. The everyday lives of the peoples of the different Member countries
have become closely associated-far more so than with those of the peoples of
foreign countries. Basically, their ideas and ideals have much in common; personal
and professional relationships abound; shared endeavour and achievement have
greatly influenced the pattern of all their lives. In short, the Commonwealth is a
vigorous social organism. This is its most distinctive characteristic (paragraphs 1 to
6).
3. It has been necessary to select only the more conspicuous of these instinctive
links for analysis (there are so many that an exhaustive list would fill a book).
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The Democratic Ideal (paragraphs 7 to 17).
The English Judicial System (paragraphs 18 to 25).
Language (paragraphs 26 to 35).
Education (paragraphs 36 to 46).
Economic Associations (paragraphs 47 to 49).
The Professions (paragraphs 50 to 56).
Scientific Co-operation (paragraphs 57 to 62).
The Armed Forces (paragraphs 63 to 65).
Civil Servants .(paragraphs 66 to 68).
The Churches (paragraphs 69 to 74).
Population Movements (paragraphs 75 to 76).
Visits (paragraphs 77 to 80).
Sport (paragraphs 81 to 84).
The Arts (paragraphs 85 to 89).
Countervailing Links with Foreign Countries (paragraphs 90 to 101).
Conclusion (paragraphs 102 to 103).

4. In some cases the British legacy is a wasting asset. A number of
Commonwealth countries have already made very radical alterations to the
Westminster model of Parliamentary Democracy that we bequeathed to them. But
although we must expect them to evolve forms of government best suited to their
needs (neither of which need resemble our own) there are good grounds for believing
that an attachment to the democratic way of life is still common to all Member
countries. Language barriers are also beginning to appear-not because English is
dying out as the lingua franca of the Commonwealth but because we are losing our
former ability to speak Oriental and African languages. There is also some danger
that professional barriers will be set up (particularly by the newer Member
countries). Similarly the memories of wartime comradeship will become less
important as a new generation comes forward.
5. For the most part, however, the British legacy has appreciated in value and is
being adapted to changing needs and circumstances. In brief, the everyday lives of
the peoples of the Commonwealth are becoming more mixed up together rather than
less so.
6. As the other Commonwealth countries grow up and take their proper place in
the world, other links of this sort with foreign countries are inevitably established.
The United States occupies a unique position in Canadian life, and is already
exercising a powerful influence in Australian life. In the rest of the Commonwealth,
partly because English is also the language of the United States, and partly because of
her political and economic importance, the United States is less "foreign" than most
other non-Commonwealth countries. Western Germany is sharply increasing her
trade with the Commonwealth and this will lead to other links. Regional associations
assume considerable importance in the lives of the Asian and African Members of the
Commonwealth-though as yet the appeal is an emotional rather than a practical
one. Lastly, Communist countries are forging links with certain sections of the
population of some tropical Commonwealth countries. Communist doctrines hold
no brief for the Commonwealth association, and to the extent that they penetrate
these countries they are sure to weaken the latters' attachment to the
Commonwealth.
7. It is not the purpose of this Study to make recommendations. These will form
the subject of the final Study in this survey. All that we are concerned to do here is to
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assess the strength of existing instinctive links between Commonwealth countries,
and to suggest whether they will become more or less vigorous over the next decade.
The evidence shows very clearly that these links play a highly important part in the
lives of Member countries, and are welcomed for their own sake. They are a vital
background to the policies pursued by the Governments concerned, and show every
sign of maintaining the essential cohesion of the Commonwealth. They suffer,
however, from two limitations. Most of these links (for historic reasons) lie between
the United Kingdom and other Member countries and far too few of them between
other Members themselves. This has obvious advantages for the United Kingdom, but
it is in the best long-term interests of the Commonwealth that this pattern should be
diversified over the next 10 or 20 years. Secondly, although migration has provided
an enduring "family" link between the United Kingdom and the other Anglo-Saxon
countries of the Commonwealth that extends over the whole range of their respective
societies, the links between the United Kingdom and the Asian and African Members
lie mainly between the educated, moneyed and ruling classes and do not necessarily
extend to the masses. Admittedly in these countries the older generation (in all walks
of society) remembers with affection the District Officers, doctors and soldiers that
the United Kingdom had sent out while responsible for their good government. But
this is a wasting asset. The future will depend on the continuing links with which
this paper deals; and they cannot cover as wide a section of these societies as the old
links did.

The 'intangible' links
. . . 2. In many ways these links are the life-blood of the Commonwealth
association. They exist, for the most part, on the personal plane. They are, therefore,
adaptable to changes in the composition and structure of the Commonwealth; they
take many of the rough edges off nationalist aspirations; and they survive differences
and disagreements between the Governments of Member countries .. . .

A. The democratic ideal
. . . 13. All Commonwealth countries began their independent existence as
parliamentary democracies. Broadly speaking they inherited the Westminster model
of parliamentary government. The Washington model was not copied-even though
the majority of Member countries are federations or unions of States. ·
14. But in a number of cases the Westminster model has failed to provide the
means of sound government. This is no reflection on the efficacy of the Westminster
model-more generally it has been because the people concerned have not been
sufficiently educated to work so sophisticated a system of government. ...

B. The English judicial system
. . . 24. . .. it is hardly surprising that something of a freemasonry exists between
the legal professions of the Commonwealth. England, being the progenitor of
Common Law, has traditionally attracted law students from other Commonwealth
countries. In the early life of these countries, the attraction was a matter of necessity
(since recognised law schools of their own were seldom established until they were
well on the way to independence) . But a call to the English bar is still accepted as a
stepping-stone in the legal professions of many Commonwealth countries, whether
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or not they have their own schools. To-day, as much as 60 per cent. of the student
population of some Inns of Courts come from the oversea Commonwealth. Quite
apart from this, there are many close connexions between the Bar Associations of the
various Commonwealth countries. And the fact that the legal profession produces so
many politicians in all Commonwealth countries ensures that this community of
thought and procedure is extended to a sizable element of their respective
legislatures.
25. The respect for English law and the English judicial system is well
demonstrated by the reliance which emerging Commonwealth countries continue to
put on the United Kingdom. Both Ghana and Malaya have retained expatriate (United
Kingdom) judges to tide them over the initial stresses of independence. They, and
Ceylon earlier, have requested the secondment of Parliamentary draftsmen. Nor have
they hesitated to seek expert help from the United Kingdom in the drafting of
technical legislation. None of this involves any derogation of their sovereignty. But it
does emphasise the value they attach to close associations with the English judicial
system ....

C. Language
27. It would be very misleading to suggest that English is the principal language
of all Commonwealth countries. Indeed, it is only in the United Kingdom, Australia
and New Zealand that English is the undisputed mother tongue ....
34. Thus, while the only effective linguistic link in the Commonwealth is
English, it is a link between the Western-educated people of the Commonwealth-a
minority club. It can take no account of the gap that remains to be bridged to the
vernacular-speaking millions of the Commonwealth. To a limited extent the Overseas
Service of the BBC does something to bridge this gap. But it must always depend on
the ability of its potential audience to buy expensive wireless sets and on their
willingness to listen. At best therefore this is a one-way exchange. A proper
understanding of what is going on in the tropical Commonwealth must in the last
resort depend on an ability to hear and understand what the masses think and say.
The purely physical restrictions on being able to do this are greater than they have
ever been before. But even when these restrictions are overcome, we are in danger of
relying too much for this knowledge on what the English-speaking Asian or African
tells us in English. This is a disadvantage that Asian and African Members of the
Commonwealth do not experience in regard to understanding what the Anglo-Saxon
Commonwealth thinks.
35. It would be misleading to offer no qualifications to this somewhat pessimistic
conclusion. Australia and to a marginal degree New Zealand are taking a new interest
in Oriental languages. It is most improbable that they will do a great deal to redress
the linguistic imbalance that has followed the break-up of the old Empire; but at
least they account for a small credit entry on the balance sheet. Far more important
than this is the fact that the Anglo-Saxon Commonwealth can speak with and
understand the ruling and managerial classes of the tropical Commonwealth
countries; and what the latter say will go as far as the masses are concerned.

D. Education
36. One of the most important of the personal links between the peoples of the
Commonwealth is the one formed in the course of education and training.
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37. The Commonwealth association offers a remarkable field of opportunities
for links of this sort. Much of it stems from the very high regard that the rest of
the Commonwealth has for British educational standards. It is also our great good
fortune that the education system we have evolved is divorced from politics, and
that the legacy of learning we offered to the Commonwealth has not been identified with imperialism. As a result, the demand for British education has
grown each year-despite nationalist aspirations and despite the grant of independence ....

E. Economic associations
. . . 48. The British Empire was in many respects the accidental product of
British trading interests. Trade flows were thus established between the United
Kingdom and her oversea possessions that have persisted irrespective of the political
changes that have given birth to the independent Commonwealth. Admittedly the
commercial importance of the United Kingdom to other Commonwealth countries
has somewhat diminished since the nineteenth century; but the United Kingdom is
still the best customer for all Commonwealth countries, save Canada for whom the
United Kingdom is the second best. The trend has been in the other direction as far
as the United Kingdom is concerned. For her the commercial importance of the rest
of the Commonwealth has steadily grown throughout the twentieth century, and
although there are signs that this may ease slightly over the next ten years, about 45
per cent. of the United Kingdom's total trade is with the Commonwealth to-day. The
Commonwealth is therefore of bread and butter importance to all the peoples of all
Commonwealth countries. In particular, those whose livelihood depends on
production, trade and business find it very necessary to take a special interest in all
matters that are likely to influence market opportunities in the Commonwealth. The
pattern of these mutual interests tends to lie between the United Kingdom and other
Commonwealth countries rather than between other Commonwealth countries
themselves ....

F. Professional qualifications
. . . 55. Co-operation within the professions assumes many forms. Some of them
have machinery for pooling expert knowledge and for seeking solutions to each
other's problems (e.g., the Commonwealth Medical Conference that was set up in
1948). Many of them hold periodic congresses, or informal meetings (e.g., the
meeting of Commonwealth ·Law Societies in Victoria in 1959). Most United
Kingdom professional bodies have branches in other Commonwealth countries,
and through them play a quiet but valuable role in improving the standards of the
local profession. And where the newer Commonwealth countries attempt to set up
Law Schools, Schools of Medicine and so forth, help is readily forthcoming from
the United Kingdom professional body concerned (if only because it is anxious to
maintain British rather than foreign standards in the Commonwealth) . The greatest measure of co-operation, however, stems from the personal relations established between individual members of the various professions-as is typical of all
things touched by the Commonwealth association. Sometimes these examples of
personal co-operation hit the headlines (the readiness of Sir Hugh Cairns, himself
a dying man, to fly to assist the Ceylon doctors' struggle to save Mr. D. S.
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Senanayake's life; 1 or the contributions made by many eminent Commonwealth
constitutional lawyers in framing constitutions for Malaya and Nigeria). But more
often the circumstances in which personal relations lead to co-operation are everyday ones-and the example disappears in the record of time ....

G. Scientific co-operation
57. Scientific research has had a big part to play in the recent economic
development of the Commonwealth, and has been largely directed to its benefit as a
whole rather than to the particular interests of any one of its Members. The pattern
of co-operation has historical origins- from the time that research was prompted by
the United Kingdom to solve the problems of the dependent Empire, to the presentday partnership between research bodies of all Member countries. These co-operative
endeavours depend greatly on the continued pre-eminence of the United Kingdom as
an international scientific centre, and on the United Kingdom's traditional interest in
tropical problems. But science is no respecter of group barriers; however wellestablished the habit of Commonwealth co-operation in this field has become,
Commonwealth scientists will increasingly look outside the association for help and
inspiration if these are ever lacking from within it. ...
H. The armed forces

. . . 65. There is no good reason why Commonwealth co-operation in this field
should diminish in the years ahead. The limitation in the past has been shortage of
funds, not lack of desire to co-operate. There are, of course, important questions that
turn on the weapons of the future. Some Commonwealth countries are beginning to
equip themselves with United States rather than United Kingdom weapons. But on
the whole a greater reliance on United Kingdom equipment seems likely to be the
common pattern for the future (Canada's special relationship with the United States
excepted).
I. Civil servants
. . . 67. These similarities between the respective Civil Services have paved the
way for instinctive and informal understanding between officers of different
Commonwealth countries with broadly similar responsibilities. Among the newer
Commonwealth countries there is the additional "bonus" that many of the officers
concerned served under British rule and unconsciously perpetuate British
techniques and British idioms. This, of course, is a wasting asset. But given a
continuation of Commonwealth Civil Services in their present form, much of the
existing "freemasonry" will certainly survive.
68. Since so much of the day-to-day administration of any country to-day must
perforce be performed by Civil Servants, this "freemasonry" is a matter of great
importance. It promotes easier, franker and better inter-governmental relations
between Commonwealth countries. Not only is it likely that Commonwealth Civil
Servants negotiating with each other on their country's behalf know each other on a
1

Sir H W B Cairns, leading neuro-surgeon, an Oxford professor and consultant neuro-surgeon to the
army, who pioneered the compulsory wearing of helmets by army motor-cyclists. Don Stephen
Senanayake, first prime minister of Ceylon, died as a result of a fall from his horse in Colombo, on 22 Mar
1952. Cairns died four months later, aged 56.
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personal basis already, but even where this is not the case the language and terms
they use and the responsibilities they exercise are familiar to each other and can be
taken for granted. Negotiations, meetings and conferences between Commonwealth
Civil Servants thus assume an atmosphere that is unique and that promotes a "family
feeling" .
J. The churches
... 74. It is distasteful to suggest that religion is a cloak for political endswhatever the record of some of the early British missionaries may have implied. But
the Churches provide some of the strongest personal links that exist within the
Commonwealth; they touch the heart of the ordinary man; and they offer an
inspiration to the Commonwealth ideal. Their influence is very real in the AngloSaxon Commonwealth countries. In the Asian countries their following is so small as
to make them of negligible importance. But in the battle for men's minds that is
being joined in Africa they could make a considerable contribution, since they enjoy
the initial advantage of having attracted a substantial following from the educated
classes.

K. Population movements
. .. 76. . .. In the last 10 years the total flow of immigrants into the United
Kingdom from the Commonwealth has reached a figure of about 60,000 a year
(nearly double the annual average of the 1920s and 1930s). A significant part of this
migrant in-take has been from India, Pakistan and the West Indies. For the first time
in English history, a coloured population, that now numbers nearly a quarter of a
million, has struck root in this country. The results have not always been happy and
may contain difficult social problems in certain areas. But in spite of these obvious
difficulties, the continuation of the "open door" policy which the United Kingdom
maintains for any British subject is greatly appreciated throughout the
Commonwealth and has helped to promote a more intimate relationship between the
United Kingdom and other Members than tends to exist between other Members
themselves.

L. Visits
. .. 78. There is comparatively little tourist traffic from the United Kingdom
outwards to the rest of the Commonwealth-or between other Commonwealth
countries. Air travel, however, has made it very much easier for business or purely
social visits to be paid between Commonwealth countries. It is almost certain to
increase the volume of tourist traffic in the years ahead .. . .
M. Sport
81. It is an old saying that under British rule the traditional amusement of
beating one's neighbour with a club gave way to the pastime of beating a ball with a
bat. British sports are certainly one of the more conspicuous legacies of British rule,
and have caught the imagination of the public through the Commonwealth.
82. Most British sports have, however, become internationalised during the
twentieth century. Lawn Tennis and Association Football are the more obvious
ones- though the list could be continued almost indefinitely. Two sports,
nevertheless, retain their British distinction-Rugby and Cricket. Both are the
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"glamour" sports of the countries that play them. Rugby (with deference to the
French champions) is an essentially Anglo-Saxon game, and provides a popular link
of great importance between the United Kingdom, New Zealand, South Africa and, to
a less marked degree, Australia. Cricket on the other hand is the sporting lingua
franca of the entire Commonwealth (save Canada, who as in so many other respects
takes her cue from the United States). It is as popular in the tropics as it is in the wet
chill of the English summer; its heroes are national heroes; its Test Matches draw the
big crowds in the United Kingdom, Australia, New Zealand, South Africa, India,
Pakistan and the West Indies, and are followed with an attention that is often denied
to momentous international crises. Sometimes this has provoked ugly memoriesthe body-line crisis of 1932, or the MCC's ill-mannered tour of Pakistan in 1956. But
these apart, cricket has generated an unrivalled sense of fair play and an innately
Commonwealth spirit that can be seen and felt by millions.
83. Athletics have also a special place in the annals of Commonwealth sport.
"Empire Championships" were held as long ago as 1911-as part of the "Festival of
Empire" that marked the Coronation of King George V. But the first properly
organised Empire Games were not held until1930. Apart from the break that the last
war imposed, they have been held at four-yearly intervals ever since (marking the
mid-period between Olympic Games). At the Cardiff Games of 1958, 37 teams from
all independent Commonwealth countries and from the bigger Colonies competed.
Commonwealth Games, as they have very properly become, are naturally overshadowed by Olympic Games; but they are followed with close attention throughout
the Commonwealth and leave no doubt of the vigorous reality of the association.
84. Commonwealth countries continue to recognise the very special position
that the United Kingdom has carved out for herself in the world of sport-St.
Andrews, Henley, Wimbledon, Wembley or Bisley are worth a pilgrimage for devotees
of their respective cults. In some cases annual fixtures of a specifically
Commonwealth character have established themselves on the sporting calendar
(e.g., the Commonwealth Golf Tournament). But in general it is a pity that more is
not done to exploit the great interest in sport that exists in the Commonwealth, or to
arrange more visits of competing teams in those sports that have become a speciality
with some of the smaller Member countries. Much could also be done to help them
raise their standards-and at very little cost. The Iron Curtain countries have
recognised the value of sport as a means of forging links with other countries, and
could well make the best of good opportunities that we are ignoring. Nevertheless,
the sporting links within the Commonwealth are impressive and are most unlikely to
weaken over the next decade.
N. The arts
.. . 89. It is very difficult to arrive at any dogmatic conclusion on the impact of our
artistic culture on the rest of the Commonwealth. There is absolutely no doubt that
it is respected, welcomed and appreciated. Its more spectacular manifestations (such
as visits by ballet or theatrical companies) tend to outshine the cultural exports of
non-Commonwealth countries. But these can only be far and few between. The
backbone of our artistic penetration is literature. It makes no pretence of competing
with mass entertainment imported from the United States. But so long as there is a
due regard for education and scholarship in the Commonwealth, and so long as we
show imagination and initiative in sharing with the rest of the Commonwealth this
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most precious creative endeavour, our way of life will continue to be understood. And
this is the surest means of persuading the rest of the Commonwealth to practise it.

0. Countervailing links with foreign countries
90. This study has shown that very few of the instinctive links that exist between
Commonwealth countries are in real danger of weakening over the next decade.
Many of them are in fact growing stronger; most of them could contribute more than
they do to the good of the Commonwealth as a whole. But a balanced view on this
topic cannot be obtained without a brief glance at the similar links that are being
built by the Commonwealth with foreign countries. Admittedly these need not
necessarily disrupt the pattern of the Commonwealth association-indeed all
Member countries acknowledge the need for inter-dependence with the rest of the
world, and fight shy of the suggestion that the Commonwealth should become an
inbred, exclusive association. Nevertheless, where instinctive links with foreign
countries tend to outstrip similar ones between Commonwealth countries, some
weakening of the social fabric of the association is bound to result.
91. It was Bismarck who said that the single most important fact for the next
century (i.e. , the twentieth century) was that both the British and Americans speak
English. This has already proved of major significance to the post-war development
of the Commonwealth, for it enables the United States to be less "foreign" to the
Commonwealth than any other non-Commonwealth country. Materially, the United
States has more to offer than the United Kingdom to-day; politically she is far more
important. It is hardly surprising, therefore, that a profusion of personal links
between Member countries and the United States should have been developedindeed one might have expected more than appear to exist already. ...
99. Lastly, there is the challenge of Communism. All countries of the AngloSaxon Commonwealth have found from experience that this is a God that has failed.
In Pakistan, Communism has been driven underground and the chances of personal
links to Communist countries are very slender. But in India, more guardedly in
Malaya, and to some extent in Ceylon, there are fruitful opportunities for links to
develop with Communist countries. India, for example, receives as much Communist
propaganda as British propaganda-and until recently it has been better prepared
and better distributed. At least 525 Indian students are known to be in Communist
countries at present (and the actual total may be considerably higher). Russian
technicians have penetrated India in a big way; and their conduct there has been
impressive and divorced from local politics. Russia is also rapidly becoming a world
centre of oriental scholarship, as was recognised by the decision to hold the 25th
session of the International Congress of Orientalists in Moscow this year. And Soviet
scholarship is directed to denigrating the West in the eyes of Asia, and to propagating
a Marxist version of oriental history. The pattern of Indian politics and of Indian trade
union affairs indicates very clearly that Communism has offered an appeal that has
attracted much support-and that its most effective resistant is Indian religion,
Indian tradition, Indian culture rather than any influence that the British left behind
(democracy notwithstanding) .. . .
100. There are good reasons why Communist links should not be quite so
influential in Ceylon or Malaya. In the case of the former, Trotskyism is a more
dominant influence than Marxism, and it is fairly clear that Russia (and China) are
only now beginning to make efforts to penetrate Ceylon but fortunately have not

652

THE COMMONWEALTH

[535]

made much headway so far. In Malaya's case, Communism has been seen at close
quarters over most of the post-war period and has become associated with communal
differences. Nevertheless Communist China is bound to exert considerable influence
over the Malay-Chinese and is having a significant impact on the student population.
Such links could rapidly grow in popularity if the country's economic progress does
not keep pace with its population increase. The real threat to instinctive links with
the Commonwealth in Malaya is from China- whether because of any deliberate
efforts China may make or because the Malay-Chinese cannot escape the instinctive
ties of family, race, language and culture.
101. In West Mrica, Communism does not appear to have made similar progress
yet. A handful of students admittedly go to Communist countries; and Communist
technicians and business men are ready enough to exploit the opportunities provided
by new-won independence. Russia is clearly prepared and anxious to meddle in West
Mrica as and when opportunity offers; she is also beginning to turn her attention to
Mrican languages and Mrican studies. Mrican nationalism in the Commonwealth
countries concerned, unlike Asian nationalism however, seems unreceptive at present
to the temptations offered by Communist countries, and there is no clear evidence that
significant links with the latter are being forged by the New Mrican States.

P. Conclusion
102. Despite the length of this study, only the more important instinctive links
of the Commonwealth have been selected for analysis-and that analysis has been
necessarily brief. Nor is it intended to offer any recommendations in this study; these
will form the subject of the final paper in this series. What this study is concerned to
show is that the Commonwealth is in fact a very vigorous social organism. It is quite
true that many of these links have a deeper meaning for the Anglo-Saxon countries
of the Commonwealth than for the tropical Member countries. In the latter, the older
generation who have had personal dealings with British officials, doctors or soldiers
while the United Kingdom was responsible for their good government appear to
cherish the memories of the personal relations they established. But this is a wasting
asset. A new generation is growing up that did not have these personal links. For
them, the links that matter are those described in this study. For the most part these
mean much more to the rulers, the managers, the educated and the moneyed classes
than they do to the masses. It is also quite true that most of these links tend to lie
between the United Kingdom and other Member countries rather than between other
Member countries themselves. This is also a source of weakness to the associationthough there are encouraging signs that Canada, Australia and India in particular are
waking up to the roles they will need to play if the association is to develop in a
healthy fashion and if the other Members of the Commonwealth are to realise their
own creative abilities to the full. Nevertheless, the framework of like-mindedness,
shared effort, joint achievement and of co-operation generally exists; and it exists at
the personal level quite as much as at the governmental level.
103. There has been no conscious attempt to make this social organism an
exclusive affair, peculiar to Commonwealth countries only. But history and
inclination have made it easy for Member countries to grow up in this way. The
patterns that have resulted make non-Member countries foreign to the association,
and Member countries distinctly part of it. In brief, "non-foreign-ness" is the essence
of the Commonwealth and perhaps its abiding characteristic.

[536)

GENERAL BRITISH POLICY

653

536

CAB 128/34, CC 64(60)8
15 Dec 1960
'Project for a Commonwealth Youth Trust': Cabinet conclusions
The Cabinet had before them a memorandum by the Commonwealth Secretary (C.
(60) 187) about the project for a Commonwealth Youth Trust.
The Minister of State, Commonwealth Relations Office,1 said that a committee
under the chairmanship of Field-Marshal Sir Gerald Templer2 had recommended the
creation of a Commonwealth Youth Trust, whose object would be to strengthen the
bonds between Commonwealth countries through their younger people. The Trust
would foster the activities of existing agencies in this field, and would institute new
activities where necessary. This work might involve an expenditure of some £400,000
a year for the first ten years and half that amount thereafter. In addition, it was to be
a main function of the Trust to establish a Commonwealth Youth City in London to
house 5,000 students at a capital cost of about £10 millions. It was contemplated that
the necessary funds would be raised largely by public subscription in response to a
national appeal.
These recommendations had now been examined by the Ministers concerned, who
had concluded that, in the light of unofficial advice from industry and the existence
of other large appeals, the prospects of success for an appeal for such a Trust were
extremely uncertain and it would not be desirable to launch one for at least another
eighteen months. Ministers also felt that it would not be justifiable to establish a
Trust with financial support provided largely from the Exchequer. Moreover, the
project of a Commonwealth Youth City was misconceived and impracticable: apart
from the great expense, it would not deal with the problem of housing oversea
students elsewhere than in London, and it would tend to segregate them from the
English way of life.
Nevertheless, there was urgent need to provide increased living accommodation
for oversea students in the United Kingdom, and to meet this need the Ministers
concerned proposed that the Government should undertake a programme for the
building of 5,000 new hostel places, in various parts of the country, for oversea
students over the next four or five years, together with a number of social and
cultural centres. This programme would cost about £3 millions in capital and
£275,000 a year for running expenses, and it was intended that it should be carried
out in conjunction with the organisations already active in student welfare, with the
help of some fina{lcial contribution from them and other interested persons. The
announcement of a Government initiative of this sort would offset criticism which
might otherwise be directed at the Government's attitude to the recommendations of
Sir Gerald Templer's committee.
Discussion showed that the Cabinet were in general agreement with the plan for
5,000 additional hostel places for oversea students. It would be important to make it
clear that these places were not intended only for University students, but would help
to meet a general need arising from the attendance of oversea students at a wide
variety of institutions, such as technical colleges, all over the country. While it was
desirable that the hostels should contain a certain proportion of British students, it
1
2

Mr C J M A! port.
High commissioner, Federation of Malaya, 1952 -1954, chief of the imperial general staff, 1955- 1958.
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would be advisable, in view of the size of the problem, that a large majority of the
places should be available for students from abroad.
It was also pointed out that more study would need to be given to the way in which
the plan for new hostel places would be carried out. The Departments concerned
would have to consider in which districts these new places should be provided, and
how consultations should be conducted with the many organisations interested in
this work. It might therefore be preferable to express the Government's intention to
embark on this scheme in somewhat more general terms than was proposed in the
Commonwealth Secretary's memorandum. Moreover, it was desirable that the
announcement should be framed in such a way as would provide the best prospect of
securing some contribution to the cost from interested organisations or individuals.
It was also suggested that the statement should make it clear that the Government
accepted the desirability of strengthening the bonds between Commonwealth
countries by fostering the activities of organisations concerned with younger people
in the Commonwealth. There might be strong pressure for the report of Sir Gerald
Templer's committee to be published, and it might be necessary to publish a
summary of the recommendations. In that event the Government would be obliged
to explain why they did not favour the project for a Commonwealth Youth City.
Summing up, the Prime Minister said that, while the Cabinet approved in
principle the plan to provide additional hostel places for oversea students, further
consideration should be given to the terms in which this should be announced and
the way in which it should be presented in relation to the Government's attitude to
the recommendations of Sir Gerald Templer's committee. It might well be necessary
to publish a summary of the committee's recommendations. It would be desirable to
defer making an announcement to Parliament until after the Christmas recess. He
would arrange for the draft statement to be revised in the light of the Cabinet's
discussion.
The CabinetTook note that the Prime Minister would arrange for the draft statement in the
Appendix to C. (60) 187 to be revised, with a view to further consideration by the
Cabinet in due course. 3
3

It was decided not to publish the Templer Report in full, but only make a statement on the steps which
the government had agreed, especially about hostel accommodation (CAB 128/35, CC 7(61)7, 16 Feb
1961).
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CO 1026/246, no 42
6 Mar 1961
[Proposed Commonwealth court of appeal]: minute from Lord
Kilmuir to Mr Macmillan about officials' report

Your Personal Minute 151/60 of 11th May and my reply of 19th May.
1. With Lord Home's concurrence I appointed an Official Committee to examine
Senator Cooray's plan for a Commonwealth Court of Appeal. 1 I attach a copy of their
Report. 2

1

See document no 533.

2

Not printed.
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The salient features of this Report are that:

(a) if we want a court which will both satisfy the lawyers as a judicial instrument
and make a substantial contribution to the political unity of the Commonwealth,
we must go the whole hog and set up something entirely new-i.e. a single court
composed of judges from the whole Commonwealth with jurisdiction to hear
appeals from the supreme courts of all the countries which are prepared to take part;
(b) such a court would be a practical possibility if it could attract sufficient
support.
3. The Committee take the view, with which I agree, that there can be no hope
for such a court unless the U.K. accepts its jurisdiction. This would probably mean:
(i) an appeal from the House of Lords in special classes of cases, or
(ii) by-passing the House of Lords in these classes, or
(iii) the abolition of the judicial functions of the House of Lords (although
solutions other than those suggested in paragraph 27 of the Report may be
advanced).
There are obvious political difficulties in any solution, but I think we must accept
these as possible consequences of setting up a Commonwealth court.
4. I also agree with the Committee's conclusion that the Judicial Committee of
the Privy Council could not form the basis of the sort of court under consideration.
We must make that court acceptable to republican countries and this we shall never
do unless their judges are eligible for appointment to the Bench. Constitutional
factors make it difficult for the Judicial Committee to include judges of a country of
which the Queen is not the Sovereign.
5. Other important points made by the Committee are that:
(a) a court with jurisdiction solely over inter-governmental disputes is out of the
question;
(b) if a Commonwealth court is set up, appeals from dependent territories should
nevertheless still lie to the Judicial Committee;
(c) whatever the fate of the Commonwealth court plan, the Judicial Committee
should be strengthened as soon as possible by the addition of more
Commonwealth judges;
(d) regional courts, such as Tunku Abdul Rahman suggested at the Conference
last May, are neither practicable nor desirable.
6. No serious consideration has so far been given to Cooray's proposals save by
ourselves and the New Zealanders, whose reaction has not been favourable. The
Committee found no evidence that, outside a small circle in the U.K., there is any
active desire for a Commonwealth court, but they thought that support for the
proposal might be forthcoming in Australia and New Zealand and perhaps in Canada.
My own view is that the proposal has such potential value that we ought to explore
this possibility.
7. The question of attracting support is obviously the crux of the matter. The
reactions to Cooray's proposals at the Conference showed that there is no
enthusiasm for his ideas at governmental level and if we were formally to put the
plan forward now I am sure it would get an equally cold reception. Nevertheless I
wanted you to be in the position to say:
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(a) That the problems involved had been considered by H.M.G. in the U.K.
(b) That we are prepared to discuss them with other countries of the
Commonwealth if it is desired .. .. 3
3

The prime minister minuted: 'Many thanks. I am most grateful. H.M. 7.3.61 '. The proposal came to
nothing, largely because the whole idea seemed to derogate from self-governing independence, and the
resentment this would cause would militate against the Commonwealth links it was hoped to strengthen.
However, the Labour government Lord Chancellor, Gerald Gardiner, favoured a peripatetic court, only to
find his advocacy embarrassingly and definitively killed off by the end of 1965 (Stevens, The independence
ofthejudiciary, p. 161).
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DO 161/94, no 46
29 June 1961
[Constitutional development of the Commonwealth in the light of UN
Resolution 1514 (XV)] : letter from C J Eastwood (CO) to L J D Wakely
(CRO)

We have been giving some thought to the proposal in your letter of the 15th May
about the Study Group Report on the constitutional development of the
Commonwealth. 1 From the Commonwealth constitutional point of view we can
appreciate the desirability of some follow-up action on this Report, but it seems to us
that when one looks at the position in the context of development in the United
Nations there are strong arguments against taking any further action with
Commonwealth Governments.
2. There has, of course, always been a marked duality in our relationship with
Commonwealth Afro-Asian Governments on the question of independence of the
remaining colonies, depending on whether the subject was being discussed in the
Commonwealth constitutional context or in the United Nations context. But since
the Study Group Report was submitted in July 1960 the position in the United
Nations has changed radically. As you know, the General Assembly Resolution 1514
(XV) which was adopted last December called for immediate steps to be taken in nonself-governing territories "to transfer all powers to the peoples of those territories
without any conditions or reservations, in accordance with their freely-expressed will
and desire without any distinction as to race, creed or colour, in order to enable them
to enjoy complete independence and freedom". The Afro-Asian members of the
Commonwealth took a very prominent part in the preparation and adoption of this
resolution. If we tell them now that we see no reason to alter the forecasts put
forward in the paper (with the exception of the points raised in paragraph 3 of your
draft savingram) it seems to us that this implies very clearly that we are taking no
notice whatever of Colonial Resolution 1514(XV). Of course, we abstained in the vote
on that resolution and do not regard ourselves as in any way bound by it. But it has
started a chain of developments in the United Nations which we cannot possibly
ignore, and we must, I think, accept the position that the Afro-Asian members of the
Commonwealth will continue to be in the van of the anti-colonials in pressing us to
take "immediate steps" to grant independence to the remaining territories. We have
been discussing with the U.N. side of your office the possibility of some action to
1

See document no 534 above.
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meet this pressure. We quite appreciate the value of straight talk on this subject in
confidence within the Commonwealth circle, but we cannot expect Commonwealth
Governments to keep this entirely divorced from consideration of the policies they
follow in New York and to take the action you now suggest might we feel increase our
difficulties there.
3. There is another point arising on the United Nations side which we think
would have to be taken into account if we were going to pursue this Commonwealth
exercise further. In Resolution 1541(XV) which was also adopted in December the
General Assembly approved 12 principles which should guide members of the United
Nations in determining whether an obligation existed to transmit information under
Article 73(e) of the Charter. You will remember that this originated in consideration
of the subject by a Special Committee of Six in which we participated. While the 12
principles were formulated for the purpose indicated in the resolution, they are no
doubt accepted by the United Nations as a working definition of the way in which
non-self-governing territories can achieve independence, bearing in mind that
independence in U.N. terminology can be equated with "a full measure of selfgovernment". Principle VI says that a non-self-governing territory can be said to have
reached a full measure of self-government by:
(a) Emergence as a sovereign independent State;
(b) Free association with an independent State; or
(c) Integration with an independent State.
The procedures referred to at (b) and (c) of this principle are naturally of particular
interest to us in the case of the smaller Commonwealth territories, and we are about
to consult the Governors of some of those territories as to the possibility of their
qualifying for self-government by this means within the next few days. I enclose the
draft of what we propose to say to them and should be glad incidentally to know if
you agree with it. Perhaps you could let me know this soon by telephone as we want
to get the letter off quickly.
4. You will see the point-that "free association" in the sense of the U.N.
resolution approaches the problem of these territories from a different angle from
that adopted in the Report of the Study Group. Adding to this the difference of view
regarding timing indicated by the statement in paragraph 12 of the Report
(Territories which are not likely to aspire to independence within the next decade) on
the one hand, and General Assembly Resolution 1514 on the other, it seems to us
that the whole basis of the Study Group Report has been affected by subsequent
developments in the United Nations and that we should be better advised not to bring
the Report to the notice of the Afro-Asian members of the Commonwealth again .. ..
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CO 967/400
19 Oct 1961
[The Queen's visit to Ghana]: letter (reply) from Mr Macmillan to .Sir
Winston Churchill
Many thanks for your letter of October 19. The Ghana problem is indeed a difficult one.
It is a great tragedy that this visit did not take place when it was originally planned
over a year ago, for then things were calm. Unfortunately, it had to be postponed
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owing to The Queen's baby. Now there is this dilemma to which you refer. If the visit
were cancelled and The Queen continued her tour of Sierra Leone and Gambia, that
would be tantamount to dismissing Ghana from the Commonwealth. Whether or not
we ought to face this is what worries me continually. We hope that the New
Commonwealth, with all its weaknesses, will be a kind of League of Nations owing
some allegiance to British ideals and the Throne is the symbol of this. We get very
angry with some Commonwealth countries because of their follies but after all we
have committed considerable follies here in our own history, including cutting off
the head of our King. The people of Ghana have got to learn. Can we help them best
by throwing them out of the body corporate or by trying to keep them in the
community?
I am informed on very good authority by men whom I trust, like Jackson, 1 who has
been there for several years, that Nkrumah has not yet wholly sold out to the Russians.
If Ghana is thrown out of the Commonwealth Russia will move in. In the Congo they
were in a difficulty, because the United Nations held the only port and the rest of the
country is unapproachable except by very long-range aircraft and not easily supplied.
That was the reason why we defeated their efforts eighteen months ago. But West
Africa, with the advantage of a sea position, is very different. Indeed, all the reasons
which made West Africa attractive first to the Danes and then to ourselves make it
equally feasible for Russian occupation. All these things I have to ponder.
Against this there is the terrible burden of deciding about The Queen's personal
security. I need hardly say that Her wish is to go. That is natural with so courageous
a personality. But I am having further discussions about the security position and if it
deteriorates we shall have to cancel the visit. I am bound to tell you that I would not
like it cancelled on political grounds, for the arguments are much in favour of
holding on to the British connection with Ghana and hoping for better times. And
there are very many people in Ghana to whom the Crown still has real meaning. But
The Queen's personal safety is the real argument in my view which would finally
weigh in favour of cancellation. We are still, therefore, taking the line that the visit
should continue but I can tell you privately that we may have to cancel it at the last
moment. If we did so, it would be on security grounds and we would try to get Dr.
Nkrumah to say that he did not wish to subject The Queen to any risk. 2
1
Sir Robert Jackson, chairman of Development Commission, Ghana, 1956- 1961; consultant to Volta
River Authority, 1962; organiser of royal tours in Ghana, 1959 and 1961.
2
The visit went ahead and was considered to be a great success.
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PREM 11/3644, T 17A/62
15 Jan 1962
[Discussion of members' internal affairs at Commonwealth Prime
Ministers' Meetings ]: personal letter from Mr Menzies (Australia) to
Mr Macmillan
My dear Harold,
I was very disturbed to learn that Grantley Adams 1 is proposing that the next Prime
Ministers ' Conference, whenever it occurs, should discuss the movement of
1

Sir G H Adams, QC, prime minister of the West lndies Federation since 1958.
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population between Commonwealth countries. Such a discussion would inevitably
involve a consideration of Australia's immigration policy just as much as it would
your proposed immigration laws and no doubt those of other Commonwealth
countries.
As you know, I think that the action in relation to South Africa was disastrous
since it broke down the vital principle that in Commonwealth meetings we do not
discuss the internal policies of individual members. I pointed out at the time that if
we were at liberty to discuss the internal racial policies of one member, it would be
quite legitimate that at some subsequent meeting to discuss, for example, the
Australian immigration policy which is aimed at avoiding internal racial problems by
the expedient of keeping coloured immigrants out. I hope my fears are not justified.
So far as I am concerned I will refuse, if I am present, to discuss these problems in a
Prime Ministers' meeting. We already have a mass of new members of the
Commonwealth, some of whom have no real independence except political, and quite
a few of whom are strangers to our notions of self-government and civilised
administration. Many of us have great anxiety about the Commonwealth and the
disappearance of so many of its old characteristics. Our anxieties are not diminished
by the growing majority which confronts us when we meet in London. They will be
acutely increased if it turns out that we in Australia are to be told how we are to
manage our own affairs. The plain English of it is that the new Commonwealth has
nothing like the appeal for us that the old one had. It appears to have no instinct for
either seeking or obtaining unity. The votes in the United Nations indicate that there
are completely different approaches to world problems. The divisions have only to be
carried to the Prime Ministers' Conference room in London, with the new lining up
against the old, to bring the whole structure down. I know that we have prided
ourselves on having a genius for compromise and on pursuing pragmatic policies.
But we can of course follow these lines too far, and by extending the form of the
Commonwealth ultimately deprive it of substance. When I ask myself what benefit
we of the Crown Commonwealth derive from having a somewhat tenuous association
with a cluster of Republics some of which like Ghana are more spiritually akin to
Moscow than to London, I begin to despair.
No doubt you can retort that the clock cannot be put back and that I am suffering
from a retrospective mind. I hope that you are right. But I am sure that if Grantley
Adams has his way and the immigration business finds its way into the Conference
Room, the last blow will have been struck. Coming on top of the widely held belief in
Australia, a belief which I share, that Great Britain's entry into the European
Community will bring about a drastic change in the Commonwealth relationship, I
am sure that an immigration debate would produce deep and perhaps permanent
changes in the Australian attitude.
Speaking of the Common Market, I have never denied the possibility of very great
advantages, politically, in British membership. It could help to prevent the
development of neutralism in Europe and serve to dispel the Communist idea that
the issue is between the Soviet Union and the United States and that all the rest of us
should be passive onlookers. But however great the weight of these considerations
may be, I beg of you to realise that there is great uneasiness in my own country,
which may lead to some weakening of our historic and invaluable ties. If I may
suggest it to you as an old friend, it would be/valuable for you to take an opportunity
of making a considered speech on what { will call the Commonwealth political
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aspects of the European Common Market. At present all the emphasis tends to be on
the economic problems, which are of course great but on which I hope there will be
ample room for effective co-operation. But there is a very great interest in the
political aspects, an interest which is not yet completely vocal but which is tending to
grow. I do not profess to know the answer, but I would think that the next Prime
Ministers' Conference might well direct a great deal of attention to this problem,
seeking the greatest degree of unity, rather than discuss matters which can produce
only disunity and possibly ill-will.
Having regard to the uncomfortably close result of my election, the Australian
time-table appears to be this. We will meet Parliament on February 20. We will aim at
concluding a short Autumn session by Easter time though there are certain
technical reasons which may make this difficult. But if we do get up by the end of
April, the House will be in recess during May and June and it would be possible for
somebody to attend a meeting in London. I will, of course, go if possible. But it is not
certain since my nominal majority includes one or two people who would be quite
happy to make mischief in my absence. I had some bitter experience of this in 1941
and will not be in too much of a hurry to repeat it. However, I will live in hopes.
With warm regards,
Yours sincerely,
Bob Menzies
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PREM 1113644, T 51162
8 Feb 1962
[Reflections on Commonwealth and other changes in the post-war
world ]: personal telegram (reply), Mr Macmillan to Mr Menzies
I have thought a great deal about your personal letter of January 15, 1 and I have read
it many times over. You will by now have got my reply dated January 23 dealing with
the point about immigration policy, and I think that we can kill this without any
difficulty. Happily there are several members of the Commonwealth who will resist
such a discussion partly on the proper grounds that it involves interference with the
internal policies of individual members, and partly because they themselves practise
these controls.
However, I agree with you that this is an alarming symptom of a situation which
may ultimately threaten the whole Commonwealth structure. The last meeting in
London was, of course, an absolute tragedy. 2 At fi rst I thought we could have just got
through it; and I suppose it may have been my fault in handling that led to failure.
Looking back, I feel that if Dr. Verwoerd had made even a small gesture on the lines
you pressed upon him-the acceptance of Mrican and Asian High Commissionerswe could have won through. Sometimes, again, I think that the whole thing was
plotted against us from the start, and that some of our leading colleagues were not
completely straightforward with me about it. However, it is over. What are the
lessons?
I know you will let me just ramble on a little as if we were talking in a room
together. How I wish we could. As it is, you have to read my letters in the middle of
1

See previous document.

2

See document no 457 above: 13- 15 Mar 1961.
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your great difficulties (which by the way you seem to be grappling with with
remarkable success) and I have to find an interval between Christmas Island tests,
the pay pause, trouble in the Party, and a threatened railway strike. Perhaps this is
really the main cause of what has gone wrong over the last fifty years. Our
instrument of Government was not created for the present day and is being subjected
to pressures for which it was not intended. Parliament meets for too long in the year.
Ministers have no holidays. Although I have been away for a day or two to shoot or
play golf I have not been away from the telegrams, the office, the boxes, for five years.
And so we are terribly apt to deal with immediate problems and postpone the longer
term ones. But since you have asked me, I am going to take you at your word.
First, about the world.
You and I were born into a very different world which seems, as one now recalls it,
almost as long ago as the age of George Ill or Queen Elizabeth I. Queen Victoria, the
Jubilee, Kipling, Universal pride and confidence in the successful transformation of
territories won haphazardly (sometimes by trading companies, sometimes by
explorers and adventurers, and seldom directly by the Government of the day) into
an orderly Empire consisting of two great divisions. Of these the first included the
mother country and the countries of British blood and tradition-Canada, Australia
and New Zealand, and, with all the problems of the Boers, South Africa. Here there
was no difficulty. Arguments of course arose about tariffs (as between Canada and
Australia and the British Government in 1906) or about trading arrangements of
other kinds. Nevertheless, under the strong loyalty to the Throne and the sense of
unity which springs from being members of a single family, there was the Empire of
free, independent, advanced, civilised, Christian people that you now correctly call
the Crown Commonwealth.
Then there was India. Everyone knew vaguely that some form of self-government
must be developed. To begin with it would be local and provincial, moving in due
course to some form of central government. But it would be a long process. Most
Indians, with the exception of a few agitators, accepted the need for a period of
education. The British part of the Indian Civil Service was being steadily reduced in
numbers and a great native Civil Service was being created (on which incidentally
India still depends). And it was thought then that the conservative elements in Indian
life, the caste system among the Hindus, the firm faith of Islam, would allow India to
develop while still looking to the Imperial Crown as the force of centralism and
cohesion.
Thirdly, the Colonial Empire, spread over Asia and Africa, the Pacific and the Far
East. Here the process of evolution to self-government had hardly begun. It was a
matter of civilising savages, making roads and hospitals for them, and so forth;
gradually starting the schools and the mission houses, and nobody quite realised
what the end of it all would be. Nobody, certainly, expected that it would be what it
has proved to be.
And now here we are, my dear Bob, two old gentlemen, Prime Ministers of our
respective countries, sixty years later, rubbing our eyes and wondering what has
happened. What has really happened is this.
By folly and weakness on the one side, and incredible wickedness on the other,
Europe has twice pulled itself to pieces in a single generation. I do not think the loss
of life, terrible as it has been (especially since it always takes its toll of the best), has
been the chief loss. Nor does the squandering of money and materials amount to
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much: these can be replaced. What has really gone is the prestige of the EuropeansBritish, French, Germans, call them what you will. Whether in the Old World, or
migrated to the New World, or settled in Australasia, or in Africa, Europeans have
broadly governed the world for over 2,000 years in a more or less coherent unit. First
the Roman Empire and then, as it fell apart, the Goths, the Vandals and the Saxons,
were sufficiently like the Old Europeans in race and blood to be absorbed, and in turn
to absorb the Roman or European civilisation. This lay civilisation, inspired the
enthusiasm of the Christian movement and supported the power and authority of the
Church, created a situation where the civilised world meant really Europe and its
extensions overseas. Even though England stood a little apart, yet curiously enough
she has been forced at least every century and sometimes more often to intervene in
order to maintain the balance of Europe.
But, as I say, what the two wars did was to destroy the prestige of the white people.
For not only did the yellows and blacks watch them tear each other apart,
committing the most frightful crimes and acts of barbarism against each other, but
they actually saw them enlisting each their own yellows and blacks to fight other
Europeans, other whites. It was bad enough for the white men to fight each other,
but it was worse when they brought in their dependents. And what we have really
seen since the war is the revolt of the yellows and blacks from the automatic
leadership and control of the whites.
We had a good debate in the House of Commons a few days ago on the United
Nations. The troublesome way the newly independent nations behave in the United
Nations is very similar to the way in which the members of what we call the New
Commonwealth tend to behave inside the Commonwealth-especially at the Prime
Ministers ' Conference. They cannot be made to keep the rules any more than anyone
accepts rules in the United Nations. They have an itch to interfere not only with the
affairs of the older countries but with each others. They are very young and very
inexperienced.
So that is the first thing I see that has happened.
The end of the White man's accepted predominance.
Now the second. As regards the Commonwealth the decisive step for good or ill
was taken in 1948 (I think)3 when India was allowed to remain in the Commonwealth
as a Republic. This made it impossible for Pakistan not to follow. And of course all the
others must either follow or will follow in due course. So this is likely to be the
pattern. The old Crown nations, now with the loss of South Africa, form one section,
with their special loyalty to The Queen which binds them together. Then there are
the Republics which accept The Queen (I am bound to say, with a genuine respect) as
Head of the Commonwealth. But that was the decision in 1948 and I do not see how
we can go back from it. We now have the prospect of the membership being added to
all the time; Sierra Leone, Tanganyika, Jamaica, Trinidad, and so forth. And this
process, once begun, cannot be arrested. Of course we could say that one of these
small countries becoming independent should not be elected to the Commonwealth.
But then where is it to go? This brings me to the next point.
While the white men have lost face by their folly there is a new division, similar to
a great religious division, which has been brought about strangely enough by types
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whom one would not have thought to be likely founders of a new faith-Marx,
Engels, and the rest of them. This ideological struggle dominates everything. It
means that both the Communists and the Free World try to attract the unaligned
nations to their side by almost any means, and it puts a tremendous blackmailing
weapon into the hands of quite unimportant countries in the Afro-Asian camp who, if
it were not for the tremendous rivalry between Russia and the Free World, would not
be able to sell their favours so dear.
I think it is this which really dominates everything. It certainly dominates the
United Nations. And it was for this reason that I have tried so hard to bring about at
least some kind of detente to make a reality of "peaceful co-existence". That policy
broke down on the U.2. in Paris in 1960, after two years of effort, and I am bound to
tell you frankly that although I tried not to show it at the time it very nearly broke
my heart. Everything was arranged: there were to be Summit Meetings every four to
six months; we had every hope of moving from one point to another. I do not think
the U.2 was the real cause, at any rate certainly not the only cause. There may have
been too much pressure on Khrushchev and he had to withdraw because of the U.2,
using this to cover this retreat. Now we are going to try again, in the field of
disarmament. This is what President Kennedy and I have been concerting together
since Bermuda. We may or may not succeed in making this the beginning of a
movement which could lead to settlements in Berlin and in Europe. But while this
question is unresolved, and it will take a long time now, we are at great risk. Some
day, a generation or two on, we may be able to persuade the Russians that they are
Europeans and not Asiatics; and the slow development of a bourgeoisie in Russia may
push the Russians gradually into co-operation with us . But it will be a long time. And
meanwhile the Communist threat is everywhere. It threatens us in Asia, in Africa,
and far more than we realise in Europe, including, alas, our own country. Here it is
for the present small and makes little outward show. But all the moderate Trade
Union leaders tell me how alarmed they are at the way the Communists are
infiltrating into their executives and getting the leading positions. The row in the
Electrical Trades Union has done some good; but these scandals are soon forgotten,
and the same process begins again. It is an uncertain future .
France is for the moment dependent on General de Gaulle's authority. If he can
bring off an Algerian settlement (which means abandoning the French settlers),
detach France from this great problem while still preserving much of the economic
wealth, especially of the Sahara, for French development, then he will soon have
outlived his welcome, and the politicians will get charge again. Alternatively the
Army will make a coup, and there will be first an extreme right-wing government
followed by an extreme left-wing government.
Of Germany you can never be sure. There are some fine men with good ideas; but
owing to the tragic defeat of the two legions of Varus in the first century and the fact
that the Romans retired from the Elbe to the Rhine, there is always a streak of
barbarism in the German people. It is a kind of smouldering fire which can easily be
fanned up into a roaring flame .
It is for this reason, apart from any economic question, that I have very slowly
come to the conclusion that we ought, and indeed that we must, try to have a
political influence in Europe. I still do not know whether they really want us either
economically or politically. Negotiations are going on reasonably well; but we have
not anywhere got to the crunch, and I do not want prematurely to excite all the
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arguments for or against either at home or in the Commonwealth. For we may find
that after all the whole thing falls to the ground. But if it does I do not think things
will be better. It would be almost impossible for us to continue in NATO or keep large
forces at enormous expense to defend a Europe that does not want us economically
or politically on reasonable terms, and I would not be surprised to see comparatively
soon not this time the Germans on the Channel ports but Communist-controlled
countries. And then where are we?
I thought I would give you this sort of picture of what has been so long in my mind
as it might help to see what we can best do about the problem that is most in our
minds-the future of the Commonwealth.
If the analysis that I have tried to give of the shift of power in the world, a change
in fifty years greater than has happened in many past periods in two or three hundred
years, then what are we to do about the Commonwealth? Of course it is not the same.
How can it be? They who all felt that they belonged to the same intimate family
might quarrel, as families do, but they were the family. They had the King or the
Queen as the object of their personal loyalty, and the conferences were agreeable as
well as valuable. There was no dispute; there was interesting discussion, an
opportunity of meeting old friends, the charm of the Royal presence, and all on a
scale that was like a small and pleasant house party. Now it is becoming a sort of
miniature United Nations, with various groups; the Afro-Asian strength strongly
organised, and the older members not knowing quite how to handle it.
So the first question really is, is it worth it? Would we be better to chuck it and
regroup round the Crown: Canada, Australia and New Zealand and the United
Kingdom? I do not believe we could do this even if we tried. Our Canadian friends
would not agree. They are very much given to talking about the New Commonwealth
and its responsibilities and its opportunities. It would be bitterly opposed by the
Opposition here, and by quite a lot of the younger Conservatives. I do not know how
it would be with you. But if we cannot do that, I have often wondered if there is any
way in which we could make a closer link between the monarchical nations without
destroying the fabric of the whole Commonwealth itself. Of course in the relations
between Prime Ministers we have it to some extent. I obviously send quite different
messages to you and to the Prime Ministers of Canada and New Zealand than I send
to those of the other territories. Or we can have personal relations, as I hope you and
I feel we have, on a quite special basis. But that is not a system, that is just a working
plan. Could we develop this idea? But if we did I think it is worth considering
whether the rest of the Commonwealth would resent special meetings of the
monarchical members, separate from or at the same time as other Prime Ministers'
Conferences. But if we have to stay in the United Nations it is all the more necessary
to keep the New Commonwealth together with all its frustrations and difficulties. I
am bound to confess that I now shrink from any Commonwealth meeting because I
know how troublesome it will be, whatever the subjects immediately under
discussion. I think it may be possible not to have a meeting until there is one
specially related to the European Community question. But I think the real reason
for keeping the Commonwealth together is that I believe we can influence it, slowly
and gradually, but effectively. Ghana is very dictatorial and almost crazy today; that
makes Nigeria a little more moderate. And as the years pass I think it is possible with
patience and putting up with a lot of trouble and insults from them that it will be
worth doing. I think it is certainly worth doing while the Communist/Free World
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division really holds the front of the stage. Indeed in this situation we are forced to
try.
In all this, of course, the position of the United States is vital. I am happy to feel
that I have as good personal relations and better political understanding with
Kennedy than with Eisenhower. It is rather amusing how the Americans all start by
thinking the Russians, the Germans, the French, the Italians, or anybody will be the
best people to talk to, and if you leave them alone it is a very short time before they
realise that the only sensible and reliable people to deal with are the poor old British.
And so it has been.
I hope you will excuse this long and rather rambling letter, but I felt that it might
be the beginning of a conversation which I somehow feel we must try to take up
again and as soon as possible. As regards the dates to which you refer in the last
paragraph of your letter of January 15 I do not think there is any chance of the
European negotiations being at a stage at which we would want a Prime Ministers'
Conference in June. And I feel somehow it would be a mistake to have one until this
stage has been reached. I do not know how long your Recess lasts or whether there is
any chance of your coming to England just for a little holiday. Nor do I know when
your Parliament meets again. But perhaps we could think this out later. For it would
be fine if we could meet and talk.
Meanwhile,
With warm regards,
Harold Macmillan
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PREM 11/3649
2 Apr 1962
[Personal reflections on the future evolution of the Commonwealth]:
minute from Sir N Brook to Mr Macmillan
I attach a rather gloomy note which I have written about the future of the
Commonwealth. This is in a form in which you could, if you wished, circulate it for
discussion by Ministers. Or I could, if you preferred, turn it into a "Note by the
Secretary of the Cabinet" which could be circulated by your direction. 1
But, whichever way you prefer to handle it, I believe that the issues which it raises
ought to be considered by Ministers-in the first instance, perhaps, by a small group
of the Ministers directly concerned.
It is true that these are all questions which the Commonwealth Secretary might
himself be raising. But it is equally true that the problem has been created by our
Colonial policy. This is the tail which is wagging, so uncomfortably, the dog. It
therefore seems pardonable that these questions should be put forward by someone
who is identified neither with the Commonwealth Relations Office nor with the
Colonial Office.

Work-points (after Lawrence Durrell)
1. Though we acquired our Empire per incuriam, we can give more thought to
the manner of its conversion into the new Commonwealth.
1

Not printed: the note (dated 6 Feb) was an interim summary of the report published on 24 April: for the
final version see document no 544 below.
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2. When, years ago, we proclaimed "independence within the Commonwealth" as
the aim of Colonial policy, we did not fully consider the shape and character of the
Commonwealth which this would create.
3. It may be right that each of our dependencies, as they attain independence,
should be admitted to Commonwealth membership; but it seems preferable that this
should happen-not as a matter of course which we take no steps to influence-but
as a result of conscious and deliberate thought on our part.
4. In the beginning the flag followed trade: now, as the flag is lowered, it is
followed by aid.
5. Dr. Jagan 2 may now seem as bitter a pill to swallow as Archbishop Makarios.
But in 1947 many good Imperialists doubtless felt the same about Mr. Nehru.
2

See document nos 293-295 in Pt I.
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PREM 11/3644, T 211A/62
18 Apr 1962
[Changes in Commonwealth membership]: personal letter (reply)
from Mr Menzies to Mr Macmillan
I am much overdue in my answers to your most interesting letter of February 8th, 1
and some aspects of your subsequent cabled messages.
Your offer to come on to Australia for a hurried visit after you have been to Canada
is extremely generous. But the ANZUS Meeting occurs here from May 7th to May 9th.
Parliament resumes on May 1st for what I hope will be a period of not more than a
fortnight. A visit by you would therefore occur under pressure of the time-table. This
does not mean that it would not give us all great pleasure; but it does mean that it
would, in relation to the great issues which we have under debate, impose a
considerable travelling strain upon you without making possible adequate personal
discussions.
It is one thing for you to go to Canada, which appears to be considering the
Common Market problem in the general rather than in the particular; you may well
exercise some persuasive influence upon Diefenbaker to "get down to brass tacks". It
is quite another thing to have discussions with us, who have, right through, been
prepared to pursue pragmatic lines of consultation, which involve much complicated
detail. .. .
The importance of all these matters to Australia is so great and my responsibilities
to my own country so pressing, that I am at present disposed to make a special visit
to London in late May or early June. Such a visit, not cluttered up with official or
formal engagements, would enable me to have, as I hope, close personal talks with
you, with those of your colleagues who are handling the negotiations, and with some
of your principal official advisers; not necessarily en masse, but in a personal way.
This would give me a degree of understanding not otherwise attainable, and might
well help to clarify attitudes on both sides.
Whether I can attend the Prime Ministers' Conference on September lOth is by no
means certain, since the Budget Session will be on; but there is time enough to
decide who will represent us.
1

See document no 541.
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We have accepted the date, which appears to suit most of our Commonwealth
colleagues. But, frankly, I have some personal reservations about the intrinsic value
of the proceedings.
The first is that I fear that it will be too late to be effective in relation to the
Common Market negotiations, and that the debates will tend to be both generalised
and retrospective. The second, (which bears upon the first), is that I am completely
sceptical about a meeting of fourteen Prime Ministers, few of whom have trade
problems in common, achieving concerted views upon such complex matters.
For example, Heath's 2 recent statement on the political implications of acceding to
the Treaty of Rome goes far beyond what Duncan Sandys was putting to us in
Canberra. It envisages a political integration the virtues of which I can clearly
perceive, though its problems, deep in history, are yet to emerge. How this will affect
the Commonwealth relationship is no doubt arguable. If the Prime Ministers begin
to argue it, the economic problems will not be fully argued at all. A week is not a long
time, at the rate of a few hours per day.
In spite of all this, I think that a Prime Ministers' Conference must occur. But from
my own point of view I would attach much greater practical value to a week spent by
me in London in which, without benefit of Ghana or Ceylon, but with all the benefit
of old and tried comradeship, we could speak together as men do, having "tired the
sun with talking, and sent him down the sky".
I turn now to your survey of February 8th, with its rich table of food for
thought.
I have no desire to rake over the ashes of our last meeting, which left me sad and
depressed. But one comment should be made. I doubt whether our coloured
colleagues would have pushed the matter so hard or so far if Diefenbaker had not
given them such a lead. They would have realised that to divide the Commonwealth
on colour lines would be fatal to the continuance of the "new Commonwealth". But
Canada relieved them of that fear, with the results we know.
But I still doubt the viability of the new Commonwealth. For most of the new
members, the cry of "anti-colonialism" seems to be the raison d'etre of nationalism.
For, as we see so clearly out here, "anti-colonialism" means "out with the white
man". Why do we take such pains to keep countries like Ghana in the
Commonwealth? They appear to have less affinity with our own conception of
freedom than they have with Moscow and Peking. They will cheerfully use the threat
(and follow the practice) of going to Moscow in order to extort aid from other
Commonwealth countries, particularly Great Britain. In any event, Ghana is a
ruthless dictatorship, with no rule of law, with five years of arbitrary "preventive
detention" for political opponents, with not one shred of the historic British
institutional sense. I have great hopes of Nigeria while Abubakar Balewa lasts. Ceylon
seems to be a mess of neo-Marxist pottage. Standards are falling. Church schools are
confiscated. The judiciary, once so good, becomes the servant of political policy.
There is racial and religious bitterness. There is feebleness at the top. But why go on?
You are familiar with all these things.
I do not quarrel with your history, and in any case would not dare to do so. You are
right when you say that our instrument of government is out of date-though I

2

Edward Heath, lord privy seal, with 'FO responsibilities' since July 1960.
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cannot think of a better one. Our sons may hope to modify it, but I hope they will not
wish to destroy it. The Chartists wanted annual Parliaments, little knowing what
futility they were seeking. The great art and self-sacrificing profession of Politics is
sneered at by the Press, whose controllers are self-elected, and the confidence of
whose views is in direct ratio to their ignorance. The business of a Cabinet is to think
and to perform. But what time do we have to think? Cabinet meetings are squeezed
in, and are rarely intellectually exhaustive. In Australia, the distances from
electorates are so enormous that some Ministers have to choose between doing their
Cabinet duty and, as absentees, losing their seats.
You, as a scholar, and I, as reasonably semi-literate, know all too well that reading
and thinking become more difficult at the very time when they are most needed. We
are all so up-to-date, so concerned with the ,current problem, that history is
neglected and its guide-posts torn down.
But I still believe, in my elderly bones, that we must "remove not the ancient
landmark". And so I come back to the Commonwealth.
Any enthusiasm I had for the new one is waning fast. People like me are too deeply
royalist at heart to live comfortably in a nest of republics. An "old" republic, like the
United States, seems different. Some of my American friends seem to be Monarchists
manques. They love titles, such as those of "Ambassador", or "Governor", or
"Colonel", which, by social practice, endure. They have their own hierarchical ideas.
But the new republics seem to thrive on antagonism. In the depths of our being, we
have little or nothing in common with them.
So, what are we to do about this new Commonwealth?
We cannot have a first eleven and a second eleven. All members of the
Commonwealth are equal, even though, as in the first law of physics, they are
sometimes "equal and opposite". When we have twenty or twenty-five Prime
Ministers, with their accompanying Ministers, Conferences will be like public
meetings. There will, of course, be value in meeting each other and making contact
with the Queen. But clearly the more prosaic usefulness will be weakened. It will be
difficult to speak in the old way, intimately and confidentially, in the presence of
some potential enemy or of others who are declared neutrals.
We cannot, however, consciously alter the structure. What we must seek to do,
in my opinion, is to discover ways and means of holding the "old brigade"
together. This is a serious and urgent task, for there are plenty of divisive influences at work. We cannot perform it by holding special conferences limited to the
Crown countries. But we could try to do two things. The first is that, during the
currency of a full Conference, a few of us should arrange to meet privately over
dinner; cutting out for this purpose one or two rather tiresome formal receptions.
The second is that we should have more frequent bilateral talks; not necessarily to
discuss specific issues which are engaging our attention, but to keep our friendships in repair.
I hope that we shall be able to talk about these matters fairly soon as, like you, I am
nxious about them.
"~!fe will be under close care and treatment for a few months; through sheer
wn she has developed a lung condition which must be arrested and cured.
ctors seem quite confident.

[544]

GENERAL BRITISH POLICY

669

544 CO 1032/226, no 169
24 Apr 1962
'Evolution of the Commonwealth': note by Sir N Brook, submitting
officials' report to Mr Macmillan
A group of Commonwealth officials who met in the middle of 1960 to consider
the future course of constitutional development of dependent British territories 1
estimated that the independent Commonwealth might comprise, by 1970, between
17 and 24 members and concluded that an independent Commonwealth of this
size would not be unmanageable. Since then the pace of constitutional advance
has quickened, and the prospects of federation (i.e., a number of dependent territories coming forward for membership in a single federal unit) have lessened. A
working party of officials from the Whitehall Departments concerned has made a
fresh estimate of the probable rate of expansion of Commonwealth membership
up to 1970. Their report is attached. They forecast that by 1965 the
Commonwealth will comprise between 18 and 24 independent countries, and that
its membership could thereafter rise to 30 or 35, perhaps by 1970. They considered various methods of restricting membership and came to the conclusion that
none is acceptable.
2. In submitting this report for consideration by Ministers I invite particular
attention to the following questions:
(i) Expansion of the order which now seems inevitable must entail a significant
change in the character of the Commonwealth relationship. New techniques of
Commonwealth consultation will have to be devised. New procedures for Commonwealth meetings will have to be worked out. In particular, Meetings of
Commonwealth Prime Ministers will have to be conducted on different lines.
A fresh study of these problems should now be made-with the particular
object of finding procedural means of preserving some, at least, of the intimacy
which has characterised in the past the Meetings of Prime Ministers of the
independent members of the Commonwealth.
(ii) Though we cannot adopt a policy of denying membership as a means of
limiting the size of the Commonwealth, it does not follow that every dependent
British territory should, on attaining independence, become automatically a
member of the Commonwealth. There may be objections to rejecting an
application for membership-and it would certainly be difficult for us to take the
lead in advising rejection. But there may well be occasions on which it would be
better that an application should not be made. It was better that British
Somaliland should not apply for membership; and it is hoped that the Gambia will
not do so. Should we now try to identify those dependent territories which we
should not welcome as members of the Commonwealth-either because they
would tend to weaken, rather than strengthen, it; or because, in their own
interests, they would do better to seek their future affiliations elsewhere-and
consider whether there are any means by which they could be discouraged from
applying for Commonwealth membership? Possible examples are British Guiana
and British Honduras. There may be others. It should be remembered that, unless
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cannot think of a better one. Our sons may hope to modify it, but I hope they will not
wish to destroy it. The Chartists wanted annual Parliaments, little knowing what
futility they were seeking. The great art and self-sacrificing profession of Politics is
sneered at by the Press, whose controllers are self-elected, and the confidence of
whose views is in direct ratio to their ignorance. The business of a Cabinet is to think
and to perform. But what time do we have to think? Cabinet meetings are squeezed
in, and are rarely intellectually exhaustive. In Australia, the distances from
electorates are so enormous that some Ministers have to choose between doing their
Cabinet duty and, as absentees, losing their seats.
You, as a scholar, and I, as reasonably semi-literate, know all too well that reading
and thinking become more difficult at the very time when they are most needed. We
are all so up-to-date, so concerned with the current problem, that history is
neglected and its guide-posts torn down.
But I still believe, in my elderly bones, that we must "remove not the ancient
landmark". And so I come back to the Commonwealth.
Any enthusiasm I had for the new one is waning fast. People like me are too deeply
royalist at heart to live comfortably in a nest of republics. An "old" republic, like the
United States, seems different. Some of my American friends seem to be Monarchists
manques. They love titles, such as those of "Ambassador", or "Governor", or
"Colonel", which, by social practice, endure. They have their own hierarchical ideas.
But the new republics seem to thrive on antagonism. In the depths of our being, we
have little or nothing in common with them.
So, what are we to do about this new Commonwealth?
We cannot have a first eleven and a second eleven. All members of the
Commonwealth are equal, even though, as in the first law of physics, they are
sometimes "equal and opposite". When we have twenty or twenty-five Prime
Ministers, with their accompanying Ministers, Conferences will be like public
meetings. There will, of course, be value in meeting each other and making contact
with the Queen. But clearly the more prosaic usefulness will be weakened. It will be
difficult to speak in the old way, intimately and confidentially, in the presence of
some potential enemy or of others who are declared neutrals.
We cannot, however, consciously alter the structure. What we must seek to do,
in my opinion, is to discover ways and means of holding the "old brigade"
together. This is a serious and urgent task, for there are plenty of divisive influences at work. We cannot perform it by holding special conferences limited to the
Crown countries. But we could try to do two things. The first is that, during the
currency of a full Conference, a few of us should arrange to meet privately over
dinner; cutting out for this purpose one or two rather tiresome formal receptions.
The second is that we should have more frequent bilateral talks; not necessarily to
discuss specific issues which are engaging our attention, but to keep our friendships in repair.
I hope that we shall be able to talk about these matters fairly soon as, like you, I am
anxious about them.
My wife will be under close care and treatment for a few months; through sheer
exhaustion she has developed a lung condition which must be arrested and cured.
But the doctors seem quite confident.
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CO 1032/226, no 169
24 Apr 1962
'Evolution of the Commonwealth': note by Sir N Brook, submitting
officials' report to Mr Macmillan
A group of Commonwealth officials who met in the middle of 1960 to consider
the future course of constitutional development of dependent British territories 1
estimated that the independent Commonwealth might comprise, by 1970, between
17 and 24 members and concluded that an independent Commonwealth of this
size would not be unmanageable. Since then the pace of constitutional advance
has quickened, and the prospects of federation (i.e., a number of dependent territories coming forward for membership in a single federal unit) have lessened. A
working party of officials from the Whitehall Departments concerned has made a
fresh estimate of the probable rate of expansion of Commonwealth membership
up to 1970. Their report is attached. They forecast that by 1965 the
Commonwealth will comprise between 18 and 24 independent countries, and that
its membership could thereafter rise to 30 or 35, perhaps by 1970. They considered various methods of restricting membership and came to the conclusion that
none is acceptable.
2. In submitting this report for consideration by Ministers I invite particular
attention to the following questions:
(i) Expansion of the order which now seems inevitable must entail a significant
change in the character of the Commonwealth relationship. New techniques of
Commonwealth consultation will have to be devised. New procedures for Commonwealth meetings will have to be worked out. In particular, Meetings of
Commonwealth Prime Ministers will have to be conducted on different lines.
A fresh study of these problems should now be made-with the particular
object of finding procedural means of preserving some, at least, of the intimacy
which has characterised in the past the Meetings of Prime Ministers of the
independent members of the Commonwealth.
(ii) Though we cannot adopt a policy of denying membership as a means of
limiting the size of the Commonwealth, it does not follow that every dependent
British territory should, on attaining independence, become automatically a
member of the Commonwealth. There may be objections to rejecting an
application for membership-and it would certainly be difficult for us to take the
lead in advising rejection. But there may well be occasions on which it would be
better that an application should not be made. It was better that British
Somaliland should not apply for membership; and it is hoped that the Gambia will
not do so. Should we now try to identify those dependent territories which we
should not welcome as members of the Commonwealth-either because they
would tend to weaken, rather than strengthen, it; or because, in their own
interests, they would do better to seek their future affiliations elsewhere-and
consider whether there are any means by which they could be discouraged from
applying for Commonwealth membership? Possible examples are British Guiana
and British Honduras. There may be others. It should be remembered that, unless
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a policy decision is taken that it would be preferable that such a territory should
not seek Commonwealth membership, all the conventional pressures will be
applied upon the assumption that the territory will take its normal course towards
"independence within the Commonwealth".
(iii) The attached report assumes that we shall continue to sponsor applications
for membership by former dependencies of the United Kingdom . In this context
"sponsor" is a somewhat ambiguous term. If a territory formerly dependent on
the United Kingdom wishes, on attaining independence, to be admitted to
Commonwealth membership, we certainly have a moral obligation to put its
application forward for consideration by the members as a whole. But we have
no obligation to support every such application, regardless of it merits. In
sounding other Commonwealth members on the question whether Cyprus
should be admitted to membership, we adopted a neutral attitude in the early
stages, setting out the arguments for and against admission; and we did not
come out formally in favour until we saw that among the other members there
was a general body of opinion in favour of admission. It is for consideration
whether, in relation to future applications, we should cease to use the term
"sponsor", since it may foster in territories still dependent on the United
Kingdom an impression that we shall in all circumstances be ready to support
an application for membership.
(iv) Among the smaller territories dependent on the United Kingdom, can we
identify any which might be persuaded to follow the example of Western
Samoa-accepting independence, but refraining from applying for membership
either of the Commonwealth or of the United Nations and allowing the United
Kingdom to remain responsible for their external relations? For the territory
concerned this status has the attraction that it can be changed at will. But,
meanwhile, it has the advantage that it does not increase Commonwealth
membership or complicate the relations between the full members of the
Commonwealth.
(v) For those smaller territories which remain dependent on the United
Kingdom, would it be possible to devise a status (or at least a title) of "territory"thus avoiding the overtones of the term "Colonial" and facilitating the eventual
merger of the Colonial Office in a single Commonwealth Office concerned with all
British territories overseas irrespective of their constitutional status?
3. It may be, however, that before examining these practical problems Ministers
would wish first to consider the larger question-what is the significance and
purpose of the Commonwealth in the years ahead? What function and value will this
new Commonwealth have in the modern world?
What are the links which will bind its members together? There was a time when
they were united by their allegiance to a common Crown. In the 'thirties, after the
Ottawa Conference, there was a period when it seemed possible that they could form
an interdependent economic unit; but this possibility has been progressively eroded,
not by the United Kingdom, but by the economic development of the other members.
Later, it could be said for a time that they all had in common a way of life based on
Parliamentary democracy and the common law; but the logic of events in Pakistan
and in Ghana and the possible course of constitutional development elsewhere have
made it necessary to mute this claim. Now, it is difficult to find any factor common to
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them all save the use of the English language and the fact that all were once parts of
the British Empire. Of these two attributes, the first at least can have a constructive
promise. It means that all the peoples of the Commonwealth are at least open to
influence by the ideas, and ideals, of the English-speaking peoples. This may be a
·
foundation on which we can build for the future.
4. If we turn from common links to common purposes, the future seems again to
be very different from the past. The Commonwealth was, until recently, an
association of a relatively small number of relatively large countries. Its influence in
world affairs derived very largely from the fact that, through its processes of
consultation (including the Meetings of Commonwealth Prime Ministers), its
Governments-though admitting no collective responsibility and eschewing any
suggestion of "a Commonwealth policy"-were able severally to pursue and advocate
consistent policies on many international matters of common concern. We are now
passing out of this phase. With the members we already have, and with those to
which we are irrevocably committed, we shall increasingly become a relatively large
association including a number of relatively small countries. The Commonwealth
will soon include a majority of countries which are small in international
significance, and each of these will have an equal voice-and an equal veto-with
the others. Moreover, some of them will be neutral, or non-aligned, in the secular
struggle of East versus West; and some of them will be sympathetic to the "antiColonial" cause.
5. In the years ahead, therefore, it will be more difficult to find, for the
Commonwealth ideal, any positive or constructive purpose. It may be that, in
admitting new members, we can hope for no more than that they are willing to
join us rather than go over to the other side. On that basis numbers alone would
afford some comfort. We should not need to consider whether the adhesion of
any particular country would "strengthen" our association or "weaken" it. It
would be enough to reckon that a Dr. Jagan would be better within the
Commonwealth than outside it. And this may well be true. But it means that we
shall have to take a very different view of Commonwealth meetings-and especially of Meetings of Commonwealth Prime Ministers-from that which we have
taken hitherto.
6. Despite the difficulties, we still have three assets. First, there is the common
link of the English language. Secondly, there is the fact that new members, on
attaining independence, are choosing voluntarily to preserve the Commonwealth
connexion and, though they may not be actively with us in the East-West struggle,
are at least refraining from joining the other side. Thirdly, to the extent that we
succeed in holding this new Commonwealth together, we shall demonstrate that
peoples of different races can co-operate in a multi-racial association in an
atmosphere of mutual tolerance; and in a world of increasing racial tension this, if
we can achieve it, will be a valuable contribution to peace. We may have to alter the
aim of Commonwealth co-operation, and to set our sights lower. We shall certainly
have to devise new methods and procedures for Commonwealth consultation. But, if
we are quick to adjust ourselves to the new situation, we may still be able to distil
from the Commonwealth connexion some essential values-for ourselves and for
the world.
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545 CO 1032/226, no 169
24 Apr 1962
'Evolution of the Commonwealth': report by a working party of
officials (chairman, J Chadwick) .1 Annex: Forecast of constitutional
development in remaining dependent territories
[This important report was extensively summarised by Morgan, vol 5 Guidance towards
self-government in British colonies, pp 192-196.]

Introduction
We were appointed a Working Party to reconsider the problem of Commonwealth
evolution, with special regard to the possibility of reducing or retarding the intake of
new Commonwealth Members. We were in particular asked to consider such
questions as:
(a) Might some of the smaller territories achieve independence outside the
Commonwealth, either as parts of larger units or by themselves?
(b) Might some of them be satisfied with the sort of independence which Western
Samoa has achieved in relation to New Zealand?
(c) Does our experience with the Persian Gulf States offer any useful guidance?
2.

We now submit our report. It is divided into three parts:

1.- The potential expansion of the Commonwealth up to 1970.
H.-Possible alternatives to Membership of the Commonwealth as a goal for the
remaining dependent territories.
IlL-Summary and conclusions.
The report has three Annexes. Annex A forecasts constitutional developments in
the remaining dependent territories. Annex B deals with British Guiana and Zanzibar
as test cases for Commonwealth Membership. Annex C describes the relations
between Britain and the Persian Gulf States. 2

Part I. The potential expansion of the Commonwealth up to 1970
(a) 1962-63

3. The Commonwealth Study Group which met at Chequers in July 1960
concluded (C. (60) 122) that the grant of Membership to all territories, irrespective of
size, on their attainment of independence was the course most consistent both with
the aspirations of the new nations and with the general ethos of the Commonwealth;
that total Commonwealth Membership was likely by 1970 to rise at least to 17 and at
most to 24; and that a Commonwealth of this size would not be unmanageable. 3
4. But the advance towards independence is taking place even more rapidly than
was envisaged in 1960. Pressure from the anti-colonialists is mounting. The
prospects of federal solutions are less bright. In brief, the Commonwealth is now
faced with immediate and serious problems in terms of size and character.
5. There are at present 13 Members of the Commonwealth. By mid-1963 the
admission of Jamaica, Uganda, Trinidad and Kenya would bring the number to 17. If
1

2
Formally, G W StJ Chadwick.
Annexes B and C not printed.
See document no 534 above. Comparison is instructive. One of the principal changes was the
expectation now of independence for Zanzibar.
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British Guiana (to which independence has already been promised) and Zanzibar
were also admitted, the total would rise to 19.
(b) 1963-65
6. Assuming the successful creation of Greater Malaysia (and its replacement of
the Federation of Malaya as a Member of the Commonwealth), and the continued
existence of the Federation of Rhodesia and Nyasaland, another three* countries may
seek Membership between 1963 and 1965, bringing the total to 22. If however the
Central African Federation were to split into three, the prospective Commonwealth
Membership might by 1965 be 24. This number would be reduced if:

(a) the Gambia left the Commonwealth on union with Senegal; and
(b) Uganda, Kenya and Zanzibar joined Tanganyika in an East African Federation
which became a Member as a unit.
Gambia could hardly remain wholly independent on her own for very long and (a)
seems a likely development; (b) seems unlikely, at least in the short term.
(c) After 1965
7. Any forecast of events after 1965 must be speculative. At most, 11 ** further
territories might seek Membership, some of them between 1965 and 1970. Total
Membership would then be between 32 and 35. But it is British Government policy to
encourage Barbados and the Leeward and Windward Islands to form a new
Federation; and in any event it is unlikely that the Leeward and Windward Islands
would become independent on their own. British Honduras might leave the
Commonwealth on entering a union of Central American States. It is unlikely that
the British Solomon Islands Protectorate would become independent except in some
association with Papua and New Guinea. Finally, our defence interests at present
require that an Aden Federation (that is, the present Federation merged with the
Colony) should remain dependent at any rate until 1970. If all these developments
take place the number of Members would not be higher than 30.
8. To sum up, the size of the Commonwealth in 1965 will be at the lowest 18, and
at the highest 24. After 1965, it could eventually increase to between 30 and 35 and
might perhaps do so even by 1970.

Part //.-Possible alternatives to membership of the Commonwealth

A. General considerations
9.. Certain general factors must be taken into account. First, it is British policy to
help her dependent territories to achieve self-government within the Commonwealth. Second, as stated in the Report of the Commonwealth Study Group:
"It is a major objective of policy to find a place in the Commonwealth for the smaller
dependent territories if and when they attain independence" (C. (60) 122, page 11,
paragraph 46).4

* Gambia, Malta, Federation of Rhodesia and Nyasaland.
** Mauritius, Aden Colony, Aden Protectorate, Bahamas,

Barbados, Leeward and Windward Islands,
British Honduras, Fiji, Papua and New Guinea, British Solomon Islands Protectorate, Tonga.
4

See again document no 534 above.
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Third, there are clear indications that all the politically conscious dependencies
regard themselves as on one and the same ladder leading to independence and, if
they wish it, to Commonwealth Membership. In the light of these factors, which are
probably widely accepted in this country and throughout the Commonwealth, a
major change of policy would be involved if we were to set ourselves to work to a goal
other than eventual Commonwealth Membership for our remaining dependencies.
10. The degree to which territories emerging to independence will look to us to
sponsor them for Membership may in future be influenced by certain imponderables.
Aspirants may for instance be attracted or otherwise by their assessment of the aid
they could expect from us or from other countries; by their appreciation of the
political and economic effects of our relationship with the European Economic
Community, or by the extent of the impression left upon their societies by their
association with Britain. We in turn might find it less embarrassing to give any aid to
unviable new countries which we have to give within rather than outside the
Commonwealth. If moreover one of our former dependencies were excluded from the
Commonwealth against its will and had thus to start its international life without the
support of the Commonwealth association, yet accepted as a member of the United
Nations, we might well be charged with betraying our trust. We should in any event
be blamed if the new State disintegrated. And the State itself would feel an enduring
resentment towards the Commonwealth for rejecting it. The effects upon our
interests could be wide and damaging. Nor would such developments pass without
challenge from Parliament and from public opinion here.
11. These factors point to the following broad conclusions:
(i) Once a dependent territory has been publicly promised independence, has
expressed a desire to become a Member of the Commonwealth, and is seeking
membership of the United Nations, we shall be under strong compulsion to
promote the acceptance of the new Member.
(ii) If we wish to steer a dependent territory towards some other goal, we must
take the first steps before independence is promised, or at issue.
(iii) We cannot expect to carry with us opinion in the Commonwealth and the
United Nations for any solution which has not got the support of the dependent
territory concerned.
12. The Commonwealth Study Group considered various solutions for the
smaller territories, (excluding those too small to be likely to qualify even for internal
autonomy) :
(a) Commonwealth "Statehood" as a final status.
(b) Limitation of privileges, especially in relation to attendance at Meetings of
Commonwealth Prime Ministers.
(c) Regional Commonwealth Meetings of certain territories in place of regular
attendance at the main Commonwealth Meetings.
All these expedients were, after examination, rejected. We have, therefore, considered
other possible expedients for those territories which, in our view, must be regarded
as serious candidates for Commonwealth Membership between now and 1970.
13. We have grouped these expedients under two heads; first, those involving
complete severance from the Commonwealth, and second, those involving some kind
of continued association within the Commonwealth.
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B. Expedients involving complete severance from the Commonwealth
(1) Denial of admission to the independent Commonwealth
14. There is no precedent for this . Though countries formerly within the
Commonwealth have left it on the attainment of independence or later (e.g., Burma,
the Irish Republic, British Somaliland, South Africa) each country has itself decided
its fate. No Commonwealth territory has so far been refused Membership or actually
been expelled.
15. There would also be positive difficulties in following an undeclared general
policy of denying Commonwealth Membership as a means of limiting the size of the
Commonwealth. It would be difficult to justify the exclusion, for reasons of, e.g., size,
lack of resources or political ideology, of any of the territories likely to apply for
Membership between now and 1970. Cyprus, for example, is small and has a
population of only half a million. The economy of Tanganyika rests upon the slightest
of foundations; and the political colouring of the Government of Ghana is a matter of
recurrent concern.
16. Nor could a policy of "exclusion" be applied unilaterally by Britain. Hitherto
our dependent territories have looked to us to sponsor their applications for
Commonwealth Membership. We have always met them. But while it is theoretically
open to us (in the absence of any set rules governing procedure) to adopt a neutral or
even adverse attitude to any future application, nothing could then prevent another
Commonwealth Member from championing the cause which we had failed to further.
The Afro-Asian majority in the Commonwealth must be expected to reflect the view
taken by the Afro-Asian group (a near majority) in the United Nations, and to assume
that a former dependency of the United Kingdom which is accepted as a member of
the United Nations will be admitted to Commonwealth Membership.
17. It is clear that we should incur strong criticism from most other
Commonwealth members if we sought to exclude one of our dependent territories
from Membership. A policy of exclusion would indeed have to be directed at
particular cases and would almost certainly have to be applied as a result of
considered judgment and agreement by the independent Commonwealth as a whole.
It would clearly have to be limited to instances where there was a general feeling that
the admission of the particular candidate for Membership would be likely to have
serious adverse effects for the Commonwealth as a whole. Even so, the long-term
consequences might well prove more damaging for the Commonwealth than the
admission of the objectionable new Member or the growth of the Commonwealth to
an unwieldy size.
18. Moreover, there may in any individual case be particular political objections
to the exclusion of the territory concerned. Annex B deals in some detail with British
Guiana and Zanzibar as relevant examples.
(2) "Self-denial"
19. Certain territories might decide against seeking Membership when they
become independent. We would see no objection in principle to promoting such a
decision by discreet persuasion at the appropriate time if it suited our interests to do
so. Factors leading them to such a decision might be ill-will towards Britain (possibly
Malta); extreme neutralism (perhaps Singapore if she became independent on her
own); or a conflict of interests (say, Aden Colony-cum-Federation if membership of
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the Arab League were thought incompatible with and preferable to Membership of
the Commonwealth). In principle we should see no advantage in striving "officiously
to keep alive" a Commonwealth connexion where this was shunned. But it will be
noted that the territories we have cited are all ones in which our paramount defence
interest will require the maintenance of a British presence, at least for a time.
(3) Union with a foreign state
20. Union of the Gambia with Senegal is now an object of policy. A much more
remote possibility is that British Honduras might enter into association with a union
of Central American States. If any such opportunity presented itself we should see no
objection to the exercise of discreet pressure to encourage unions of this kind. If,
after the full expression of local opinion, they were to take place, separation from the
Commonwealth would seem an inevitable consequence (cf. the fusion of British
Somaliland in a Somalia Republic outside the Commonwealth).
(4) Transfer of responsibility to the United Nations
21. There is no precedent for the transfer of responsibility for the administration
of a territory by a Colonial Power to the United Nations and we do not think such a
course politically feasible. We understand, however, that on instructions from
Ministers the possibility is being separately examined of involving the United Nations
in some way with supervision of the constitutional advance of our dependent
territories, responsibility for administration remaining with Britain. This does not
however affect the eventual problem of territories seeking Commonwealth
Membership at the time of their independence.

C. Expedients involving some form of continued association with the
Commonwealth
(5) Federations within the Commonwealth
22. The most obvious way of limiting the number of applicants for
Commonwealth Membership is through the encouragement of Federal groupings. As
little as a year ago, this also offered the best hopes of keeping the number of
independent members within reasonable bounds. But recent experience over the
Federation of the West Indies and the Federation of Rhodesia and Nyasaland has not
been encouraging. Moreover, it is far from easy to create a federation (e.g., in East
Africa) once the rulers of the territories concerned have had a taste or foretaste of the
powers and privileges (including membership of the United Nations) of sovereign
independence. Nevertheless, we think that no opportunity should be lost to promote
federal union; the main possibilities at present would appear to be the proposed
federations of "Malaysia", of Barbados and the Leeward and Windward Islands, and of
the four British East African territories.
(6) The Western Samoa model
23. We were particularly enjoined to consider the possibility of repeating, perhaps with modifications, the relationship developed between New Zealand and her
former trust territory of Western Samoa, which became independent on 1st
January, 1962. Western Samoa's sovereignty has been recognised by the United
Nations, but she has realistically accepted the limitations on her international
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character (e.g., a weak economy and a population of only 113,500) and does not at
present seek membership of either the United Nations or the Commonwealth or
the conduct of her foreign relations. Meanwhile, arrangements are in train for New
Zealand to act for Western Samoa on request in all external affairs. At the same
time, Western Samoa is treated in New Zealand law in all matters except (at her
own request) nationality "as if she were a Member of the Commonwealth". The
New Zealand Government have asked other Commonwealth Governments to keep
open the question of Western Samoa's ultimate relationship with the
Commonwealth and to continue, so far as appropriate, the existing favourable
treatment of Western Samoa. The British Government have by Order in Council
included Western Samoa in the Commonwealth Preference Area. The Canadian
Government, in promising co-operation, have commented that the Western
Samoan precedent creates serious new problems for the Commonwealth, while Mr.
Nehru has pointedly offered to accept the territory's relationship with New Zealand
for one year, after which period he expects the Western Samoans to have decided
their final status.
24. The Western Samoa model has the attraction of providing for independence
and preserving some of the real substance of the Commonwealth association without
increasing the size of the independent Commonwealth. But it has obvious
limitations. First, it is open to Western Samoa at any moment to throw off New
Zealand's leading strings. Second, advantages of the kind accruing to Western Samoa
from her new relationship with New Zealand (that is, broadly, financial and economic
aid together with savings in men and money in the conduct of external affairs) are
not incompatible with Membership of the Commonwealth, and thus could be
obtained without the territory concerned having to forgo the prestige attached to
Membership and, conversely, to accept an appearance of inferiority.
25. It is debatable whether the present arrangements for Western Samoa will
long endure. We doubt too whether they would be acceptable to those of our
dependencies which are likely to seek independence by 1970. Even if some of
them were prepared to accept such a status, it would be difficult for us to convince the world that there was nothing sinister behind it. New Zealand is walking
warily on this, and she is in a far less vulnerable position than Britain. Nor can it
be taken for granted that other Commonwealth Governments would acquiesce
without question in arrangements of this kind if we tried to introduce them more
widely.
(7)

Prolongation of complete or partial dependence on Britain

26. Some of the smallest territories cannot reasonably aspire to separate
independence. The problem in their case is whether a permanent or semi-permanent
constitutional form can be produced which will meet their special needs and if
possible at the same time remove them from the category of non-self-governing
territories covered by Chapter XI of the United Nations Charter.
27. General Assembly Resolution 1541 (XV) of December 1960 recognises that
in addition to "emergence as a sovereign independent State" a territory can
become fully self-governing by (a) free association with an independent State, or
(b) integration with an independent State. Conditions are attached to both, the
most important being that both should be the result of free choice by the peoples
of the territories concerned, expressed through informed and democratic
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processes. We have touched on integration with a foreign State in paragraph 20
above, and we deal with integration with an independent Commonwealth country
in paragraph 30 below. In this section we consider "free association" with Britain
as a possible goal.
28. We think that this solution might be practicable for some territories, such as
the Bahamas and Bermuda, and that, given the consent of the people (e.g., by
referendum) a majority of the United Nations might acquiesce in this solution. But
"free association" requires for the territory concerned internal self-government, and,
in the words of Resolution 1541 (XV) "freedom to modify the status of that territory
through the expression of their will by democratic means and constitutional
process". This means that a territory might at any time demand sovereign
independence which might well raise the question of Membership of the United
Nations and of the Commonwealth. With this initiative in their hands, we doubt
whether free association could be expected to prove an enduring solution for more
than a few territories, mostly in the category we describe in Annex A as "territories
unlikely to seek or achieve independence until after 1970, if at all". The possibility
does, however, seem to us worth exploring, if only as a delaying device.
29. Actual refusal to grant independence is, we think, something which can be
contemplated only in relation to those territories where we have a paramount
defence interest (in such cases our decision would be taken irrespective of
consideration of Commonwealth Membership) or in relation to a handful of our
smallest and weakest dependencies, such as, e.g., St. Helena, where even our most
unrelenting critics might admit that independence was unrealistic.
(8) Integration with an independent Commonwealth country
30. We cannot regard integration with Britain as a feasible solution for any of the
territories under consideration. The idea was not put into practice in relation to
Malta, and we assume that it is unlikely to be revived in that connexion or tried out
in any other. "Anti-colonial" criticism of Portugal's attempt to treat overseas
territories as part of metropolitan Portugal suggests that any such attempt would be
regarded with deep suspicion by many countries in the Commonwealth and outside.
It is just possible that some of the Windward Islands might join an independent
Trinidad, and that Fiji, or the British Solomon Islands Protectorate might "integrate"
with Australia.
(9) "Protected" status
31. We were also particularly asked to consider whether Britain's experience
with the Persian Gulf States offered any useful guidance. These relations ... are the
result of the particular circumstances of the area and are not, therefore, directly
relevant to our present study. On the other hand, the Shaikhdoms do provide examples of small States which, while largely responsible for their internal affairs, are
content to allow their external relations to be handled by Britain. This state of
affairs has, despite the fact that the States are outside the Commonwealth and are
continuously exposed to Arab nationalist propaganda directed against the British
position, persisted for longer than might reasonably have been thought possible 10
years ago and may well last for many years yet. The conditions which have made
this possible are:
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(a) the States are primitive and, despite in some cases the possession of
considerable wealth, have small human resources and little capacity to cut a figure
in the world;
(b) their Rulers fear absorption by Saudi Arabia if our protection is withdrawn;
(c) they also fear that withdrawal of our support may lead to their traditional hold
being swept away by popular forces.
32. One point in our experience with the Persian Gulf Shaikhdoms may be
relevant to this study; although Britain has virtually no responsibility for their
internal affairs, she cannot escape obloquy when mis-government causes, as it has on
occasion in the past, public scandal. In suitable cases, Britain maintains continuous
pressure on the Rulers to introduce reforms but the response is normally
unsatisfactory and their antiquated systems of Government and extravagance at
times cause us considerable embarrassment. They do however provide examples of
territories which afford us defence facilities while remaining outside the
Commonwealth.
33. We do not consider that our relations with these Shaikhdoms could serve as
a model for relations between Britain and any of those remaining dependent
territories likely to aspire to independence by 1970. Some such arrangement might,
however, be used for very small dependent territories, and might, as in the case of the
Gulf Shaikhdoms, last for some years.
(10) Transfer of responsibility to other members of the Commonwealth
34. Leaving aside the Greater Malaysia project, only Australia and New Zealand
would be likely even to contemplate taking over from Britain responsibility for any of
her remaining dependent territories. 5 In practice, they would be most reluctant to
accept fresh Colonial responsibilities, with the odium and expense involved,
particularly for territories within measurable distance of independence or vocally
aspiring to it. We conclude, therefore, that transfer of responsibility to another
Commonwealth country would be feasible only in certain very special conditionse.g., if the dependent territory concerned was not actively demanding independence
or any radical constitutional advance and seemed unlikely to do so for a long time to
come, and if the other Commonwealth Member involved had some overriding
defence or economic interests in the territory. The only territories which might
conceivably satisfy these conditions are the British Solomon Islands and Fiji. But
again, such transfer of responsibility, even if practicable, would be no more than a
device to delay, and not a means of reducing applications for Commonwealth
Membership.

Part Ill. -Summary and conclusions
35. Part I of our Report points to the difficulty of making firm forecasts beyond
1963. At the same time, it suggests that, if territories which are promised
independence continue to seek and attain to Commonwealth Membership, the
number of Members may be 19 by the end of 1963 (paragraph 5); somewhere

5

See section (2) below, document nos 554-560.
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between 19 and 24 by the end of 1965 (paragraphs 6 and 8), and that Membership
could eventually increase to 35 (paragraph 8).
36. In part 11 of the Report we suggest that there are strong reasons why Britain
should as a general rule continue to promote the Commonwealth Membership of
territories which seek it after having been promised independence (paragraphs 10
and 11). Two "test" cases- British Guiana and Zanzibar, both of which will have to
be considered in the next two months-are examined in which there are particular
reasons pointing to the desirability of departure from this general rule, but the
weight of argument in both cases tilts in favour of adhering to it (paragraph 18 and
Annex B).
37. The inferences we draw are that if Britain is to aim in respect of any
particular territory at any goal other than independence plus Membership, she must
take appropriate steps to that end before independence is promised to it, and that the
alternative solution proposed must be justifiable to public opinion in the
Commonwealth and outside as well as to political opinion in the territory itself
(paragraph 11).
38. Part 11 of our Report also deals with a number of "alternatives" to
Membership. Of these, outright refusal by Britain to sponsor an aspiring territory for
Commonwealth Membership or collective denial by the Commonwealth seem to
carry with them serious political risks (paragraphs 14-17). Of the remainder, we do
not think that integration with Britain or another Commonwealth country
(paragraph 30) is capable of practical application. The expedients to which we have
been able to point as offering some prospect of reducing or retarding the intake of
new Members are: the possibility that Malta, Singapore and Aden might, for differing
reasons, . not seek Commonwealth Membership on attaining independence
(paragraph 19) or be compelled by us, for defence reasons, to stop short with a
constitutional status not involving full independent international status and a claim
to Commonwealth Membership (paragraph 29); that a few small territories, such as
St. Helena, might remain indefinitely content with dependent status (paragraph 29);
that some small territories such as the Bahamas and Bermuda might conceivably
stop at some sort of "free association", on the Western Samoa or another plan, which
would at least temporarily defer an application for Commonwealth Membership
(paragraph 28), or might become "protected States" in some form, outside the
Commonwealth (paragraph 33); that the Gambia and British Honduras might unite
with neighbouring foreign States (paragraph 20); and that dependent territories in
South-East Asia, East Africa, and perhaps the Caribbean, may be absorbed into
federations (paragraph 22) . This last seems to offer the only tangible contribution to
the problem.
39. We are forced, therefore, to conclude that, if we are not to incur serious
criticism of our motives both from within and outside the Commonwealth, there is
no means open to us of avoiding a considerable influx of new Commonwealth
Members in the next decade.

Annex to 545
The dependent territories considered in this Annex include all those, and only those,
in Annex 1 to C. (60) 122: this, while not exhaustive, covers all the territories of
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which it is in any way necessary to take account. We have divided them into four
groups:
(I)
those expected to become independent by 1963;
(11) those likely to become independent between 1963 and 1965;
(III) those which might become independent some time after 1965, and possibly
before 1970; and
(IV) those unlikely to seek or achieve independence until after 1970, if at all.

I. Territories expected to become independent by 1963
2. The British Government are already committed to the principle of
independence for the following six territories, excepting Zanzibar.
Territory
(a)

Jamaica
Trinidad and Tobago
(b) British Guiana ...
(c) Uganda
Kenya ...
Zanzibar

Population
(millions)

Independence
Date

1.6
0.8
0.6
5.7
6.4
0.3

August 1962
Late 1962
Late 1962
October 1962
Early 1963
Early 1963

3. A constitutional conference on Zanzibar is due to be held in mid-March and is
expected to reach agreement on the principle of independence. If so, Zanzibar is
thought likely to become independent at about the same time as Kenya. But all the
dates given in the above list are (except for Jamaica) provisional and represent only
the best guesses at present possible. (Notes on these territories are at (a) to (c) in the
Appendix to this Annex.)

Il. Territories likely to become independent between 1963 and 1965
4. The following territories are considered likely, whether on their own or in
some larger grouping, to seek independence between 1963 and 1965.
Territory
(d) Brunei
North Borneo
Sarawak
Singapore
(e) Gambia
(f) Malta ...
(g) Federation of Rhodesia and Nyasaland (Nyasaland2.7, Northern Rhodesia-2 .2, Southern Rhodesia2.9)

Population
(millions)
0.1
0.4
0.6
1.5
0.3
0.3

7.8

(Notes on these territories are at (d) to (g) in the Appendix.)

Ill. Territories which might become independent after 1965
5. It is considered likely that the following territories will seek independence at
some time after 1965.
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Population
(millions)

Territory

(h) Mauritius
(i) Aden Colony
Aden Protectorate
U) Bahamas
(k) Barbados
Leeward Islands (Antigua-55,000, Montserrat-12,000,
St. Christopher-Nevis-55,000) and
Windward Islands (Dominica-60,000, Grenada90,000, St. Lucia-90,000, St. Vincent-80,000)
(I) British Honduras
(m) Fiji
(n) Papua and New Guinea (Australia)
(o) British Solomon Islands Protectorate
(p) Tonga

0.6
0.2
0.7
0.1
0.3

0.4
0.1
0.4
1.8
0.1
0.06

(Notes on these territories are at (h) to (p) in the Appendix.)

IV. Territories unlikely to seek or achieve independence until after 1970, if at all
6. It is not considered likely that any of the following 19 territories will ever
achieve independence on its own; and although some might find their way to
independence in association with another territory or group of territories, there is so
far no evidence on which to found any forecast of that kind.
Territory

Population

(q) Basutoland
Bechuanaland Protectorate
Swaziland
(r) Bermuda
(s) Cayman Islands
Turks and Caicos Islands
Christmas Island (Indian Ocean-Australia)
Cocos-Keeling Islands (Australia)
Cook Islands (New Zealand)
(t) Falkland Islands and Dependencies
(u) Gibraltar
(v) Gilbert and Ell ice Islands
(w) Hong Kong
(x) New Hebrides Condominium (Anglo-French)
Nauru (Australia)
Norfolk Island (Australia)
St. Helena and Dependencies
Seychelles
Tokelau Islands (New Zealand)
(y) Virgin Islands

600,000
300,000
200,000
40,000
9,000
6,000
2,000
650
20,000
3,000
25,000
45,000
2,680,000
61,000
4,000
1,000
5,000
40,000
2,000
7,300

(Notes on these territories are at (q) to (y) in the Appendix.)
APPENDIX: NOTES ON INDIVIDUAL TERRITORIES

I. Territories expected to become independent by the end of 1963
(a) Jamaica and Trinidad and Tobago.-lt has been decided that the Federation of
the West Indies should be dissolved as soon as possible and that Jamaica and Trinidad
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and Tobago will have to be granted separate independence in the course of this year.
British Government have agreed that Jamaica should become independent on the
6th August and have undertaken to support an application from Jamaica for
Membership of the Commonwealth; no date of independence has yet been fixed and
no such undertaking has yet been given in the case of Trinidad and Tobago. The other
members of the present Federation of the West Indies are dealt with in Section (k)
below.
(b) British Guiana .-British Guiana was until recently expected to obtain
independence before the end of this year but in the light of recent events this timing
is now uncertain. It is the expressed intention of her present Government to seek
Membership of the Commonwealth.
(c) Uganda, Kenya and Zanzibar. - It is hoped that these three territories will at
some time join Tanganyika in a new East African Federation. The former Prime
Minister of Tanganyika, Mr. Nyerere, has openly advocated such a course, and the
creation of the East African Common Services Organisation is a step in that
direction. But it is clear that no such federation can be formed before Uganda, Kenya
and Zanzibar attain separate independence and, presumably, apply individually for
Membership of the Commonwealth.

II. Territories likely to become independent between 1963 and 1965
(d) Brunei, North Borneo, Sarawak and Singapore.- The British Government
and the Government of the Federation of Malaya have agreed in principle that the
creation of a "Federation of Malaysia" embracing Malaya, Singapore, Brunei, North
Borneo and Sarawak is a desirable aim. It may be possible to bring this new
federation into being by mid-1963, but the prospects are not sufficiently firm for the
inclusion of these four territories in the previous group. Should such a federation
not come about, the position seems likely to be as follows:
(i) Brunei might join the existing Federation of Malaya or unite with North
Borneo and Sarawak in a separate Borneo Federation. This might at a later date
enter into some sort of union with the Federation of Malaya.
(ii) North Borneo and Sarawak might move towards union with each other (with
or without Brunei) and independence, in that order, but would probably not
become independent till after 1965.
(iii) Singapore, the Constitution of which is in any case due for review in 1963,
might conceivably obtain separate independence. If so, she might or might not
seek Membership of the Commonwealth. On the other hand, if a separate Borneo
Federation were formed and subsequently united with the Federation of Malaya,
the new federation might be willing to incorporate Singapore if the latter desired
it.

(e) The Gambia .- Considered on her own, the only reason for putting the Gambia
in this group is that she is the sole remaining British dependency, and one of the few
remaining dependencies of any nation, in West Africa. Even so, separate
independence is scarcely conceivable for her and a more likely development is union
with Senegal: it is the policy of the British Government not to stand in the way of
such a union should it prove acceptable to the people of the Gambia. If it came about,
the Gambia would presumably leave the Commonwealth as did British Somaliland
when she joined the former Italian Somaliland to form the Republic of Somalia.
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(f) Malta.-If only because of her sophistication and geographical position it
seems likely that Malta will in some form become independent between 1963 and
1965, in spite of her smallness and economic weakness. There is no present
likelihood of association with a foreign State or of a revival of the proposal that Malta
should be integrated with Britain, but it is possible that if Malta became independent
on her own she might not seek Membership of the Commonwealth.
(g) Federation of Rhodesia and Nyasaland.-Although the omens are far from
reassuring, it is the policy of the British Government to maintain, if possible, a
federal association in Central Africa which could in due course achieve independence
within the Commonwealth. The issue will presumably be put to the test at least when
the Federal Review Conference is resumed although a crisis over Nyasaland may well
be precipitated earlier. If this policy fails, and leaving aside tentative ideas recently
floated by Sir Edgar Whitehead for an attenuated Federation, it must be accepted
that the separate progress of Northern Rhodesia and Nyasaland towards selfgovernment and independence will be as rapid as has been that of the British East
African territories. In those circumstances Northern Rhodesia and Nyasaland might
remain separate, might enter into [a] form of union with one another or might
(separately or together) look towards association with an East African Federation or,
individually, with one or other of the British East African territories. Southern
Rhodesia would probably seek immediate independence and Membership of the
Commonwealth as soon as the Federation broke up. She might enter into much
closer association with South Africa but would be unlikely to become part of the
Republic.
(h) Mauritius.- It has been suggested that Mauritius might join an East African
Federation if one came into being, and on this supposition it is possible that
Mauritius might attain independent status as part of that Federation between 1963
and 1965. But this seems too improbable to merit serious consideration. It is more
likely that Mauritius will continue to advance constitutionally on its own at its
present measured pace, reaching full internal self-government during the period
following the next elections which are likely in 1962 or 1963 and, provided the
differences between the opposing communities can be sufficiently composed,
attaining independence (possibly with some arrangement under which Britain would
in practice continue to exercise defence and external affairs responsibilities) some
time after 1965.

Ill. Territories which might become independent after 1965
(i) Aden Colony and Protectorate.- It is the policy of the British Government to
bring about an early merger of Aden Colony and the Federation of Amirates of the
South which forms part of Aden Protectorate, which might accelerate their move
towards independence since it has been accepted in principle for the Federation
although the Rulers are not at present pressing for it. One of the assumptions upon
which future defence policy is now being worked out is that until at least 1970
Britain will in all circumstances be able to count on having unrestricted use, for
military purposes, of facilities in Aden. The proposed union of Colony and Federation
is considered to be the best means of attaining this aim. It is unlikely that Aden
Colony-cum-Federation would on independence want to join Saudi Arabia or the
Yemen but it is conceivable that membership of the Arab League might be thought
preferable to and incompatible with Membership of the Commonwealth.
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(j) The Bahamas.-In effect, the Bahamas already enjoy internal self-government.
They may prefer to retain their present status indefinitely rather than court the risks
and expense of independence. They have, however, been included in this group
because the elections due in 1963 are expected to result in the defeat of the present
governing party, which predominantly represents the white Bahamians, by the party
predominantly representing the coloured Bahamians: and it is just possible that the
latter might afterwards begin to press for independence.
(k) Barbados, and the Leeward Islands and Windward Islands .-(The Leeward
Islands comprise the three separate Colonies of Antigua, Montserrat and St.
Christopher-Nevis; and the Windward Islands the four separate Colonies of
Dominica, Grenada, St. Lucia and St. Vincent.) Now that the Federation of the West
Indies is to be dissolved, these territories are thinking in terms of a new "Federation
of the Eight". They apparently believe that such a federation could become
independent at an early date but the present view of the British Government is that
independence could not be granted for some time (e.g., three years) if only because
all eight territories are either below or only just above the bankruptcy line. Moreover,
Trinidad and Tobago might be willing to absorb some of the Leeward and Windward
Islands in a unitary State; and the British Government are not at present inclined to
discourage such a development although, if it took place, the future of the territories
not so absorbed would be more than ever in doubt. However, the Chief Ministers of
the smaller islands have expressed intensely the view that, with Jamaica and Trinidad
proceeding to separate independence, their islands should not be denied the
independence which they would have attained in 1962 if the abortive Federal scheme
had gone through. The political pressures in favour of early independence for a
Federation of the Eight must not be under-estimated; nor must it be assumed that
this could be resisted indefinitely on the ground of lack of viability. Thus, if a
Federation is formed, it must be viewed as likely that it would become independent
within a few years and possibly even before 1965. If, on the other hand, a Federation
does not materialise, the prospect of any of these islands, except perhaps Barbados,
becoming independent is very remote.
(I) British Honduras .-Although British Honduras has at present no prospect of
economic viability on her own, it seems likely that international and other pressures
(by 1963, for example, she may have become the only dependent territory on the
American mainland) will result in her independence between 1965 and 1970.
Guatemala has not yet abandoned her long-standing claim to sovereignty over
British Honduras but the people of the Colony have made it clear that they do not
want to be absorbed by Guatemala and that their aim is independence within the
Commonwealth. Nevertheless, British Honduras might at some time join a union of
Central American States and in so doing leave the Commonwealth.
(m) Fiji.- The future of Fiji is determined, internally, by the conflict of interests
between the Fijians and the Indians. The Fijian leaders, supported by almost all their
people, maintain that Fijian interests are and must remain paramount for ever. If
Britain goes, power must be handed back to the Fijians (not the Indians). They have
not so far asked Britain to leave, and are unlikely to do so as long as they see that
Britain is prepared to maintain roughly the present position or until they have
caught up, commercially and economically, with the Indians. The Indians now
outnumber the Fijians, and are likely to increase their numerical majority. They are
anxious for political advance, because that would give them dominance over the

686

THE COMMONWEALTH

[545]

Fijians. But they are afraid to press for it, because they are frightened of the Fijians;
they are likely to remain comparatively quiescent for some years yet. We may be
forced by world opinion to inflict independence before the territory wants or is ready
for it; but we ought to hold the ring until 1965-70. Fiji's ultimate status will
probably be full independence, and not in association either with other island groups
or with Australia or New Zealand, because it is by current "Cyprus" standards large
enough to be self-sufficient and because of fears of the Indian "meance".
(n) Papua and New Guinea.- It is assumed that the (Australian) Colony of Papua
and the Trust Territory of New Guinea will continue to be administered and to
advance together. They might at some time join West New Guinea, possibly as part of
Indonesia, but that seems unlikely. At all events, pressures resulting from
developments in West New Guinea may be expected-despite all the practical
arguments to the contrary-to bring about the independence of these two
territories, presumably in union, between 1965 and 1970.
(o) British Solomon Islands Protectorate.- The Territory of Papua/New Guinea
includes one-third of the Solomon Islands chain. If it becomes independent by
1965-70, it seems at least possible that the remaining two-thirds administered by
Britain would wish to become independent with it. Geographical and ethnological
factors would be strongly in favour of this, and there would be no logical reason to
argue against it. The natives on the British islands are indeed backward, but certainly
no more so than those on the Australian islands. Whether or not Papua/New Guinea
becomes independent by 1965-70, it seems likely that the future of the British
Solomons is closely linked with it.
(p) Tonga .- Tonga is an independent kingdom, but it is not fully sovereign
because it is in a treaty relationship with Britain, like a Protected State, for major
aspects of defence and foreign affairs and also for certain minor judicial and financial
matters. It closely resembles Western Samoa, to which it is also geographically the
closest island group of any size, in size, ethnography and economy. There are at
present no signs that Tonga wants to alter its status to conform with Western
Samoa's. But Tonga is certain to be closely watching Western Samoa, and if the latter
seems to be "better off' as a result of independence, or if certain social and economic
internal difficulties worsen into dissatisfaction with the present regime (a factor
which though at present unlikely cannot be ruled out for the next few years), there
will probably be a demand to do away with the British treaty and seek at least a
Western Samoa status. This could happen before 1965, but there are not at present
sufficient grounds for removing Tonga to Category II.

IV. Territories unlikely to seek or achieve independence until after 1970, if at all
(q) Basutoland, Bechuanaland Protectorate and Swaziland.-It is the policy of
the British Government to maintain the separate identity of the three High
Commission Territories and, within the framework of that policy, to entrust its peoples with progressively greater responsibilities for management of their internal
affairs. For obvious geo-political reasons there can, as things are, be no question of
these territories achieving complete independence, however much this may be the
declared objective of the various "nationalist" parties within them. Some form of
political and economic association with neighbouring countries would, in the case
of all three territories, be a pre-requisite of their becoming independent. In the present circumstances this is unlikely to come about. It is not considered that there
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will be any marked change in their present constitutional position in the foreseeable
future .
(r) Bermuda.- The future of Bermuda is likely to be affected by what happens in
the Bahamas. If the Bahamas decide to seek and are granted independence Bermuda
may well follow suit; but on the whole it seems more likely that Bermuda will
indefinitely rest content with her present position.
(s) The Cayman Islands and the Turks and Caicos Islands.- These are at present
administered by the Governor of Jamaica, although there are now separate Colonies.
It might be possible to work out some form of association between them and Jamaica
when the latter becomes independent. The Turks and Caicos Islands may accept
some such arrangement for a trial period, but the Cayman Islands have rejected it.
(t) The Falkland Islands and Dependencies.- The population of the Falkland
Islands are all of European descent, most of them British. There is no reason to think
that they will ever seek independence, if only because on independence they would
almost certainly be seized by Argentina or Chile, both of which lay claim to them.
(u) Gibraltar.-Even if Britain were at some time prepared to give up her defence
facilities in Gibraltar, or to accept the threat to them which would be involved in the
grant of independence, it is scarcely conceivable that the Colony could become a
Sovereign Member of the Commonwealth or that, if she did, such membership could
long preserve her from absorption into Spain.
(v) Gilbert and Ellice Islands.- The Gilbert and Ellice Islands are isolated from
other major island groups. They are also isolated from one another, and there is no
central main island. Because of geographical factors therefore it is likely that so long
as there is a Commonwealth presence in the Pacific, these islands will remain within
it in some dependent status both for external reasons and also to provide the
necessary internal cohesion. A less likely possibility and one for the far future is that
the Gilbertese might link up their equally scattered fellow-Micronesians on the
American Marshall atolls to the north, while the Ellice Islanders might associate with
their Polynesian neighbours in Samoa to the south-east.
(w) Hong Kong.- Even if the future of Hong Kong were not overshadowed by the
fact that the lease of the New Territories from China is due to come to an end in
1997, there could be no question of the Colony becoming an independent Member of
the Commonwealth. Local opinion is generally opposed to constitutional advance of
any kind, and it is impossible to conceive of Hong Kong maintaining an independent
existence, either inside or outside the Commonwealth; independence would certainly
be followed almost at once by absorption into Communist China.
(x) New Hebrides.- The New Hebrides is a condominium shared with the French.
Most of the business and commerce and almost all the white settlers are French.
French policy seems aimed at securing a dominant position, and ultimately at
associating the New Hebrides with New Caledonia (a member of the French
Community) with which the New Hebrides is already closely connected by
geography, ethnography (both Melanesian and French), communications and
commerce. The ultimate future of the New Hebrides is therefore likely to be within
the French community, unless, which seems at present most improbable, Britain or
Australia have some firm and attractive alternative to offer.
(y) The Virgin Islands.- The British Virgin Islands used to be part of the Leeward
Islands Federation but have been a separate Colony since that Federation was
dissolved. They are almost entirely dependent economically upon the American
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Virgin Islands, and in many ways the most sensible arrangement would be their
transfer to American sovereignty: but local opinion may be averse to this and the
likelihood is indefinite continuance as a dependency of Britain.

546

DO 161195, no 13
10 May 1962
'Commonwealth membership': minute by Sir S Garner (CRO) about
Sir ~ Brook's com~ents on Chadwick Report!
Mr. Chadwick's report, as Sir Norman Brook's comments bring out clearly, touched
on some of the fundamentals of the Commonwealth.
The fact is that the Commonwealth has changed, is likely to change, and we need
to face up to the question: "What can we do about it?".
There is no need to elaborate the point that the Commonwealth has changed, but
perhaps for simplification I could put it this way:(1) Before 1939 there was a close association between nations of European stock.
Although we were at pains to deny it, the Empire in the first half of this century was
largely a military alliance; certainly Australia and New Zealand felt dependent on the
Royal Navy, and Britain was dependent on man-power and munitions from the
Dominions, as 1914 and 1939 both showed. There were other reasons of self-interest
for keeping the association together both in trade and finance. To this was added the
bond of blood and of sentiment -and perhaps also some pride in belonging to a "top
dog" nation.
(2) In 1947, to the surprise of most people, India, Pakistan and Ceylon remained
members of the Commonwealth after receiving independence. Equally to the
surprise of most people we were able to fit republics into the Commonwealth, and,
on the whole, the new Asian members have acted with a sense of responsibility and
achieved some stature in the world. Though the association is completely lacking in
the qualities of military alliance and blood relationship that marked the pre-1939
Commonwealth, nevertheless new patterns of partnership have been evolved and the
relationship is an honourable one.
(3) The third stage came with the granting of independence to territories in
Africa, with a very different background from the countries of Asia and in a very
much less advanced stage of development. Led by Ghana, these African countries
have frequently not followed the normally accepted standards of Commonwealth
membership, and indeed have shown publicly a degree of hostility to British policies.
It is this attitude which has caused people to call into question the value of the
Commonwealth.
(4) But we may now be on the eve of another, and in some ways, still more
unsatisfactory stage of Commonwealth development. Cyprus and Sierra Leone have
already been admitted as full members, Jamaica and Trinidad are likely to be later
this year, with a number of other small territories to follow. Though some of these
countries (e.g. Jamaica) may be more responsible and mature than some of the
African members, they are internationally insignificant and, inevitably, they tend to
debase the value of Commonwealth membership. In any case, their sheer numbers
1

See previous document.
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make the problem of "organising" the Commonwealth-at Prime Ministers'
meetings or otherwise-more difficult.
The question remains: "What can be done about it?" and this can be looked at
under various headings:(a) Can we do anything to restrict the flow and stop the admission of new
members? This is the problem to which the Chadwick report primarily addressed
itself and they reached the conclusion that there was little that we could do to keep
numbers down. In this I have no doubt that they are broadly right. I am sure it would
be difficult at this stage to impose conditions for membership of the Club. This might
have been possible some years ago but it is really now too late, and if Sierra Leone
can enter, almost anyone can.
There are, however, marginally some things that we can do to discourage the flow.
Sir Norman Brook gives some examples in his comments and I would agree that in
appropriate cases we should do what we can, e.g. we should:(i) positively encourage the Gambia to link up with her neighbours and not seek
Commonwealth membership;
(ii) also encourage smaller territories to be satisfied with something less than full
membership;
(iii) be stricter in our scrutiny before "sponsoring".
There is also the awkward problem of British Guiana that will have to be faced .
(b) Even if we cannot do much (if anything) to restrict the numbers, are there any
steps that we can take to improve matters in spite of the numbers?
There is a number of things we could do:(i) We could enlarge the Commonwealth on the basis of the expanding
Commonwealth advocated in certain political quarters some years ago, to include the
Scandinavian and possibly some other acceptable and responsible countries.
Various other ideas have been put forward from time to time for an association
between the Commonwealth and NATO, the Commonwealth and the United States
and, more recently, the Commonwealth and E.E.C. While these wider schemes may
have merit in themselves, it seems to me that they do not really bite on the
Commonwealth problem as such. If any of these schemes really came to fruition the
Commonwealth as we have known it in the past would disappear, or at least be
merged into something so much bigger that it would cease to be recognisable.
(ii) At the other extreme we could perhaps reduce, if not the size of the
Commonwealth, at least the area of effective partnership. By this I mean that we have
in the past always been very careful to avoid anything in the nature of a two-tier
Commonwealth. Hitherto, of course, there have been very good reasons for this, but
the position is changing; the sheer size of the Commonwealth makes it much easier,
and far less noticeable, for a few members to work closely together, and the
preponderance of coloured members makes it less objectionable that the white
members should maintain specially close liaison. Naturally, the ways in which
Britain collaborated more closely with, say, Canada, Australia and New Zealand,
would need to be worked out with care and tact.
(iii) In any case, we certainly need to work out special techniques for running a
Prime Ministers' meeting in the future, since otherwise, with so many members it
could rapidly get out of hand.
The opportunity was taken during the Prime Minister's visit to Ottawa for British
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and Canadian officials to have a preliminary talk about some of these problems. It
seems to me that there would be great advantage in a frank discussion of some of the
major points with some of the more thoughtful officials in the old Commonwealth
countries, and it could be very beneficial if this were arranged before the Prime
Ministers' meeting.

54 7

DO 161195, no 9
18 May 1962
'The evolution of the Commonwealth': minutes of a ministerial
meeting 1 to consider Sir N Brook's minute on the Chadwick Report2
The meeting considered Sir Norman Brook's minute of April 24 covering a report by
a working party of officials (the Chadwick Report). The Prime Minister thought that
on the whole it would be better not to send the full report to all the Governments
who provided officials who took part in the original enquiry. Perhaps the best plan
would be to prepare a summary of findings. This might also be sent to other
Commonwealth Governments, although there were a number who did not know of
the existence of the original working party, nor that the enquiry had been
undertaken. But no final decision should yet be reached on the distribution of the
Report.
The Commonwealth Secretary then went on to raise the possibility of limiting
membership of the Commonwealth. Were there any tests of eligibility such as size,
population, wealth, and so on, which might be applied when considering the
application of an independent country to become a member? His own feeling was
that by letting in Cyprus and perhaps the West Indian countries we had really made
membership of an emerging Commonwealth country automatic. If this were to be
the case there would be some advantage in getting this idea accepted before the case
of British Guiana had to be settled. It would not necessarily be easy to reach
agreement amongst Commonwealth Prime Ministers on this. There was perhaps an
even more difficult case arising in the not too distant future, for if the Central African
Federation split up into its component parts, Nyasaland and Southern Rhodesia
would become independent at about the same time. If they then both applied for
membership and a positive decision to admit them had to be taken by
Commonwealth Prime Ministers it might be found that Nyasaland would be admitted
whereas objections would be raised against Southern Rhodesia who would be
excluded. This would be an intolerable situation.
The Colonial Secretary thought it right that we should now try and move on to an
automatic basis. Indeed there would be considerable advantages in doing this
because in the legislation which had to be passed through the United Kingdom
Parliament we had to include reference to membership of the Commonwealth in
order to deal inter alia with the problems of citizenship.
It was suggested that for the United Kingdom to appear to be taking a unilateral
decision in an Act of Parliament to make an emerging country an independent
member of the Commonwealth would be at variance with all that we had said in the
1

2

Present: Mr Macmillan, Mr Sandys, Mr Maudling, Sir N Brook and T J Bligh, who kept this record.
See document nos 544 & 545.
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past about our inability on our own account to admit countries to membership.
There would, however, be a useful occasion at the next meeting for this question to
be brought up since the application of membership by Trinidad would be ready to put
to the Conference and it might be possible to get this out of the way before
controversial discussions started on the Common Market.
The Prime Minister thought it would be right that some sort of formula should be
worked out which could be put to the Conference at an early stage and which would
in effect make it clear that the Commonwealth Prime Ministers collectively had
agreed that in future an emergent territory might become a member of the
Commonwealth if it so wished.
In discussion on the increasing size of the Commonwealth the Prime Minister
thought that consideration should be given to methods of consultation. For example,
he thought it important that he should try and regularise the messages he sent out
to other Commonwealth Prime Ministers. He hoped that the Commonwealth
Secretary would give consideration to this and that there could be talks between the
Commonwealth Relations Office and No. 10. Some of the Prime Ministers of the
smaller territories attached a great deal of value to these messages.
It seemed clear that the increasing size of the Commonwealth emphasised the
need for having Prime Ministers' meetings in London. Indeed it was probable that
even at present there was no other Commonwealth capital that could accommodate
such a meeting. The case would be even stronger as the Commonwealth grew in size.
Moreover, The Queen lived in London and since She was herself a source of unifying
influence in the Commonwealth, it seemed natural that the Prime Ministers of the
Commonwealth should gather round her.
There was some discussion about the conduct of the forthcoming Prime Ministers'
meeting. It seemed important to try and move away from the concept that everyone
attending the Conference should attend all the meetings. There might be some
advantages in trying to institute a number of formal group meetings as well as the
informal group meetings which had taken place on previous occasions. It was not
possible to say whether these group meetings should be arranged on the basis of
subjects on the agenda or whether there should be some regular systematisation.
This needed further thought.
There was general agreement with the view that it would be right to abandon the
Chequers weekends. It was very often difficult to fit all the Commonwealth Prime
Ministers in and to get the right groupings. It would be more advantageous if the
Prime Ministers were to stay in London and entertain groups of Commonwealth
Prime Ministers for meals at Admiralty House. It would in this way be possible to get
useful group meetings of Prime Ministers without causing too much suspicion.
The Prime Minister thought that the increasing size of the Commonwealth would
make it difficult to find the right sort of subjects to discuss at Commonwealth Prime
Ministers' meetings. There was now no common identity of view such as there used
to be when the Commonwealth was smaller.
It was suggested that general debates tended to be rather diffuse in that everyone
present wanted to make a statement; and the special debates, for example,
disarmament on the last occasion, were more interesting. But this practice had its
own dangers since it might lead to the feeling that the Commonwealth Prime
Ministers ought to do something, and that their meetings should be designed to
secure the passing of resolutions and so on.
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The meeting agreed generally with the view that official entertaining should be
reduced as much as possible. In particular it would be right to try and persuade High
Commissioners when giving entertainment for their own Prime Ministers to ask only
their own nationals.

548

PREM 11/4564
25 Sept 1963
'The Commonwealth at the UN': memorandum by Sir P Dean (UN) to
Lord Home
In our despatch of March 14 of this year, I attempted an analysis of the position of the
Commonwealth group in the United Nations and what it constituted. I pointed out
that the policy and voting of Commonwealth delegations reflected the interests of
each individual government and that there was no attempt, by contrast with the
regional groups, to work out a joint Commonwealth approach to particular
problems. In the same way Commonwealth Conferences had never succeeded in
working out any joint political alignment and I believe have rarely attempted to do
so.
2. We do have fairly regular meetings here of Commonwealth delegations which
gives an opportunity for some exchange of ideas about matters before the United
Nations and acquaint each other of our respective positions. During the past year,
however, a number of Commonwealth representatives have shown signs of wishing
to put more substance into these meetings and have put forward suggestions for
Commonwealth intervention, in a sense which they believed would be helpful to us,
with respect to British Guiana and Southern Rhodesia where our policy appeared to
them (and indeed to most members of the United Nations) not to be succeeding.
Since we were unable to accept these suggestions, discussion on British Guiana and
Southern Rhodesia has been inhibited and certain Commonwealth delegations now
suspect that our policy is not what we state it to be. In the specific cases of Southern
Rhodesia and British Guiana we have not, therefore, enjoyed the wide support of
Commonwealth delegations that might otherwise have been forthcoming.
3. In consequence, Commonwealth co-operation in the United Nations has not
improved over the last 12 months, with one exception, and the influence of the
regional groups, especially of the more extreme members of them, has tended to
increase.
4. The only exception has been with regard to the United Nations financing of
peace-keeping operations, progress on which at the Special Assembly in the early
summer owed much to the co-operation between Commonwealth delegations and to
the pragmatic and moderate approach which comes naturally to a group whose
administrative traditions are largely drawn from our own.
5. The rise in the influence of regional groupings and the widespread tendency of
the more extreme members of those groups to carry the day in their discussions
holds especial dangers for the United Kingdom, whose diversity of interests of every
kind all over the world are less and less capable of protection by her own physical
strength. This is due not only to the absolute and relative reduction in physical
strength itself but also to an international climate which makes unilateral protection
of interests by military means increasingly complicated and difficult. Equally, the rise
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in influence of the extremists endangers our policy of orderly and peaceful decolonisation at a pace set by the needs of each individual territory.
6. If the presumption be accepted that a clash of the major nuclear powers will
be avoided during the next ten years or so and that the feature of the period is to be
the "peaceful competition" of the Communist and so-called capitalist systems it will
be, as it already is, Communist strategy to concentrate on weakening Western
influence throughout the uncommitted world. The enemy will be neo-colonialism,
and that will be translated to the maintenance of any Western influence or interest,
political, economic or cultural, in Latin America, Africa and Asia. Cuba, Indonesia
and Ceylon are each, in their way, pointers to the pattern.
7. Taken as a group, the Commonwealth countries, new and old, whether aware
of it or not, would have a great deal to lose if these efforts were to be successful. They
stand to gain as much as we do by the maintenance and strengthening of the largest
possible area of a freely trading world, in which development aid, trade and finance,
working together, offer them a promise of economic growth which autarchic
development, coupled with bilateral trading arrangements dependent on political
good will, cannot match.
8. The reduced dependence of much of the Commonwealth on the United
Kingdom for military defence and for markets naturally reduces the importance to
them of the Commonwealth link and emotional factors, particularly as magnified in
the United Nations, cause in most of the newly independent countries their regional
links to appear to be of greater significance. Politically, they are naturally much more
responsive to the views and pressures of their neighbours. To the extent that this may
operate to increase the degree of regional co-operation of a constructive character in
all fields , this is welcome enough. The danger is, however, for extremism which can,
at present at any rate, rely on strong Soviet support, to carry the moderate countries
along lines of action detrimental both to their long-term interests and of course to
ours.
9. Since a good deal of group policy is either made or co-ordinated in New York,
or else is sought to be furthered in the United Nations organs, it has become of the
greatest importance to do everything possible to strengthen and give more cohesion
to that moderate opinion which recognises change is best produced by evolution
rather than by revolution.
10. It should be a natural and major function of the Commonwealth to give
effective strength to policies of moderation. The Commonwealth is strongly
represented in the African and Asian groups, in which Japan, incidentally, ought also
to be able to play a more effective part than she has done up to the present. If the
Latin Americans admit, as most of them wish to do, Trinidad and Jamaica to the
Latin American Group, we shall also have a foothold there which we have not had
previously. It is therefore for consideration whether we should not make an effort on
a new and different basis to obtain some much greater degree of cohesion on broad
questions of policy amongst Commonwealth countries in the United Nations.
11. Hitherto, our attempts have failed because of the differences between most
Commonwealth countries and the United Kingdom on "colonial" questions. Appeals
based on Commonwealth ties and understanding or on continuing to trust Her
Majesty's Government to do the right thing are disregarded and mainly serve to
irritate increasingly. Furthermore, it has for many years been contrary to the
philosophy of the Commonwealth connexion to attempt to obtain any solid
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uniformity of view on major issues as being in some sense a negation of the principle
of sovereign independence of individual members and as probably contrary too to the
"neutralist" approach of the majority of members of the new Commonwealth.
12. So far as the first of these difficulties is concerned we seem to be entering a
period where the emotions of Commonwealth countries of Africa and Asia should be
less directly engaged and where they may well be persuaded to accept a common
interest with us in the peaceful evolution of our remaining colonial territories to
self-government or independence. The principal exceptions are Southern Rhodesia
and British Guiana. Our smaller territories are of marginal interest even to the
Committee of 24. We shall of course continue to be in difficulty over South Africa
and the Portuguese territories, but in neither case have we a direct responsibility and
could reasonably ask for some help provided we were consulting on those questions
where our responsibility is direct.
13. As to the more general objection stemming from past Commonwealth
practice, there are, as it seems to me, two reasons why this is no longer valid.
Between the wars, our policy towards Commonwealth countries, at least subsequent
to the recognition of their fully independent status given by the Statute of
Westminster, was to ensure that in the event of the United Kingdom being involved
in another war, the Commonwealth would stand solidly together. It was regarded as
essential that no strain should be put upon the Commonwealth relationship which
might be to the prejudice of this. The success of this policy was demonstrated by the
solidarity of the Commonwealth in 1939. This is a consideration which certainly does
not apply in respect of the new Commonwealth countries and perhaps no longer with
the same force in respect of the old. For purposes of defence, Canada is linked with us
through NATO, and Australia and New Zealand with ourselves through SEATO and
with the United States through ANZUS. In point of fact, the importance of our
defence links with the United States far transcends the importance of
Commonwealth links in this field today. In the second place, the extent of cooperation on political matters which has .been developed by other groupings goes
considerably further than we have been able to achieve since the war in the
Commonwealth. The mere fact that amongst the Africans and in the Latin American
and Afro-Asian group here the effort is made to arrive at a common viewpoint on
political questions gives these groupings an influence and importance which
Commonwealth consultation either here or through Commonwealth conferences in
London does not attempt on political questions to rival. If the Commonwealth is to
have in the future any real meaning in a political sense, at any rate in the United
Nations, Commonwealth countries must be prepared to make an effort to get some
cohesion into their policies. Protestations of common understandings, institutions
and beliefs are no substitute.
14. At the present time, as I have pointed out in correspondence with the
Foreign Office, it is not possible for this Delegation to further any co-ordination of
policy amongst Commonwealth delegations here. I repeat this point because it is one
still not fully understood in Whitehall. To quote from my letter to Mr. Wilson 1 of
March 27 of this year:
"British policy on any particular issue is, and must be, worked out in London with the
concurrence of the Commonwealth Relations Office, which presumably bears in mind
1

AD Wilson (FO).
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the point of view of Commonwealth Governments. It is then passed to us in the form of
instructions. In practice, therefore, our consultation in New York with the
Commonwealth involves the presentation of this pre-determined policy in the best
possible light to Commonwealth representatives and the attempt to make them
understand and back it. It is, in short, not so much consultation as lobbying of the same
kind as we engage in with foreign representatives . .. ."

While suggestions may be made from time to time at Commonwealth meetings,
we can do no more than to pass them on to London to see whether they can be
accommodated within our instructions. In the past Whitehall departments have not
shown themselves particularly receptive. We are told to discourage initiatives and in
veiled terms to tell our Commonwealth colleagues not to mind our business and to
accept that we know best. It is no good accompanying this attitude with exhortations
to consult our Commonwealth colleagues more closely.
15. Nothing short of agreement by Commonwealth Governments deliberately to
attempt some degree of coordination of policy, at least in fields where a common
interest can be discerned, is going to change this situation and this could, in my
respectful judgement, only flow from a conscious decision by Commonwealth Prime
Ministers that such an effort should be made. They would have to recognise in
reaching such a decision that they would often find themselves as a result in conflict
with members of their own geographical group. It would, therefore, have no
meaning unless they accepted some obligation to work as a moderating leader in the
geographical groupings to which they belonged. The case for doing so could only rest
in the common interest of the Commonwealth in broadly stable political conditions
throughout the world and in the concept of change through evolution as being in the
best interests of and most consonant with the outlook of Commonwealth members.
16. Such a development of Commonwealth consultation would have really
difficult consequences for ourselves. We should have to be prepared on matters of
close concern to us, and on which we are used to regard ourselves as the sole
arbiters, to consult with and to be prepared to modify the policies we might wish to
follow in protection of political interests in the light of the objections and of the
alternative proposals put forward by Commonwealth members. We should therefore
be inviting them to share in our responsibilities, which is precisely what we have
hitherto felt it necessary to avoid.
17. So long as there remained considerable colonial responsibilities which in our
judgement could only be discharged, and advance to independence only obtained, if
we kept a firm grip ourselves on the process of transfer of power, we were no doubt
right to exclude other members of the Commonwealth from the process at such cost
to the intimacy of Commonwealth consultation as has resulted. A situation in which
a Commonwealth country (contrary to the advice and wishes of many African and
Asian countries) leads an attack on us in the Security Council, with the active
support of two other members of the Commonwealth and the passive acquiescence of
the rest is not, of course, a necessary result of this arms length policy, but it resulted
nevertheless. It has been made very clear to us here that had we been able to envisage
genuine Commonwealth consultation on the lines proposed both by President
Nyerere 2 and Mr. Pearson of Canada, the Security Council attack would not have

2

Julius Nyerere, chief minister of Tanganyika, 1960, president, 1962-1985.
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been mounted. The fact that it was, and attracted so much support in the Council
has, of course, further weakened the image of the Commonwealth, in the United
Nations at any rate.
18. If looking to the long-term there is force in the claim that we should work
for some greater degree of cohesion in the Commonwealth approach to political
questions, we cannot in my judgement afford another year in which the
Commonwealth concept is to be shown to be so empty of political content, and in
which our own wishes are so blatantly and successfully disregarded. The new
members of the Commonwealth, at least if one is to judge by their representatives
arriving here in New York, seem genuinely to believe that the Commonwealth has
a meaning and an importance to them and seek, at first at least, ways of demonstrating it. Our inability to pay attention to their views, or the views of their
Governments, over such matters as Southern Rhodesia and British Guiana, has
been a cause of disillusion and disappointment to many of them. (One of my most
respected Commonwealth colleagues was almost in tears to me over our 'performance' over Portuguese territories and Apartheid). Unless we are prepared to take
account of this, to take them genuinely into our confidence and to make a real
effort to agree on policies which they can support, this process of disillusion will
increase to a point at which Commonwealth consultation over matters before the
United Nations will cease to have any value. Indeed, it would be better to abandon
it altogether and with it any attempt to retain a Commonwealth seat on the
Security Council.
19. I am, of course, aware that so far as Southern Rhodesia and British Guiana
are concerned, Commonwealth views, even if a compromise between those of the old
and of the new as well as our own, are not likely to afford in our judgement a very
promising pointer to the solution of either problem. But at least if we were to make
the effort to find common ground, we could hope to begin to establish the principle
that the effort should be made on political questions and by so doing restore some
reality and meaning to consultation. With an eye to the future and because I believe
proceedings in the United Nations will be of increasing importance to the external
affairs of all countries if we are moving into a period of detente between the major
powers, I believe the effort should be made. If it were successful, it could have
considerable future consequences. If it were not successful I still think the effort of
having made it would keep open the possibility of a similar effort on other matters
later on. But if it is not made at all, I think we must recognise that the
Commonwealth as such will have no part to play in the United Nations and we do
ourselves no good by pretending that it has.3
3

The general view in the FO was that greater cohesion was desirable but most unlikely, given that British
policy on South African arms was so actively opposed by a hostile majority; and policy towards British
Guiana and Southern Rhodesia was also divisive. The main interests of the Commonwealth were in South
Africa, Southern Rhodesia and Portuguese Africa- but for Britain to share responsibility with the
Commonwealth would be a major reversal of policy. Sir G Harrison thought the government would be
unlikely to want to convert the Commonwealth group in New York into a policy-making or even a
consultative body; the prospects of co-ordinating such divergent interests seemed remote; and 'any
attempt to develop the Commonwealth as a political unit was more likely to push it apart than unite it'
(FO 371/172631, no 26) .
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PREM 11/4640

7 Nov 1963
[Views on Commonwealth evolution]: minute from Mr Selwyn Lloyd
(lord privy seal) to Sir A Douglas-Home

I feel that I must put personally and privately to you my views on the handling of our
attitude towards the Commonwealth during the last year of the Macmillan regime.
During my period out of office 1 I tried not to be a focus of disaffection-nor was
I-but I soon became disturbed by the strength of feeling against the Government
on this matter.
It is not difficult to attribute the causes. Up to 1960 the policies which you and
Lord Boyd2 then pursued were generally accepted and you were both trusted. Mr.
Macmillan's tours of the older Commonwealth countries and the Indian subcontinent were successful. The trouble really began when there was a change at the
Colonial Office, soon after which Mr. Macmillan made his wind-of-change speech.
Since then his Government was increasingly distrusted on Colonial issues and into
this situation were injected the Common Market negotiations.
I had always understood that if we failed to get in our tactics were that it must be
seen to be because we covld not get proper terms to protect Commonwealth
interests. When the break came in early 1963 that was not seen to be the reason. The
impression was given that the Government would have been prepared to go in on any
terms, a prospect which General de Gaulle suddenly realised to be the case, hence his
swift veto. That was followed by a period of apparent vacuum in our policy.
I am sure that I am right about the extent of dismay which this caused in our
Party. During my tours of the constituencies last winter I was made well aware of it.
Therefore I thought towards the end of March it was my duty as someone without
Ministerial responsibility to do something about it. Hence my series of speeches
unfolding certain ideas:(1)
(2)
(3)
(4)
(5)

the Commonwealth Economic Development Council
Commonwealth Export Council
Special Minister for Commonwealth Trade
Possibility of a Commonwealth Bank
Possibility of special commodity agreements

I had a long talk with Sir Robert Menzies in the summer and he professed interest
in the idea of an Export Council but obviously had given up hope of anything
happening under Mr. Macmillan.
Following these speeches I have received quite extraordinary expressions of
support, both from this country and overseas, particularly Australia.
The facts that the Africans are opposed to us over Southern Rhodesia, that Mr.
Nel)ru has never really liked us, that Australia does not buy our aircraft, that Canada
discriminates against us, that there are wide political differences over attitudes
towards Communism, are no reason for giving up. In many large families there is the
beatnik, the rebel, the irresponsible or the spendthrift, but one does not because of
1
ie, after the 'night of the long knives', when Mr Selwyn Lloyd was dismissed as chancellor of the
Exchequer, 12 July 1962.
2
Formerly Alan Lennox-Boyd.
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that abandon the attempt to keep the family together. So with the Commonwealth.
The fact that there are differences is all the greater reason for economic cooperation, technical aid, educational activities, and the encouragement of bodies like
the Commonwealth Press Council.
Quite apart from the merits of the case, your Government will not continue unless
it commands wide-spread support. I believe that that support will be much increased
if you make it clear that there is a change of emphasis with regard to Commonwealth
co-operation on the part of your Administration. The changes in the Queen's Speech
which you so readily approved saved us from a disastrous reaction, but more is
needed. I hope, therefore, that in your Speech on the Address you will strike a new
note: your determination to foster Commonwealth links in spite of, or indeed
because of, understandable and legitimate differences of opinion on current political
issues.
Since dictating the above I have seen a draft reply from the C.R.O. to Mr.
Macmillan's minute of the 30th July this year, which is quite encouraging. I
understand that the Commonwealth Secretary is sending you a minute himself. But I
have not delayed this minute on that account. It is obviously difficult for mtr-to play a
part in framing this portion of your speech but I will gladly give any help I can. For
equally obvious reasons I am not sending a copy of this minute to anyone else, but
with your permission I might perhaps show it to the Chairman of the Party. 3
3

The prime minister minuted to Mr Sandys: 'I should be very interested if you have any practical and
inexpensive ways in wh ich you think we can emphasise our interest in the Commonwealth, if you could let
me have them. A.D.-H.' [nd] . During 1964 the FO worked on a major new paper about the future of the
Commonwealth (FO 371/177828, PC(64)13) .

550 CAB 129/116/1, CP(64)6
3 Jan 1964
'Commonwealth policy': Cabinet memorandum by Sir A DouglasHome
[The prime minister believed the government would be very vulnerable on its
Commonwealth policies in an election. He brought together various ideas which had
been put to him, eg by Mr Selwyn Lloyd (see previous document): 'They may not find
universal favour in the Commonwealth-that remains to be seen. But they look
reasonably imaginative and sensible and I think would have a considerable appeal here.
Many of them have the virtue of being cheap. The New Commonwealth is going to be very
difficult to hold together politically and such measures as these might help to give a
feeling that we were taking a lead to make it a reality' (PREM 11/4640, M 7/64, 3 Jan 1964,
to Mr Sandys, Mr Butler & Mr Heath).]

The Cabinet will remember that in paragraph 3 of The Queen's speech we stated:"They believe that the Commonwealth has a significant part to play in ensuring stability
and peace in the world, and they will continue to take all possible steps to strengthen
the links between the governments and peoples of the Commonwealth. In their effort to
expand world trade My Government will continue to attach great importance to the
maintenance and development of commerce between Commonwealth countries."

As yet we could be charged with having given too little indication of what we propose
to do to carry out that declaration of purpose which, incidentally, was very well
received by many of our most loyal supporters in the Party. I sense that we shall be
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hard pressed by the Opposition and our own supporters in the debate on
Commonwealth trade on 15th January unless we can say something positive.
2. I set out below the various suggestions which have been canvassed:(1) We might announce a decision to test out Commonwealth Governments again
on the proposal for a Commonwealth Economic Development Council. Such a
Council could be organised on the lines of our own National Economic Development
Council. Its tasks might be:(a) to examine the economic performance of members;
(b) to consider obstacles to quicker growth; whether the best uses of resources are
being made; and whether members can help one another more;
(c) if so requested, to consider national development plans; whether any coordination is possible; whether aid and technical assistance is being efficiently
deployed;
(d) to promote common policies with regard, for example, to:(i) security of investment;
(ii) currency problems.
It is true that the Commonwealth Economic Conference at Montreal turned down
the idea of machinery on the economic side which was more than advisory. But the
N.E.D.C.I has stimulated widespread interest and the new initiative might now
receive more backing.
The Commonwealth Finance Ministers' Meeting must have had some such idea
when they said in September:"The Council considered a proposal that a more systematic study of world economic
trends in general and those of the Commonwealth in particular would enable them to
appreciate more fully each other's economic problems and prospects, particularly those
of the developing countries. It was suggested that a collation of the economic and trade
prospects of individual countries and of their development plans would throw light on
the future pattern of demand for, and supply of, primary products and manufactured
goods within the Commonwealth, and might well reveal new opportunities for the
expansion of Commonwealth trade on a mutually satisfactory basis within the existing
world trade system. It was agreed that this proposal should be examined further."

The Commonwealth Economic Committee exists but it deals broadly in statistics
and a standing body with a more active role might supplant, or be added to it.
(2) We could take an immediate initiative in calling for a conference of finance
and/or economic planning Ministers to discuss the attitudes that Commonwealth
Governments should take at the United Nations Trade and Development Conference
which starts at the end of March. And to the 'Kennedy Round' which comes a little
later. Topics which might be discussed are:(a) treatment of exports of developing countries;
(b) the effects of the present GATT regulations upon developing countries;
(c) possibilities with regard to price stabilisation schemes and long-term bulk
agreements;
r
(d) possibilities as to 'agreed specialisation' by developing countries;
(e) attitude to the 'Kennedy Round' .
1

National Economic Development Council, a planning body (1961) set up in Selwyn Lloyd's time as
chancellor of the Exchequer; popularly known as 'Neddy'.
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The Conference could agree to set up working parties to discuss some of the above
topics. Out of this some permanent machinery might grow.
(3) A decision could be taken to set up a Commonwealth Export Council to cover
those countries of the Commonwealth not within the scope of existing export
councils. We still export over £1,200 million worth of goods a year to Commonwealth
countries, but in spite of their increased trade our share of their total imports has
been steadily falling and seems likely to continue so to do. Canada and the Caribbean
are already covered by the Western Hemisphere Exports Council; Cyprus, Malta and
Gibraltar are now covered by the Export Council for Europe. A third export council
could be set up with three sub-committees-one for the Indian sub-continent,
another for the Far Eastern Commonwealth countries, including Malaysia, and a
third for Africa. I see the objection which can be made to such a proposal, but even if
it failed we should have been seen to have tried.
3. In the information and cultural field, the following suggestions have been put
to me by the Commonwealth Secretary:_;

(a) the expansion of information and British Council work;
(b) an increase in the number of volunteers to be sent abroad under the Voluntary
Service Overseas Scheme;
(c) better provision for Commonwealth students in Britain;
(d) arrangements for Commonwealth universities to find places for British
students;
(e) ensuring the success of the Commonwealth Arts Festival;
(f) a new initiative with regard to fairs and exhibitions;
(g) an increase in the work of the Commonwealth Parliamentary Association.
4. In the financial field, the ideas of a Commonwealth Development Bank or Fund,
a Commonwealth incomes guarantee scheme and a protection for Commonwealth
investment have, I believe, received some preliminary consideration by Departments.
5. Lord Casey in his book The Future of the Commonwealth has made some
suggestions which are a miscellaneous bag but worth consideration:(a) further development of the work of the Commonwealth Scientific Committee;
(b) creation of regional Commonwealth universities and technical colleges in
Asia, Africa and elsewhere;
(c) strengthening of links between professional associations in Commonwealth
countries, e.g. law, medical, surgical, engineering, architecture, accountancy;
(d) appointment of senior liaison officers on staffs of British High Commissions;
(e) more frequent visits by politicians and journalists;
(f) use of documentary films;
(g) continuing support for the Commonwealth Games.
6. I have it in mind that many of our supporters are looking for a programme
composed of such ideas. A number of the proposals will be shot down. I doubt if that
matters because the others will do the shooting. If they take a negative attitude that
is better than that we should do so. I have it in mind too that we shall have much
more difficulty in getting into the Common Market than at one time seemed likely.
We have already made it clear that new Commonwealth arrangements cannot be an
economic substitute for membership of the Treaty of Rome but anything gained in
the field of Commonwealth trade must be worthwhile.
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7. I know that some of these suggestions have been under active consideration
and that much progress has already been made on them. But I would see advantage
in trying to get the main issues, particularly those relating to possible trade or
economic initiatives, as clear as possible before the debate on 15th January; and to
consider the timing of any approach that may be needed to Commonwealth
Governments. I suggest, therefore, that the Cabinet should consider this at their
meeting on 9th January.

551

PREM 11/4640
16 Jan 1964
'Relations with EEC and EFTA; Commonwealth policy': briefings by
Sir B Trend (Cabinet Office) for Sir A Douglas-Home
EEC
The Foreign Secretary's memorandum on relations with E.E.C. (C.P.P. (64) 15) has
been circulated in response to the anxiety expressed by several members of the
Cabinet about the renewed cohesion which the Community has acquired as a result
of its "success" in reconciling the differences on agricultural policy before
Christmas-which has had the result that, as you say in paragraph 6 of your own
memorandum (C.P. (64) 6) 1 "we shall have much more difficulty in getting into the
Common Market than at one time seemed likely". At the same time there are signs
that the Community intends to try to buttress its economic unity by a fresh advance
towards political integration. The Foreign Secretary's memorandum is silent on this
point; but recent telegrams show that he has been exploring the possibility of our
being associated from the outset with any fresh political initiative of this kind and
has some hopes of carrying it forward in the W.E.U. Conference later this month.
Since that Conference will take place under the impending shadow of de Gaulle's
Press Conference (which appears to be still fixed for 31st January), it is perhaps
unlikely that very much will be achieved. Nevertheless, the Cabinet will wish to hear
the Foreign Secretary's assessment of the possibilities, particularly in the light of the
discussions which you and he have had with Dr. Erhard.2
On the economic front, the Foreign Secretary confines himself to advising us to
keep our eyes fixed firmly on the Kennedy Round and-by implication-to
withstand the attempt, which we know that the French will make, to divert attention
from this exercise to the U.N. Conference on Trade and Development. This may well
be sound advice. But the success of those tactics depends on the support which we
can muster, particularly from the Six themselves. What are our chances? And how far
does the "successful" reconciliation of internal differences within the E.E.C. before
Christmas mean that the Community (with the exception of France) are now
disposed to make a serious effort of co-operation with the Kennedy Round?
Moreover, even if we succeed in getting the Kennedy Round on its feet, it will be a
long haul and, unless there is some spectacular development in terms of our political
relations with the Community, there seems little chance of any striking change in
the present stalemate between ourselves ,and the Six in the near future. Is this a
1

See previous document.
Professor L Erhard, minister of economic affairs since 1949, and vice-chancellor since 1957, Federal
Republic of Western Germany.
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position in which we can remain indefinitely, except at increasing risk of becoming
progressively more isolated? It is doubts of this kind which cause people almost
instinctively to turn to-

Commonwealth policy
Your own memorandum (C.P. (64) 6) groups the main possibilities of increased
Commonwealth co-operation under two main heads-economic and financial; and
general and cultural.
As regards the economic group, the Secretary of State for Industry 3 has developed
powerful objections (in C.P. (64) 9) to the proposals for a Commonwealth Economic
Development Council, a Conference of Commonwealth Finance Ministers in
preparation for the United Nations Conference on Trade and Development, and a
Commonwealth Export Council. All these objections derive from the views
(paragraph 3, C.P.(64) 9) that "The Commonwealth does not constitute a natural
economic unit to-day", and (paragraph 6) that "We must fit our trade with
Commonwealth countries into the general pattern of our world trade and not seek to
develop arrangements with Commonwealth countries at the expense of our general
commercial interests". Moreover, in so far as any collective Commonwealth
discussion of questions of trade and development would be liable to emphasise the
difference of interest within the Commonwealth, it would be divisive in its effect and
positively detrimental.
I suspect that the Chancellor of the Exchequer4 will adopt much the same attitude
towards the three specifically financial proposals in your memorandum-i.e. a
Commonwealth Development Bank or Fund, a Commonwealth Incomes Guarantee
Scheme, and a system of protection for Commonwealth investment. These too,
might, on balance, be disadvantageous in so far as they would merely multiply the
channels for the distribution of aid to Commonwealth countries without necessarily
increasing the amount of money available for this purpose (except to the extent that
the United Kingdom, as always, would come under pressure to put up the lion's
share) .
It is difficult to controvert these arguments. Nevertheless, the Government face
the prospect of a debate on Commonwealth trade in the near future; and there must
be something to say. In the light of his own memorandum, does the Secretary of
State for Industry feel confident that he can deal with the debate, without leaving the
Government's supporters disappointed and disillusioned?
The remainder of your memorandum deals with the other broad group of
interests-general and cultural-which may offer scope for increased Commonwealth co-operation. Personally I believe that it does and that it is here, rather than
in the field of trade, that we have a genuine opportunity for a new effort to link the
Commonwealth peoples more closely together. The United Kingdom ought to be the
place to which other members of the Commonwealth look, naturally and
instinctively for a lead on all the questions indicated in paragraphs 3 and 5 of your
memorandum-particularly education, information, professional services and
assistance with technical development. This should be particularly true of the
Voluntary Service Overseas Scheme and the Third Commonwealth Education
Conference (to be held in Montreal in August this year).
3

Mr E Heath.

4

Mr Maudling.
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The Cabinet is not perhaps the best place at which to try to sort out the wheat
from the chaff among the ideas in paragraphs 3 and 5 of your memorandum; and this
task-which ought to be tackled urgently-would be better remitted to a small
group of Ministers (subject to the Cabinet's final endorsement). The Commonwealth
Secretary would be the natural chairman of such a group; but he is very heavily
occupied. Would you wish to put the Lord Privy Seal in charge; or could you possibly
find time to preside yourself?

552

CAB 148/2, ff 130- 136
25 May 1964
'Commonwealth initiatives': draft message about strengthening
Commonwealth links, for Sir A Douglas-Home to send to the prime
ministers of Canada, Australia and New Zealand 1 (DO (64)42)
[Preparing for the Commonwealth Prime Ministers' Meeting, DOP(O)C officials made
proposals for various schemes, especially technical and educational. These were
considered by the DOPC and it was agreed that the prime minister should send a message
to 'old' Commonwealth leaders (CAB 14811, ff 75- 75A, DO 22(64), minutes of meeting, 14
May 1964). The text was refined in a further meeting on 27 May, DO 24(64)1.]

When I exchanged thoughts earlier on with you about our forthcoming Meeting we
all had very much in mind the importance of seizing this opportunity to convince the
peoples of the Commonwealth that our association, despite the increase in its
Membership, remains a significant and dynamic force in world affairs, capable not
only of providing substantial benefits to its Members but also of making a real
contribution to international peace and progress.
2. We all know that this is a critical moment for the Commonwealth's future. It
is changing pretty rapidly; and one is bound to add, in all frankness, that some of its
younger Members are not the easiest of associates. Nevertheless, the very pace and
diversity of the changes which the Commonwealth is undergoing are themselves a
challenge, which we cannot shirk if we are to renew the vitality of the basic
Commonwealth concept and to give it fresh meaning and purpose. But, if we are to
succeed, I am sure that we are going to need a conscious and collective effort (which
would call particularly for leadership by the senior Members-Canada, Australia,
New Zealand and ourselves) to develop our association on a more genuinely cooperative basis. I believe also that it would be valuable if we could place more
emphasis than hitherto on the practical ways in which the Commonwealth can be of
service both to its own Members and to the world, not only at the level of dealings
between Governments but also in the equally important fields of human and
professional relationships.
3. We have therefore been considering whether we can suggest any practical
proposals for Commonwealth initiatives which would give form and shape to these
thoughts. One of the great issues of our time is the economic development of the less
developed countries. The Commonwealth, by its nature, is well fitted to give a lead in
tackling this problem, especially in the fields of technical and educational cooperation; and, although some countries may be primarily donors and others
primarily receivers, we must aim to achieve genuine co-operation in the sense that
1

Mr Pearson, Mr Menzies and Mr Holyoake.
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every country will give what help it can according to its means-as happens now
under the Colombo Plan. I believe that a theme of Commonwealth co-operation for
development, worked out on these lines and perhaps given some distinctive
institutional basis of its own, could be of real value and significance, particularly if it
embraced a variety of schemes. I hope that you may have some proposals of your own
which you could contribute to this concept. We have done a certain amount of
thinking about it and have singled out four projects which seem to be possible
starters. I need not trouble you with their details at this stage; but in outline they are
as follows:(a) Commonwealth development projects. We should seek to identify and
implement new projects in individual Commonwealth countries, which could be
presented as examples of Commonwealth co-operation for development and would
be called Commonwealth projects. As in the Colombo Plan, good many of the
projects might have to be basically bilateral; but I am sure that we should also try
to find some, preferably an increasing number, in which two or more developed
countries might participate or experts from several countries might be employed,
although in such instances it would no doubt be best, for the sake of
administrative efficiency, for one donor government in each case to co-ordinate
the parts played by the others. The projects themselves would be not so much
large capital ventures as a series of worthwhile schemes in the field of technical
aid; and in some cases they might be of regional, rather than merely national,
benefit. By way of illustration (although a good deal of further study of these
suggestions is needed) there might be schemes for agricultural, veterinary and
forestry training; for administrative staff training; and for management training.
We are already considering proposals for an engineering university in Pakistan and
a post-graduate medical school in India, which might suitably be fitted in. If it
were decided to pursue this idea it would undoubtedly be necessary to suggest a
procedure, and possibly some kind of administrative machinery, for proposing and
initiating projects; but this is something that could be pursued later, if you find the
idea attractive in principle.
(b) Regional technical advisory bodies. You may know about our Middle East
Development Division, which is attached to the British Embassy in Beirut. This
provides technical advisory services for a number of countries in the Middle East;
and experience has shown that the value of the facilities which it provides is out of
all proportion to its size and cost. As you know, we have been jointly examining the
possibility of a similar organisation on a Commonwealth basis in East Africa. I
believe that the same idea might well be tried on a regional basis elsewhere and
that, although it might perhaps be more efficient for such units to be provided, or
at least managed, by only one Commonwealth country in each case, the concept
provides real scope for Commonwealth co-operation in the field of technical
assistance.
(c) Higher education. We have it in mind to announce a British capital
contribution to the cost of aid to higher education in the less developed countries
of the Commonwealth, which would be complementary to the Commonwealth
Education Scheme. Educational programmes are often dependent on heavy capital
expenditure (which the Commonwealth Education Scheme cannot help to meet,
because it is concerned only with the provision of staff, scholarships and training).

a
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Here again, it would be of great benefit if other Commonwealth partners would
join with us in subscribing to a similar aim.
(d) Further training in public administration. We think that there is scope for
valuable help to newly-independent countries by the expansion of training and
research facilities in public administration. The objective of any scheme would be
to bring together for periods of training senior and middle-range administrators
serving Governments and public corporations. This might be particularly valuable
in meeting the needs of people who hold posts of considerable responsibility but
are not suited to existing academic courses, although it would not be presented as
designed for their needs alone. There are various ways in which this project might
be given shape, including the establishment of an Institute which might be
attached to one of our new Universities; 2 and we are exploring this possibility.
Such facilities would be open in principle to administrators throughout the world;
but the scheme would be launched primarily on a Commonwealth basis and,
indeed, in view of the language problems involved it would in practice be of benefit
mainly to other Commonwealth countries.
4. We are also anxious to bring more fully to the notice of our partners the
increasingly important role in Commonwealth collaboration which is played by
professional and other organisations, e.g. those representing Doctors, Engineers,
Chartered Accountants, Surveyors, Architects and the like. I shall try to circulate, in
advance of our Meeting, a paper bringing out the extent of the activities of such
bodies; and I hope that this may serve as the basis for a discussion on ways and means
of strengthening the Commonwealth's unofficial links.
5. The above may suffice to give you an idea of some of the proposals which we
have in mind. Let me emphasise that we in London fully recognise the contribution
which we are all making to Commonwealth development through our own
individual programmes of bilateral assistance; but we also feel that, if we are to create
a new sense of genuinely co-operative partnership throughout the Commonwealth,
we must try to launch, wherever we can, joint Commonwealth enterprises, on the
lines of those which I have outlined above, in which capital, staff, technical expertise
and other forms of assistance are seen to be provided by several Commonwealth
countries working in concert for the benefit of their fellow members. We should have
the basis for a new initiative of potentially very great value if Canada, Australia and
New Zealand were willing to contribute with us. In the some manner other
Commonwealth countries, particularly India and Pakistan, should be able to make a
contribution in terms of staff and specialised technical knowledge, even if they
cannot contribute financially; and it would be my intention to put this to them when
I have had your own reactions. Moreover, the modern Commonwealth should be
outward-looking rather than exclusive; and, while schemes of the kind which I have
suggested should be primarily for the benefit of members of the Commonwealth, we
think that at least some of them might also be available to foreign countries. This
should not impair their value to the Commonwealth. Indeed, in certain respects it
might enhance their attraction to some Commonwealth countries; and it should
enable the Commonwealth as a whole to feel that it was making a real and distinctive
contribution to regional peace and stability.
2

The University of Sussex was contemplated.
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6. We have not attempted to make any detailed assessment of the expenditure
which might be entailed-much would depend on how it all developed; but in
principle we should certainly be prepared to put up money for schemes of the kind I
have mentioned-we are ready, for example, to give a total of £5 million a year in
capital aid for higher education-if others are prepared to play their part in them.
7. Before putting these ideas to our other colleagues I should be glad to know
how they strike you and whether you would in principle be prepared to join in a new
initiative of this kind. Clearly, we cannot get all the details worked out and settled
during the few days in which we shall be together. But I would like to get the idea
launched and arrange for it to be elaborated in subsequent meetings of experts, so
that it may develop a continuing momentum of its own. If so, however, it might be
helpful if I were to circulate to all Heads of Government, as far in advance of our
Meeting as possible, a short paper which would enable them to give some thought to
the scheme before we meet. This means, I fear, asking you to let me know your
reaction in principle as a matter of some urgency-within the next fortnight, if you
possibly can ....
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CAB 148/6, ff 194-197
23 June 1964
'Role of the Commonwealth': memorandum by CRO for Cabinet
Defence and Oversea Policy Committee. Annex: 'Outline of
introductory statement [to Commonwealth Prime Ministers' Meeting]
by Prime Minister' (00(0)(64)49)
In his message to the Prime Ministers of the "old" Commonwealth, 1 the Prime
Minister said that he had very much in mind the importance of seizing the
opportunity of the forthcoming Meeting of Commonwealth Prime Ministers to
"convince the peoples of the Commonwealth that our association is a reality which
brings benefit to themselves and can make a real contribution to international peace
and progress".
2. This is a critical moment for the future of the Commonwealth, mainly because
it is changing rapidly, but also because some of its younger Members are not the
easiest of associates. The question therefore is how can we give the Commonwealth
new vitality, meaning and purpose.
3. There are of course many factors that impede the "reality" of the
Commonwealth association-one of our most justified complaints is the application
of the "double standard" in the United Nations and elsewhere, and the lead often
taken by African or Asian Members of the Commonwealth in inciting the pack
against us on the anti-Colonial front. We are hoping to deal with this in the
statement of our Colonial record,Z but the most effective way of bringing the point
home would probably be in private talks.
4. There is also the point made by Mr. Holyoake that "the Commonwealth will
retain its special significance only if its Members are committed to ideals which are
fundamentally political". We need to do all we can to build up mutal trust and
confidence and to encourage habits of consultation.
1

See previous document.

2

See document nos 51 & 52 in Part I.
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5. Ministers have decided that the best way of making progress at the
forthcoming Meeting would be to place more emphasis than hitherto on the practical
ways in which the Commonwealth could, on a more genuinely co-operative basis, be
of service both to its own Members and to the world outside.
6. With this aim in view memoranda have been circulated in advance to all
Commonwealth Governments, outlining our ideas on:
(1)
(2)
(3)
(4)
(5)

Commonwealth development projects
Commonwealth Foundation3
Capital for Higher Education
Further training in public administration
Regional Technical Advisory Bodies.

7. An outline of talking points for the Prime Minister's introductory statement is
-attached.

Annex to 553
1. Statement of the problem
Dramatic changes in Commonwealth in recent years.
Rapid increase in number of Full Members.
We are meeting at a stage in the development of Commonwealth when what we do
or do not do will settle pattern for the future .
We are all conscious of weaknesses and sometimes of differences between us.
How can we give new vitality, meaning and purpose?

2. Assets and advantages
Common language.
Habits of co-operation.
Shared traditions in government, law, services.
3. The Commonwealth in the world
Commonwealth includes countries in main geographical area in the world, many
different races, both developed and developing countr'ies.
This diversification means some political differences between us.
But also presents great opportunity. Unique association to play its part in tackling
some of fundamental issues dividing the world.

4. Commonwealth partnership
Essence of our relationship informality and intimacy. We treat each other as friends
not foreigners.
Mutual understanding.
But consultation could be still closer and if effective would reduce public
controversy between us.
3

A Trust, which would be expected to stimulate, regulate, publicise and co-ordinate the non-official
infrastructure of the Commonwealth, such as professional bodies. This had not been included in the prime
minister's message because DOP(O)C officials were sceptical about it.
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5. Commonwealth co-operation
Commonwealth an association as much of peoples as of Governments.
British Government have felt that we should examine together practical ways in
which the Commonwealth could develop its association on a co-operative basis. (The
theme of the Prime MiJ!ister's covering message to Commonwealth Prime Ministers
could.then be picked up).
Reference to outline papers (talking points already provided in memorandum
submitted by Secretary for Technical Co-operation) .
Our ideas not intended as a master plan and accept that not possible to consider
proposals in detail at this Meeting.
In any case hope that other Prime Ministers may have their own suggestions to
make.
But hope provide basis for fruitful discussion, and if we could agree on some
projects, helpful if we could take decision in principle at this Meeting, leaving details
to be worked out thereafter.
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CAB 134/1557, CPC 15(58)2
15 Dec 1958
'New Hebrides Condominium': minutes of Cabinet Colonial Policy
Committee meeting
[This was the first meeting of the Colonial Policy Committee chaired by the prime
minister. Lennox-Boyd disputed the record of what Macmillan had said: see note 1 below.]

The Committee had before them a report by the Secretary of the Official Committee
on Colonial Policy (C.P.C. (58) 20) discussing the future of the New Hebrides
Condominium.
The Colonial Secretary said that three years previously the Cabinet had authorised
the opening of negotiations with the French Government with the object of revising
the arrangements under which the French and ourselves were jointly responsible for
the administration of the New Hebrides Condominium. The discussions had been
inconclusive, and the High Commissioner for the Western Pacific and the British
Resident Commissioner in the New Hebrides had now come to the conclusion that
this initiative should be abandoned. At the same time there was a pressing need to
remedy the deficiences in our own administration. We had avoided serious trouble in
this respect in the past owing to the lack of political consciousness amongst the
Islanders; but the recent discovery of mineral deposits had prompted them to begin
to appreciate the possibilities of political and Economic Development, and unless the
standard of administration which we offered them was improved there was a serious
risk of unrest in the near future.
The Official Committee had recommended that we should aim at transferring our
share in the condominium to the Government of Australia as soon as possible, and
that, if they were unwilling to accept it, we should consider transferring it to the
French Government. He was strongly opposed to both these courses. It would be
wrong to relinquish our responsibility until we had improved the present level of our
administration. It was unlikely that the inhabitants would consent to the transfer of
authority. And in view of the Australian Government's "White Australia" policy, our
action might be criticised by public opinion as endangering the interests of the
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natives. He therefore proposed that we should accept the proposals of the High
Commissioner and the Resident Commissioner that the present system of
administration should be so revised as to minimise the element of condominium;
that more British officials should be appointed to the joint condominium
administration; that our own national administration should also be strengthened;
and that the education, health, housing and public works services should be
expanded. A programme of reform on these lines would entail capital expenditure of
some £120,000 over the next three or four years; and the total recurrent cost of the
improvements would eventually be of the order of £50,000 a year.
In discussion it was suggested that the proposal to transfer our share in the
condominium to another Commonwealth country might be taken as a precedent for
other dependent territories in the Pacific, such as Fiji, where there were strong
reasons for our retaining authority. In any case it was unlikely that the Australian
Government, who had recently assumed responsibility for several other islands in the
Pacific, would welcome a further addition to their responsibilities in this respect,
especially in view of the admitted deficiencies in our administration and the
unsatisfactory nature of the arrangements with the French. It could be argued that
they should be encouraged to contribute to, and to co-operate in, the measures
which were immediately necessary, as a first step towards ultimately assuming full
responsibility for our share of the administration of the islands. On the other hand
even so tentative and restricted a proposal as this would to some extent commit us in
principle to a transfer of responsibility at a later date.
The Prime Minister, summing up the discussion, said that our external policy
should in principle be directed to reducing our colonial commitments where this
could properly and safely be done 1 in order that our resources might be concentrated
on maintaining or strengthening our position in those colonial or other territories
which were more important to us. On the other hand there were obvious difficulties
in the way of giving effect to this principle in relation to the New Hebrides at the
present time, having regard to the inadequacy of our own administration; and
although the suggestion that the Australian Government should take over our share

1

The words 'where this could properly and safely be done' were added to the draft minute after LennoxBoyd had commented, 'I would not like it to be recorded that at the Prime Minister's first chairmanship of
the C.P.C. he had committed himself to a policy of liquidation at which I am sure he had not arrived (and
may I add I hope never will)?'. He asked J 0 Moreton (CO) to write to Macmillan's private secretary saying
that 'reducing commitments' was 'not Mr Lennox-Boyd's impression of what the Prime Minister actually
said or the context in which it was said. To the best of his recollection, the Prime Minister was
philosophising along the lines that it might be argued that the best way to act as a prudent trustee would
be to do a smaller number of jobs very well than a large number indifferently; and that it could be argued
that with our reduced economic strength it might be wise to concentrate on certain territories rather than
attempt to spread our available wealth over too wide a field . It was certainly not Mr Lennox-Boyd's
impression that the Prime Minister was in fact stating that it should be a principle of British policy to
reduce our commitments'. Certain amendments were suggested, but Burke Trend was reluctant to go
much beyond adding 'properly and safely': 'As I understand the Prime Minister, he was concerned to make
the point that, in the light of rapidly changing circumstances, we should in principle seek to contract our
marginal commitments wherever possible in order to concentrate our resources on areas of greater
importance to us. Equally, however, I am clear that he did not intend this to imply that we should now
proceed to liquidate our Colonial Empire! I hope that the alteration which you suggest may suffice to
make the former point without importing the flavour of the latter' (CAB 21/4356, Moreton to Bishop, 22
Dec 1958; Bishop to Trend, 22 Dec 1958; Trend to Bishop, 1 Jan 1959).
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in the condominium might usefully be discussed personally with the Prime Minister
of Australia on some convenient occasion in the future, the wisest course for the
time being would seem to lie in making such improvements to our administration as
were necessary to ensure a reasonable degree of efficiency at the minimum cost,
including such administrative improvements as the French authorities would agree.
The ultimate future of our responsibilities in the New Hebrides Condominium could
then be reconsidered at a later date. It would be necessary, before we made any
irrevocable change to the existing arrangements, to be satisfied that our strategic
interests would not be endangered as a result. ...
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DO 35/8095, nos 3 & 5
29 June 1959
'The Solomon Islands and the New Hebrides': brief for Lord Home by
J Chadwick (CRO). Minutes by A W Snelling and Lord Home
[On 16 June the prime minister recorded a conversation with Prince Philip concerning
administration in Hong Kong and the South-West Pacific: see document no 9 in Part I.
They discussed a possible transfer of administration of Pacific islands to Australia, and
Macmillan asked for this to be investigated. The matter went to a 'general' Cabinet
Committee on 9 July: see document, no 10; unable to agree, this committee referred it to
the Future Policy Study group.]

The suggestion is that Australia should take over our responsibilities. This is no new
idea. We have in principle always favoured the transfer of administration to other
Commonwealth Governments (e.g. Cocos and Keeling Islands and Christmas Island
to Australia; Prince Edward Island to South Africa) in relation to territories which
are of no vital concern to us and which are not only remote and costly to run, but
also far closer to another Commonwealth Government's sphere of interest. Such
transfers, moreover, would ease the problem of the future status of Smaller Colonial
Territories as to which long term proposals will shortly be submitted to Ministers.
The real difficulty regarding the Solomon Islands and the United Kingdom share
in the Anglo-French Condominium of the New Hebrides (in neither of which we are
spending money to the extent that Australia and New Zealand lavish it on their
Pacific territories) is that Australia has been reluctant to take on more colonial
responsibilities. (Whether Australia is still reluctant could only be ascertained by
asking her.) The note below explains in some detail our past exchanges on this issue
with the Australian Government. As recently as December last Ministers rejected a
proposal that we should make a further appeal to Australia to take over our share in
the New Hebrides Condominium-although the Prime Minister himself made the
suggestion that the idea might be broached personally with the Australian Prime
Minister at a later date. Instead, they decided that we should first put the United
Kingdom sector of the Condominium on its feet by pumping in further funds.
If it were not for the fact that it has not been possible for Ministers to have taken
the chance of discussing these matters with Mr. Menzies, the Commonwealth
Relations Office, for the reasons given above, would have favoured the idea of putting
it to the Australian Government that they should assume increasing responsibility
for United Kingdom territories in the Pacific.
As things stand, it might now be preferable to suggest that officials should be
instructed to look more closely into what would be involved in the transfer to
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Australia, and perhaps also to New Zealand, of the territories in question, plus
perhaps Fiji, with a view to deciding whether to put forward proposals to the two
Prime Ministers at the next Commonwealth Prime Ministers' Meeting.
So far as Fiji is concerned, the attached telegram (No. 57 Saving)! from Wellington
underlines the closeness of the links between these Islands and New Zealand.

Minutes on 555
The short point on the New Hebrides is that Prince Philip's suggestion is exactly
what officials recommended last year but the Colonial Secy wouldn't have it! I still
think the right future for the New Hebrides is with Australia. If the Col Secy could be
brought to the point at which this possibility could be explored again the best course
(as the C.O have missed the bus with Mr Menzies in London) would be to ask Lord
Carrington2 to find out from him when he gets back if the Australians are still
reluctant to take on new responsibilities. Incidentally, Lord Carrington has himself
referred to our administration of the islands in that area as "a disgrace". I wonder if
Prince Philip mentioned his ideas to Mr Menzies!
A.W.S.

30.6.59
Mr Menzies is aware of this-I am pretty sure he would like it if the expense could be
swallowed.
H.
[nd]
1

Not printed.

2

High commissioner in Australia, 1956- 0ct 1959.
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DO 35/8095, no 8
12 Aug-8 Oct 1959
[Comments on draft CO paper, 1 'Future of British colonial territories
in the South-West Pacific']: minutes by 0 R Blair and 1 Chadwick
(CRO)

... 3. The draft Note considers the future of these territories, as follows:
Fiji. Slowly (or perhaps a little faster?) towards self-government.
Pitcaim Islands. No change.
Tonga. Treaty links weakened, perhaps broken; approaches to Western Samoa ..
Solomon Islands. Glimmerings of representative government.
Gilbert and Ellice Islands . Ditto, plus bankruptcy; association with the Solomons?
New Hebrides. Movement towards self-determination.
4. The Note discounts any grouping of the Pacific territories now under various
colonial powers (paragraphs 9-10); and also discounts the possibility of Australia
taking over from us in the Solomons, the New Hebrides, or both (paragraphs 11-14).
5. If we were disposed, in the Prime Minister's phrase, "to play King Lear" it
1

By I Watt.

r
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would be easy to make a case for all the Pacific colonies listed in paragraph 3 above to
be administered by Australia or New Zealand. But neither is likely to agree to assume
Fiji's racial problems, and the Gilbert and Ellice Islands are well over 2,000 miles
from either, so that no close concern is likely to be felt for them. Even the Solomons
and New Hebrides are over 1,200 miles from Australia; but they are at least more
likely candidates for transfer.
6. The draft Note suggests that the Australians may not want to take them over,
that the islanders may not want to be handed over, and that there is a "moral
responsibility" and "international implications"-which are not explained. (The
French interest in the New Hebrides is obvious, but does not seem to be what is
intended).
7. As Australian rule would certainly be more generously subsidised than ours,
and could hardly weaken the moral basis of such a polity as the New Hebrides, the
main arguments are conjectures of other people's wishes. In view of Lord Home's
minute at (5) 2 I recommend that we reply to the Colonial Office in terms of the draft
opposite. 3
O.R.B.
12.8.59
This has now become an open battle between the C.O. paternalists who wish to retain
control until they have led their South Sea proteges into the best of all possible
worlds, and C.R.O. devolutionists, who believe in the lessons of geo-history & see
some chance of lessening the white man's burden ... it is clear that we & the C.O.
are poles apart. .. . let the C.O. put their paper into the Dean Working Group, 4
reserving our fire for discussion there. At the worst, we must insist on an endproduct which fairly puts both sides of the case ....

J.C.
8.10.59
2

See previous document.

3

See next document.

4

ie, the Future Policy Study.
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CO 1036/331, no 13
19 Aug 1959
[Future of colonial territories in the South-West Pacific]: CRO letter
from J Chadwick to I Watt (CO)
We have some comments on the draft note on the Future of British Colonial
Territories in the South West Pacific enclosed in your letter of the 28th July to
Ramsbotham. They mainly concern the possible transfer to Australia of our
responsibilities in the Solomon Islands and the New Hebrides. (See C.P.C. (58) 15th
Meeting Minutes and the sense of the Ministerial discussion on 9th July
(GEN.690-lst Meeting)). 1
2. First, however, we suggest that paragraph 3 should mention the responsibility
of New Zealand for the defence of Fiji, the close trading links between the two
territories and the possibility (not wholly to be excluded) that Fiji might eventually
come in some way into closer association with New Zealand.
1

See document no 554 above & no 10 in Pt I.
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3. Second, paragraph 4 might, without such precise commitment, merely read:
"Pitcairn Island may be expected to continue indefinitely as a dependent territory".
4. Third, paragraph 5 might qualify the reference to Western Samoan
independence by mentioning the expectation that New Zealand will, by treaty,
subsequently acquire responsibility for foreign affairs and perhaps defence.
5. A;; to paragraph 8 our view in the light of further comment below, is that this
should end with the word "condominium".
6. It is in relation to paragraphs 12-14, however, that our main doubts arise.
Frankly, we do not feel that your language sufficiently recognises the possibility of
Australia interesting herself in the Pacific territories nor of the comment contained
in the first enclosure to the Prime Minister's minute to the Colonial Secretary of
16th June. 2 My Secretary of State has himself expressed the view that Mr. Menzies is
aware of what has been in our minds at least so far as the New Hebrides are
concerned, and that he thinks that the Australian Prime Minister would be attracted
by the idea of taking over our share in the condominium "if the expense could be
swallowed". You will recall of course from our earlier joint submission to the C.P.C.
that the view held in this office is that Australia should be persuaded to assume
increasing responsibilities for United Kingdom territories in the Pacific. Admittedly
the White Australia policy may prove an obstacle to this (although it has not done so
in the case of the Cocos Islands and Christmas Island) . But we do not see that-as
your paragraph 14 suggests-transfers of administration need imply any breach of
moral responsibility or lead to severe international difficulties ....
2

See document no 9 in Pt I.
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CO 1036/331, no 18
15 Sept 1959
[Future of colonial territories in the South-West Pacific]: letter
(reply) from HP Hall (CO) to J Chadwick (CRO)

I am replying to your letter of 19th August to Watt in which you give C.R.O.
comments on our draft Note on the future of our colonial territories in the South
West Pacific.
2. I will deal with the points you raise in the order they appear in your letter.
Your paragraph 2. The first two points are now covered in the annexe to the Note, of
which I have sent you a copy. We think your final point can best be met by inserting a
new third sentence in paragraph 10 of our Note as follows:"Some may choose eventually to enter into some relationship with Australia or New
Zealand, with whom already there are commercial and defence links."

Your paragraph 3. Our expectation seems to us likely to be correct but we are ready to
make the amendment you suggest.
Your paragraph 4. We propose to meet this by adding the following sentence to
paragraph 5 of our Note:"It is, however, expected that Western Samoa will conclude a treaty with New
Zealand subsequent to independence, giving the latter country responsibility for
Western Samoa's foreign affairs and perhaps defence."
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3. Your paragraphs 5 and 6 give us the greatest difficulty. I assure you that we
have by no means overlooked Australian interest in these territories and that we have
considered most carefully the comments contained in the enclosure to the Prime
Minister's minute of 16th June to our Secretary of State. 1 None of these points are
new, of course, and we have had occasion before to consider them in detail; we in fact
did so at the time of last year's discussions on the future of the New Hebrides and we
have recently done so again. Most of the points are debatable and a different view can
be taken of them, and perhaps it is natural for the Colonial Office not to agree that
the transfer of control would be to the benefit of the native inhabitants. However, the
two outstanding considerations which have led to the decision at high level here
against transferring the Solomons and the New Hebrides to Australia are those stated
in paragraphs 11 to 14 of our Note. Even if our view on Australian reactions is
incorrect, the unlikelihood of transfer being acceptable to the native peoples and
genuine doubts about the benefits of the transfer seem to us decisive against that
course.
4. I do not want to go now into all the arguments but the hub of our position is
the belief that we have now reached the stage where the inhabitants of these
territories have a right to have at least a very considerable say in where their eventual
destiny lies. At the moment there is certainly no sign of their wish that Australia
should take them over. It may be that one day they will end up in a kind of loose
attachment to Australia, but it is also quite possible that there will one day be a loose
federation in the Pacific which is not attached to any of the present major powers in
that part of the world. We do not think we should be justified in planning on an
assumption of transfer to Australia in general, and certainly not in seeking to
determine these peoples to that end. Hence paragraph 15 of our Note which echoes
paragraphs 12 to 15 of the Report by the Official Colonial Policy Committee on
constitutional development in the colonies (the adaptation of CPC (57) 30 Revise).2
5. Christmas Island and the Cocos/Keeling Islands are not in the same category.
Christmas Island had no indigenous population as such (the great majority being
recruited from Singapore as labour for the Phosphate Commission on terms which
provided for their repatriation to Singapore on the expiry of their contract) and all
but about 250 of the inhabitants of the Cocos Islands had already indicated their wish
to emigrate to North Borneo and were given opportunities of doing this before
transfer. In any case the populations of these territories were quite small (about
2,000 in each). Even so, you will be aware that on the occasion of the transfer of these
islands some anxiety was voiced in Parliament that the inhabitants, although they
might become Australian citizens, would, by reason of the white Australian policy,
not possess an automatic right of entry into the Australian mainland. We did,
however, secure from the Australian authorities an undertaking that they would give
sympathetic consideration to applicants from these islands who might wish to enter
the mainland. These undertakings were, of course, given by the Australians in the
knowledge that in all fewer than 4,000 people were involved and that very few indeed
of these might apply. By contrast, the numbers in the Solomons and the New
Hebrides are about 150,000.
6. You will understand, therefore, that we find it difficult to accept the substance
of your suggested re-draft of paragraphs 12 to 16. Moreover, your paragraph 13 seems
1

See document no 9, in Part I.

2

See document no 3 in Part I.
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to us to miss out highly significant facts and thereby to fall into the tendency of
underestimating of which the paragraph speaks. The Australian Minister for
Territories 3 has no illusion about the size of the task in Papua!New Guinea as you will
see if you care to refer to the lectures mentioned in Derx's letter of 30th July to
Brown (your reference FE 140/2/5).
7. So far as we can judge, the sole benefit to us of your proposal for the gradual
transfer of these territories is to save ourselves, after a transitional period, the
relatively very small amount we at present spend on their administration. When even
that benefit begins depends on how long the transitional period will be. Judging by
our information on the needs of Papua!New Guinea a considerable time. Does this
not expose the fallacy that because the Australians spend so much in Papua!New
Guinea they will automatically do the same in the Solomons and the New Hebrides
and that transfer to them will at once and necessarily bring greater material benefits
to the peoples of those territories? As for closer administration, Canberra is certainly
nearer than London but since Australian territories suffer from very detailed control
from Canberra it is doubtful if this can be regarded as a benefit. The present system
of control in detail from Canberra has indeed provoked intense resentment in
Papua!New Guinea in the context of the recent introduction of income tax. Finally, as
to the value of the ultimate benefit we derive, I can only refer you to paragraph 15 of
the adaptation of CPO (57) (30) Revise.
8. I have set our views in some detail because Colonial Office and
Commonwealth Relations Office policies on this do unfortunately seem to diverge. If
you would like to discuss the matter further before we circulate our Note I should be
very glad to do so. 4
3

P M C Hasluck.

4

See J Chadwick's minute, document no 556 above.

559 CO 1036/331, no 22
[22] Oct 1959
'Future of the British territories in the South-West Pacific': CO
memorandum. Minutes by D J Derx, P Rogers and Sir H Poynton
1. These territories are the Colonies of Fiji, the Gilbert and Ellice Islands and
Pitcairn; the British Solomon Islands Protectorate; the protected state of Tonga; and
the Anglo/French condominium of the New Hebrides. They differ in customs,
resources, and in social, economic and political advancement: but with the
exceptions of Tonga and Pitcairn (which, with only 150 inhabitants, is a special case)
none of them are beyond an early stage of political development or likely to reach
self-government by 1970. Information about the economic and strategic importance
of these territories and the financial assistance accorded to them by the United
Kingdom is given in the Annex to this paper. 1
2. The United Kingdom aim in these territories is to promote the political and
economic advancement of their peoples to the stage where they will be able to choose
for themselves their form of government, as regards internal affairs at any rate. Their
small size makes it seem probable at present that they will ne~d to remain
1

Not printed.
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indefinitely in some form of association with a large Power. What form that
association may take will no doubt be partly influenced by their own views. The range
of their choice may be widened by tl'ie outcome of the current exercise to devise some
new status within the Commonwealth for territories unlikely to acquire sovereign
independence, a status which will satisfy their aspirations for self-government.
3. The circumstances of each of the Pacific territories differ. We are in Fiji by
virtue of the 1874 Deed of Cession whereby the Fijians voluntarily ceded sovereignty
over the territory to the United Kingdom, and it is our present function to "hold the
ring" between the three races-Fijian, European and Indian (whom we
introduced)-until an harmonious multi-racial society is created. Because it
depends on the growth of understanding between the races, the development of Fiji
towards self-government is likely to be a slow process, of which the Colony is in the
early stages. However, the process of political and social advancement promises to be
difficult and critical in the next decade, and the pace of constitutional progress may
have to be quickened.
4. Pitcaim may be expected to continue indefinitely as a dependent territory.
5. The 1958 Treaty of Friendship with Tonga continues the relationship of
protection but removes virtually all the remaining limitations on Tonga's internal
sovereignty and provides for Tonga to exercise also a certain degree of initiative in
external affairs. When Queen Salote, who is now fifty-nine and diabetic, is succeeded
by Prince Tungi, the emotional link with the United Kingdom will be weakened. 2 If
Prince Tungi finds the requirements of the Treaty of Friendship too restricting, he is
expected not to hesitate to seek their amendment or even possibly to abrogate the
Treaty. The granting of independence in 1961 to Western Samoa (a U.N. Trusteeship
administered by New Zealand) may give impetus to such action. The Tongan Royal
House has traditional connections with Western Samoa and Prince Tungi is believed
to cherish the idea of a reunion of the territories under the Tongan Royal House. It is,
however, expected that Western Samoa will conclude a treaty with New Zealand
subsequent to independence, giving the latter country responsibility for Western
Samoa's foreign affairs and perhaps defence.
6. The British Solomon Islands Protectorate is economically and politically
backward. The process of political development is in train and it is intended to take a
step forward about the end of 1960 with the introduction of a Legislative Council of
the simplest type. The next decade should see the consolidation and improvement of
the local government organisation and the introduction of the elective principle in
government.
7. The Gilbert and Ellice Islands Colony is at a very early stage of political
development but its people are clearly acquiring a political consciousness and feeling
of unity and it will be the policy in the next decade to promote constitutional advance
along the usual lines so far as this is compatible with the Colony's geography (37 tiny
islands scattered across 2 million square miles of ocean). In twenty to thirty years the
phosphate deposits, from which half of the Colony's revenue derives, will be
exhausted and the Colony is likely then to become too poor to be able to enjoy a
stable and satisfactory independence. In the distant future the Colony might perhaps
be associated in some way with the British Solomon Islands Protectorate. The
2

Queen Salote died in 1965, and was succeeded by her eldest son as King Taufa'ahau Tupou IV; he was
prime minister from 1949.
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Gilbertese already have a settlement in the Solomons as an outlet for their expanding
population and this may in time lead to a desire for some closer political association.
8. The New Hebrides are also backward politically and economically. Their
situation is complicated by the territory's being jointly administered by the United
Kingdom and France. In the ordinary way we should expect to continue in the next
decade the task, in cooperation with the French, of bringing its people on to the
point where they can choose their own political future. Our position in the New
Hebrides would, however, be subject to further consideration if the Australians were
to renew their offer of 1950 (which was then accepted but from which the Australians
had to withdraw) to take over our share of the condominium, though it should not be
taken for granted that we would necessarily wish, or decide, to accept if it were so
renewed.
9. In assessing the United Kingdom interest in these territories it is important to
bear in mind that changing circumstances change requirements. In 1955 the then
Prime Minister (Sir A. Eden) pointed out that the United Kingdom might now have a
changing interest in retaining direct control over some of the more isolated and
unpopulated islands which might be required for purposes of scientific or military
experiment and that this should be taken into account in the future in considering
whether remote dependencies of this kind should be transferred to Commonwealth
Governments willing to assume responsibility for them. This proved shortly
afterwards to be the case with Christmas Island 3 and it is now apparent that as
interest in space projects, and particularly manned satellites, grows, so does the
importance of suitable bases for satellite stations and observation posts. The United
States appear to be working on the basis that manned satellites would have an
equatorial orbit and have shown considerable interest in some of our Pacific islands
as observation posts, and some interest in Christmas Island itself as a possible
launching site. Although the Pacific Islands may not today be so strategically
important as they were during the Pacific war against Japan, the possibility of new
and important uses for them developing should not be overlooked.

Trends generally in the South Pacific
10. What happens to the British territories will be very much affected by
developments in other territories in the area. The South-West Pacific presents an
array of different jurisdictions, exercised piecemeal by six different PowersAustralia, New Zealand, Holland, France, the United States and the United
Kingdom-over a multitude of island groups. These territories differ greatly but
most of them are very small with limited resources and it seems unlikely that any
can stand quite alone. Nonetheless, the present chances of coordination by
amalgamation of the separate island groups are slim. The South Pacific Commission
(of which all the Metropolitan Powers concerned in the area are members) provides a
measure of coordination through its consultative and advisory work in social and
economic matters, but administrative difficulties alone would severely limit its field
of activity and political questions are outside its sphere. Every three years the
3

Christmas Island was a British colony from 1888, run from Singapore, 1900-1957, and then
administered as a separate British Crown Colony from Jan 1958. It became an Australian External
Territory from Oct 1958. It produced mainly phosphate. In 1957 Britain tested an Atom bomb there and in
1962 it was agreed that the US could do likewise.
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Commission organises a South Pacific Conference attended by native representatives
of the Pacific territories to discuss common problems, and this has certainly helped
to spread a wider knowledge among representatives of developments in other
territories and to create an awareness of the possibility of learning from each other's
experience. There are symptoms in these discussions of a greater capacity and
readiness for cooperation among the native representatives, based on a greater
knowledge of common interests. But no proposals for political association between
the territories have come, directly or indirectly, from these meetings and it seems
unlikely that any will, at any rate for some years-any, at least, that can be taken
seriously.
11. It is possible that some at least of the territories may in the future f~derate,
but at the moment this is an idea mooted only by outsiders. Some of the United
Kingdom territories may in time choose to remain in relationship with the United
Kingdom, but with a new status just as the French territories may choose a new
status within the French community (though they have for the time being opted to
retain their present colonial status) . Some may choose eventually to enter into some
relationship with Australia or New Zealand, with whom already there are commercial
and defence links. New and wider associations among the territories are not likely to
come for some time and certainly cannot be forced. The immediate task for the local
leaders and one which is likely to occupy them for the next decade is to lay the basis
for the achievement of self-government in their separate territories.
12. One change that has often been suggested is that Australia might take over
United Kingdom responsibilities in the Solomons and the New Hebrides. Ministers
last considered this in the case of the New Hebrides in December, 1958 (C.P.C.(58)
15th Meeting Minutes), when it was decided for the time being to continue our
administration, with the necessary improvements, and leave the ultimate future of
our responsibilities in the New Hebrides to be determined later. 4 This was against the
background of the Australian offer in 1950 to take over these responsibilities. The
Australians have never made such an offer in the case of the Solomons. The
determining factors in both cases are (a) the readiness and ability of the Australians
to take over from us in either territory and (b) the need to consult the native
inhabitants in the territories.
13. In the view of the Colonial Office both (a) and (b) seem unpromising.
Australia's commitments in Papua!New Guinea tend to be underestimated.
Papua/New Guinea accounts for over half the population and half the land area of the
territories in the South Pacific, eastwards from (and including) Dutch New Guinea.
The development of this territory and its population is a tremendous task which
strains Australian capacity to provide adequate staff and money. In 1956 the approved
European administrative establishment in Papua!New Guinea was one-sixth under
strength and the demand for more staff was expected to grow rapidly. One-ninth of
the territory and one-sixth of the people still remained to be brought under
administrative control. Since 1949 the Australian annual grant to Papua!New Guinea
has risen from just over £2Yz million to £9-£11 million, and the Department of
Territories are believed to have been finding it more and more difficult to obtain
money for their present commitments. These facts suggest that Australia will not
wish in the near future to assume additional burdens, however small they may
4

See document no 554.
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appear relatively, or lower the quantity and quality of their efforts in Papua/New
Guinea in order to do so.
14. As regards (b), the Colonial Office believes that the stage has been reached
where the inhabitants of these two territories have a right to have at least a very
considerable say in where their eventual destiny lies. At the moment there is
certainly no sign of any wish among them for a transfer to Australia. If our own
official assessment of native opinion is reasonably accurate, the Solomon Islanders
would be opposed to any such change. Australian policy in Papua/New Guinea seems
to be slower moving politically, and the shooting (accidental) of two natives by an
Australian administrative patrol in 1958 in a New Britain village which refused to pay
taxes will not have endeared Australian rule to Melanesians.
15. In considering the relationship of the Pacific territories to the United
Kingdom, particular regard must be had to the responsibility of the United Kingdom
which is implicit in her relationship throughout and explicit in Fiji by virtue of the
Deed of Cession. Not only is there a moral responsibility, but the question of
international implications, e.g. in the United Nations, of any attempt to pass on that
responsibility to other Commonwealth powers, must be borne in mind. It may be
that one day these territories will end up in a kind of loose attachment to Australia,
but it is also quite possible that there will one day be a loose Federation in the Pacific
which is not attached to any of the present major powers in that part of the world.
The Colonial Office do not think we should be justified in planning on an assumption
of transfer to Australia in general, and certainly not in seeking to determine these
peoples to that end. In this the Colonial Office fully supports the views expressed in
paragraphs 12 to 15 of the Report by the Official Colonial Policy Committee on
constitutional development in the Colonies (the adaptation of C.P.C. (57) 30 Revise). 5
16. The Commonwealth Relations Office recognises the strength of the
arguments in paragraphs 13 to 15 above but for the following reasons feels unable
fully to support them:(i) Australia's present colonial commitments are admittedly sizeable. But there
are grounds for thinking that her Government would, if the financial obstacles
could be overcome, now be attracted by the possibility of taking over our
responsibilities at least in the New Hebrides, if not in the Solomon Islands. It will
be recalled that such an Australian offer in respect of the New Hebrides was made
in 1950 and accepted in principle by the then Government of the United Kingdom.
While the next Australian government found it necessary to defer the matter, an
inter-departmental re-examination of the problems, authorised by the Australian
Minister of Territories, is now known to have begun in April, 1959.
(ii) The native inhabitants of the territories would of course have to be consulted.
But it seems doubtful whether their views can be so accurately predicted as to
make consultation needless.
(iii) Transfer to Australian administration would not only recognise the logic of
geography and the strength of Australian strategic, trading, missionary and
educational interests, but might well bring positive benefits to the inhabitants,
since Australia could be expected to take a closer interest in and to spend more on
the territories than the United Kingdom is able to do. There would therefore be no
5

See document no 3, in Part I.
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breach of moral responsibility; nor are the international implications of a transfer
likely to be serious.
(iv) Transfer of responsibility for these territories would also benefit the United
Kingdom, since we derive no clear advantage from bearing that responsibility.
17.

The Commonwealth Relations Office view is, therefore:-

(a) that no advance decision to reject any approach that may be made by Australia
should be taken; and
(b) that any such approach should be encouraged, on the understanding that
transfers of administration must in the last resort depend on the wishes of the
inhabitants of the territories concerned.

Minutes on 559
... 2. It is impossible to establish from the 1957/58 Reports for Papua and New
Guinea how the European administrative staffing position now stands. It will be
noted, however, that one quarter of the total approved establishment is unfilled and it
is reasonable to assume, in the light of the previous figures, that this general
situation is reflected in some measure in the European administrative staff position.
It is significant that "Owing to unforeseen circumstances the Administration will not
be able to implement the plan to bring all of the Territory (New Guinea) under
Administration control by the end of 1959" (page 121 of New Guinea Report
1957/58).
3. We may hope to obtain further information orr the staffing position. The
information already available, however, supports our conclusion from the earlier
figures that the administration and development of Papua/New Guinea is a task of
such size that Australia is unlikely to wish (or be able} to take on additional colonial
responsibilities in the near future.
4. Subject to any comments you may have, I propose to reply to (27), thanking
the C.R.O. for their efforts and enclosing a copy of the sheet opposite for their
information. The papers should recirculate for this purpose.
D.J.D
17.11.59

Sir H. Poynton
No action is required on this file (other than the minor one proposed in paragraph 4
of Mr. Derx' minute above) and it is of no urgency. I send it forward for you to see
however because the information recorded in Mr. Derx' minute above is of
considerable interest in connexion with the repeated attempts which the C.R.O. and
the Treasury combined make to induce us to accept the aim of handing over Pacific
territories to Australia and New Zealand. The C.R.O. take the view that Australia at
any rate will be ready to take over these territories, while the Treasury are anxious to
get rid of them for purely financial reasons. The C.R.O. ought to know better than we
do about the views of the Australian Government but frankly all our own information
on this, a good deal of which is first-hand, is that Australia is not in fact anxious to
take over further territories. In any case whether the C.R.O. view or our own is a
correct one the facts stated in Mr. Derx' minute, i.e. that the administration in New
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Guinea is a quarter under strength and that not all the territory is even now under
administrative control, show to my mind conclusively that we would not be justified,
even should we wish-which personally I very much do not!-in handing over these
territories.
You may feel that Ministers might like to see on some convenient occasion, since
this is an issue which is always liable to crop up in general discussions about long
term U.K. policy in the Colonial sphere.

P.R.
20.11.59
Thank you. I don't think I'll trouble Ministers just now in vacuo.
The task of 'Empire-unbuilding' is a difficult one. I don't mind 'giving up' a
territory when it becomes independent-Ghana, Malaya, Nigeria, etc. I don't mind
'giving up' a territory in favour of another Commonwealth administration if that
provides a more efficient administration & is what the people want. I do object to
being asked to 'give up' territories just because they are thought to be a nuisance to
the Treasury or others! 6
A.H.P.
23.11.59
6
The CO memo contained amendments by the CRO and FO, and to that extent it was something like an
agreed paper, but there was a complete divergence of departmental view, which the Working Group on the
Future Policy Study felt unable to resolve. The entry in their report was thus short and open-ended:
'Australia is potentially capable of doing much more to keep the area stable' but 'it will be difficult to
persuade them' (para 72 of part I). However, the CO felt this decided the issue against them (since it
mentioned the option of inducing Australia to take the islands on); their position remained that any
transfer must depend on the wishes of the peoples involved, to whom it would probably be repugnant.
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DO 169/185, no 171
[Aug 1963]
'The British colonies in the South Pacific': CO note on contact with
Australia and New Zealand. Annex: analysis by territory
There are several ways through which we maintain fairly close contact with Australia
and New Zealand on matters of colonial interest in the South Pacific:
(i) The normal diplomatic relationship between their missions in London and
our missions in Canberra and Wellington. There are also valuable direct contacts
of an informal nature between the Colonial Office and the Commonwealth London
missions, and between our colonial administrations and the Australian and New
Zealand Governments.
(ii) The South Pacific Commission, an international organisation of which
Britain, Australia, New Zealand, France and America are members. Its object is to
promote the social and economic wellbeing of the island peoples. There has
recently been a review of the Commission at a meeting in London of the
representatives of the five member governments. This meeting produced two draft
Agreements designed to admit the newly independent State of Western Samoa to
membership of the Commission, and to associate Pacific island peoples more
closely with the wor)s of the Commission. In this, as in general in Commission
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matters, we enjoy close co-operation in our policies with Australia and New
Zealand. The position on the 22nd August was that both we and New Zealand have
said that we are prepared to sign the two drafts, and we are hoping that Australia
will soon be able to say the same. (America and France have not yet announced
their views).
(iii) In order to co-ordinate colonial policies more closely in the Pacific, the same
five powers (with the exception of France which has so far declined to join) set up
last year a Study Group in Washington. The representatives on it are only of
Counsellor level, but it has been a quite useful forum for the exchange of ideas and
advance information about future intentions.
2. It is possible that a fourth point of contact may soon be established. The New
Zealanders have told us that they are thinking of appointing a representative in Fiji
and we have heard unofficially a rumour that the Australians may be thinking along
the same lines. This would be most useful and we should very much welcome it,
since it would give them a clearer understanding of our problems in Fiji and
presumably in our other territories also.
3. The Australians and New Zealanders realise that our colonies are of little or no
positive value to us, but that they are rather a financial, defence and political burden.
We have from time to time assured them that we do not intend to abandon our
responsibilities and leave a mess behind, but quite naturally they still watch
developments in our territories very closely. They also help in a number of ways
which we are glad to acknowledge, particularly over education, external defence, and
the exchange of intelligence.
4. It would of course be too much to expect that they would (or could) assume
our colonial burdens in the Pacific entirely. Nonetheless we think that we are
justified in feeling that, despite their difficulties, there are one or two further ways in
which they might help us, and they know of them. One is over external
reinforcement for internal security situations: we have an almost impossible task,
since our nearest troops are stationed in Singapore and there are difficulties in
overflying Indonesia. We would like them to guarantee that they would come to our
aid in our territories if we got into a jam and needed reinforcements urgently.
Another way in which we need their help badly is in the opening up of their markets
to the produce and products of our territories, particularly of Fiji. It is very hard to
see how we are going to cope with the population and unemployment problem in Fiji
unless markets can be found.

Annex to 560

British Solomons Islands Protectorate . Looking at the map it is clear that the ideal
solution for the future of this territory would probably be to link up in some way with
the Australian territories of Papua or New Guinea to the west. Mr. Nigel Fisher
discussed this possibility off the record with Sir Garfield Barwick 1 last spring and
agreed that neither Australia nor the Papuans would wish to burden themselves with
a backward Solomons; and that it was for the British government, by judicious
1

Australian minister for external affairs since 1961.
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financial help, to try to make the islands attractive for a takeover bid, if that is what
their people wanted. We hope to keep closely in touch with the Australians over the
next few years to ensure that we know what rate of progress they are making so that
we can try to match it.
Gilbert and Ellice Islands Colony. Direct taxation (at 211-A. a ton) from the
phosphates mined on Ocean Island amounts to about £Stg.300,000 a year which is as
much as half the revenues of the Colony. The present rate of extraction is 310,000
tons a year and at this rate the deposits will be exhausted in about 25 years from now.
The Colony has no alternative source of revenue that can be foreseen, as almost all
the islands are coral atolls on which copra is the only marketable crop possible. The
British Phosphate Commissioners have written to the Partner Governments
suggesting that the extraction rate be increased to 450,000 tons a year, which would
exhaust the deposits in about 17 years from now. The British government has not yet
approached the other governments on this proposal, nor have they yet approached
us. The intention is that we should make our agreement conditional on an increase
in the taxation of phosphate exports. Each 11-A. increase in taxation puts less than
1\4d. a ton on the cost of superphosphate in Australia and New Zealand. Bearing in
mind the heavy financial burden we seem likely to have to carry in the Colony when
the phosphates are exhausted, it seems reasonable to seek a substantial increase in
order to build up the Colony's reserves and put in hand all possible development.
Anglo-French Condominium of the New Hebrides. The Australians know that we
have a difficult responsibility in the New Hebrides because of our Codominus the
French. Indeed we offered the Australians our "share" about 10 years ago, but they
did not wish to accept the additional colonial burden involved. They would not like to
. see us leave, however, because of their business and mission interests and their
dislike of the French. They may be wondering what plans we have for the future of
the Condominium. The answer is that we are still perservering with trying to make it
work, and are currently reviewing our position in it, as we do from time to time. The
Australians can be assured that we would consult them before embarking on any
drastic change of policy, such as handing over our "share" to the French.
Colony of Fiji. The political future of this territory is of particular concern to
Australia and New Zealand because of its size (430,000 people), its strategic
importance (mainly due to its communications value as a staging point), and its
commercial interests. The problem is how to reconcile the interests of the
indigenous Fijians (about 190,000) (supported by the European community (about
10,000)), and the immigrant Indians (about 215,000) who now outnumber the
Fijians and are multiplying more rapidly.
The Fijians recently declared publicly in a letter to Mr. Fisher that they would
agree to further constitutional development only if they first had an assurance from
Britain that it would not lead inevitably on to independence. The Fijians fear that
independence could only mean domination by the numerically superior Indians.
Instead they suggested a permanent relationship with Britain on the pattern of the
Channel Islands. A despatch to the Governor was published on 22 August which in
effect was a reply to the Fijians' letter.. ..
Kingdom ofTonga (Protected State). Under the Treaty of Friendship we have only
very limited responsibilities for Tonga, almost entirely relating to defence and the
conduct of external relations. Nonetheless, if Tonga's economy gets into trouble, it is
likely that they will look first to us, and Australia and New Zealand too, for aid. As is
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commonly known, the Tonga Finance Minister went on a world tour this spring,
exploring possible sources of finance. We are considering whether we can give any
C.D. & W. aid, especially as there are signs that Tonga's economy may be running
into a bad patch soon. Factors accounting for this are a rapidly increasing
population, hurricane damage to coconut plantations, and lack of sound financial
control and planning by the Tonga government.
·
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DO 35/7873
10-22 Dec 1958
[Smaller colonial territories and the expanding Commonwealth]: CRO
minutes by A W Snelling, E N Larmour, M E Alien, J Chadwick and
Sir H Lintott
[The problem of the future of the 'smaller colonial territories' was first identified by Attlee
as prime minister in 1948. After ministerial discussion in 1949, a committee of inquiry
was set up, which reported in 1951, too late for the Labour government to consider. It
recommended the establishment of a new constitutional status of 'Island State' or 'City
State' for territories no longer dependent but not independent members of the
Commonwealth either (R Hyam, ed, Labour government and the end of empire,
1945-1951 , BDEEP, 1992, Part IV, documents nos 405- 411). The subject was revived in
1955 in a CO paper for the Cabinet, which likewise advocated a concept of 'Statehood'
(self-government in domestic affairs but dependence on UK for defence and external
affairs) . This was remitted by the Colonial Policy Committee in 1956 to an official
committee chaired by Sir N Brook. Officials were sceptical of the whole idea; Brook
thought the concept rather negatively closed off future options for small countries, and
preferred to look for a more positive declaration of Commonwealth evolution, and
treatment of cases on their individual merits (D Goldsworthy, ed, Conservative
government and the end of empire, 1951-1957, BDEEP, 1994, Part II, document nos
204-206) . Closely linked with this was the investigation of a possible 'two-tier'
Commonwealth, which was considered by the official committee on Commonwealth
membership in 1954. It disliked the idea. The Cabinet in 1955 implicitly rejected the 'twotier', with its conclusion that there was no alternative to full Commonwealth membership
for all members. Although some Conservative ministers were clearly regretful of this, the
reality was that Ghana would have seceded rather than accept second-tier status
(Goldsworthy, ed, Conservative government, document numbers 186, 192, 195). Early in
1959 Macmillan authorised a re-examination of the whole question of the future of the
smaller colonial territories. This had been suggested to him by Brook, acting on urgings
initiated in the CRO; the investigation was seen in part as arising out of the issue of
Commonwealth membership for the small state of independent Cyprus (DO 35/7874,
minute T 72/59).]

1. In various contexts suggestions have recently been made that some of the
smaller Colonies might become independent members of the Commonwealth on
certain conditions, including Cyprus, Malta, Somaliland and Singapore.
2. No country of a population of less than five million has hitherto become a
member of the Commonwealth. Some of these are a lot smaller (give figures) .
3. In fact before all the major Colonies likely to be ready for independence in the
next few years have become independent we are now faced with suggestions for the
second tier of smaller Colonies to become independent.
4. If we agree that membership of the Commonwealth is an appropriate objective
for any one of the small fry we are likely, very shortly, to find ourselves unable to
withstand the admission of other small fry.
5. Those who would then demand independent membership would also include
Colonies like Southern Rhodesia and Jamaica to whom we have said in effect that
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they can aspire to membership of the Commonwealth only as units in larger
federations, but who see their association with other members of those federations as
holding them back.
6. There are also on a slightly different plane the suggestions that Guinea might
be admitted to the Commonwealth, that Sierra Leone might be associated with them
and that there might be some tie-up between Gambia and Senegal, presumably on a
basis of independence.
7. We understand also that the New Zealand Government think that Western
Samoa will be right for independence within the next two or three years and that
New Zealand may then want to propose her for membership of the Commonwealth.
8. Check whether there are any other dependencies of Commonwealth
Governments likely to come up in the same way.
9. If therefore we do not make it clear that membership of the Commonwealth
on a par with the existing members is not the solution for the small fry, we may be
swamped within the course of a very few years.
10. This would lead to a dilution of the Commonwealth no less than would the
admittance of foreign entities e.g. Guinea.
11. This broad question was considered by the Committee of Permanent
Secretaries on the Smaller Colonial Territories between 1955 and 1957 but they did
not think that membership of the Commonwealth was the right solution for any of
these small fry (state what their conclusions were) .
12. What is therefore happening is that there is a school of thought trying to
creep back behind the conclusions of that Committee of Permanent Secretaries.
13. Also the Colonial Secretary is trying to undermine the existing view that
countries ought not to be allowed to become independent until they are fully able to
stand on their own feet financially.
14. It would be best if we could get a bipartisan policy on this question. Is it
possible or has the Labour Party gone too far in talking about "dominion status" for
Colonies? What does the latest Labour Party glossy pamphlet say on the point?
15. The P.U.S. would like to see a balance sheet of the pros and cons of admitting
smaller Colonies to membership of the Commonwealth. Most of the cons are above
but the pros need setting out too.
16. We ought to make a guess at what the reactions of existing members are
likely to be to the admission of small fry.
17. Are there any relevant Government commitments in the way of statements
to placate the Expanding Commonwealth Group?
18. What should our positive recommendations be? These may amount to no
more than resurrecting some of the conclusions of the Committee of Permanent
Secretaries. If that does not provide the answer what other suggestions have we?
19. One might be to advocate some form of two-tier Commonwealth. We have
hitherto set our faces against a two-tier Commonwealth when it was conceived that
those in the second tier would include e.g. 400 million Indians and 80 million
Pakistanis. Quite clearly big countries would not be content to stay in the second tier
but it is a different matter with half a million Maltese or 100,000 Samoans. Have we
any new ideas for arrangements which give the small fry full independence without
admitting them to the full rights of membership of the Commonwealth?
A. W.S.
10.12.58
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Mr. Snelling
... I do not think that I would agree that it is an inevitable qualification for full
membership of the Commonwealth that the country concerned must be of a certain
size. Size is not strictly relevant to this exercise. We have never, so far as I know, in
our statements about leading Colonies to full membership of the Commonwealth
made any reservations on size alone though we have made noises about strategic
fortress areas. If a territory is otherwise ready for independence, size alone should
not be taken into account. I would agree, however, that economic[s] which may have
some relevance to size must be taken into account.
3. We cannot have a different criterion for independence and for membership of
the Commonwealth. For instance Costa Rica, Jordan and Libya to name only three,
are fully independent sovereign States who might be held under your theory to be
too small for full membership of the Commonwealth.
4. I have not seen the Conclusions of the Committee of Permanent UnderSecretaries on the Small Colonial Territories and so I am not quite clear what criteria
were laid down then. I therefore have no views on whether they should be restated or
not.
5. On the other hand, developments in Cyprus and Malta seem to indicate that
some new approach to this question of the Smaller Territories is necessary. To take
first one frequent stumbling block with the Smaller Territories, such as Singapore,
Malta, Gibraltar, Aden and perhaps Cyprus, these are usually regarded as vital
strategic areas which cannot therefore become independent. In this atomic age the
value of these bases becomes daily more problematical and the impossibility of using
them in limited war without the goodwill of the Government of the country in which
they are established becomes daily more apparent and the ill effect of the concept of
our relations with particularly the Afro-Asian group becomes especially more
marked. In my opinion, we should accept that we are not justified on any grounds
including that of expediency in clinging on to so-called strategic Colonies as bases
without the consent of the people concerned.
6. If that is out of the way, our problem becomes a little simpler. The Labour Party's
proposals for dealing with the Smaller Territories may be summed up as follows:(1) Territories for which independence is not physically practicable may join a
Federation or be integrated into another sovereign state either the United
Kingdom or another Commonwealth country (or conceivably a foreign country).
(2) Some territories which are very small indeed, such as the Pitcairn Islands, may
choose to remain much as they are at present.
(3) Finally, territories which do not achieve representation in a Sovereign
Parliament by any of those means may become what the Labour Party describes as
Dominions.
The idea is that these States should be fully independent and that any agreement
which may be necessary about defence, bases and foreign policy, should be freely
arrived at after the grant of automony by the United Kingdom and at the discretion of
the elected Governments of those territories. The view apparently is that while the
United Kingdom would in effect remain responsible for the external affairs of these
countries and for their defence, much as the Dominions in the old days, the local
government would have the power of veto even in those fields. I will get hold of the
Labour Party pamphlets as soon as I can so that we can check whether this is correct
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or not. As I think you know, my own feeling is that until we have a new Colonial
policy, which is more understood by and acceptable to world opinion, we shall never
really gain the confidence of the Afro-Asian countries whose goodwill is so important
to us. They accept and understand our Colonial policy in· the larger territories which
they see one by one coming to independence but they have their doubts (and I think,
justified doubts) about our policy in the territories in which there are resident
European minorities. But their greatest doubts are about so-called fortress
territories, such as Singapore, Gibraltar, Malta, Cyprus and Aden. We, therefore, I
think need to take an imaginative line on these Smaller Territories. We should make
it clear that even though we do not think they are capable of sustaining
independence, they should be offered independence outside or inside the
Commonwealth as they so wish. The next alternative should be to offer them
integration with the United Kingdom or any other Commonwealth country which
will accept them; federation with another group of Colonial territories or
Commonwealth countries; full self-government with subsequent agreements about
defence and foreign affairs; continuance on the present basis; application for United
Nation's trusteeship under the United Kingdom or any other Commonwealth
country or under any other Government they wish; trusteeship under a
Commonwealth Government or a Board of Commonwealth Governments including
or not including the United Kingdom.
7. Finally, in the case of those territories which we know to be economically
unable to stand on their own, we should be prepared for a period of say 10 years to
grant full independence plus a subvention equal to the average budget deficit for the
previous 10 years.
8. These are a few ideas which have occurred to me but which, as you will see,
are not fully thought out. They are thrown in as a basis for discussion.
E.N.L.
11.12.58
The following thoughts-not, I fear, very original-occur to me after reading Mr.
Snelling's notes.
1. We must be very careful in using figures, or they may let us down. The
argument in Mr. Snelling's paragraph 2, that 5 millions is the minimum population
necessary for Commonwealth membership, is, I think, open to these objections:(i) The Irish Republic became a member of the Commonwealth with 1% million
inhabitants. We therefore cannot complain on population grounds if a Colony of
that size desires to become a Member.
(ii) There are plenty of fully independent countries with less even than this
population. At the end of the scale, Luxemburg preserves her independence with
300,000 inhabitants; and Iceland, the smallest independent country in the world,
has only 160,000! Both are full members of N.A.T.O. and of U.N.
There could therefore be no argument on population grounds that Malta, with
300,000, has too few inhabitants to allow her to become independent. And in my view
it would be hard indeed simultaneously to admit that she had enough to become
independent, and to maintain that nevertheless she had too few to become a member
of the Commonwealth! There may no doubt be other grounds why Malta cannot
become independent or a Commonwealth member, but mere size of population
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cannot, I think, be one of them. The same sort of reasoning applies to Mauritius
(550,000). Sierra Leone, with 1,860,000 inhabitants, is about as big as Liberia, and
more than twice as populous as Panama.
2. The same considerations lead me to wonder, with respect, whether Mr.
Snelling's last sentence points us in the right direction. He says "have we any new
ideas for arrangements which give the small fry full independence without admitting
them to the full rights of membership of the Commonwealth?" I do not see what
could be the circumstances in which we could maintain that a country was fit for
independence but not fit for the Commonwealth. So I am wondering whether we
ought not to reverse the exercise and look for ways of giving the small fry full
membership of the Commonwealth, or something approaching it, without giving
them full independence. Looked at from the small fry's end, it is independence, with
all its burdens like tariff policy, a defence force, United Nations membership and full
diplomatic representation that may present a daunting problem, rather than turning
up at Prime Ministers' Meetings and receiving technical assistance and telegrams on
foreign affairs. Could we have a set of countries, "run" from the C.R.O., rather in the
state Southern Rhodesia was before Federation, or as Newfoundland was twenty
years ago? This might be a permanent arrangement, but would it satisfy their
aspirations? I do not know the ariswer to that one.
3. Might we as an alternative consider taking a leaf from the French book and
organising a "community" of the U.K. and the little colonial dependencies in
question? This might mean a common institution of some kind to determine policy
on matters in which the dependencies (and the U.K.) had given up their determining
power to the community. It would also mean that U.K. representatives abroad
became, strictly speaking, the representatives of the community rather than of the
United Kingdom. This arrangement would give the small fry autonomy in local
matters and presumably in tariffs and trade; but they would not be expected to run
defence forces on an "international" scale, or currency, or international
representation. I can see many difficulties in this-not least the question of
departmental responsibility in Whitehall-but it might avoid some of the difficulties
that were revealed when Maltese integration was examined. This sort of organisation
would enable Western Samoa to make another "community" with New Zealand, and
Australia might in due course be able to persuade Papua to do the same with her.
There might no doubt still remain a number of old-style Colonies, such as St. Helena
perhaps, which were too tiny, backward and poor to aspire even to community status.
It might also be for consideration whether all the colonies should join the United
Kingdom community, or whether some-like Christmas Island recently-should
not go in the communities of other full Commonwealth members ... if they would
have them! I do not know whether Singapore (population 1\i million) would or
would not be suitable as a community partner for Malaya-plus no doubt Borneo
with its various component States.
M.E.A.
11.12.58
Like Mr. Alien I am not impressed by arguments about the size of a particular
dependent territory in relation to its eligibility for Commonwealth Membership. It
seems to me that the problem is rather one of viability in the political and economic
sense and of the stage reached in the territory's civilisation.
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Coming more to the root of the problem raised in Mr. Snelling's notes, I suggest
that what we first need is an analysis of the territories likely to throw up in the
foreseeable future the particular problems which we now have in mind. In the short
time available I have tried my hand at such an analysis which is attached below.
With respect I think it shows that our problem is far more limited than the notes
might suggest. In fact, it would seem at the outside that some half dozen territories
are likely to cause us difficulties over the next decade. In regard to the remainder,
provided we play our cards properly, it should be possible to persuade the ruling
groups that they have other alternatives open to them, either through Federation,
amalgamation with other Commonwealth countries, or through secession, to satisfy
their aspirations for freedom.

J.C.
11.12.58

Analysis of constitutional future for remaining dependent territories
The existing Colonies, Trust Territories etc., can conveniently be divided into six
categories viz:(a) Those already promised independence e.g. Nigeria, the West Indies and (for
this purpose) Central Africa.
(b) Those obviously qualifying for it later e.g. East Africa-particularly the
Tanganyika territory.
(c) Those equally obviously never able to aspire to independence e.g. St. Helena,
Ascension Island, Gibraltar, Falkland Islands, Seychelles.
(d) Those that might federate with an existing or expected unit or which might
be absorbed by another Commonwealt h country e.g. Singapore, Borneo and
Sarawak (Malaya); the Bahamas and Bermuda (Canada); British Honduras and
British Guiana (The West Indies); Zanzibar (the East African Federation); the
Solomons and other minor Pacific territories (Australia or New Zealand).
(e) Those that might secede from the Commonwealth e.g. the Somaliland
Protectorate and the Aden Colony and Protectorate.
(f) The problem territories-e.g. Malta, the Gambia, Sierra Leone, Mauritius,
Fiji and Hong Kong. N.B. Cyprus is excluded as being an international and not a
purely colonial problem. The Gambia and Sierra Leone might well find their
eventual status as units within some West African Federation. Mauritius might be
tied in with an East African Federation. Hong Kong is merely held by the grace of
Mao Tse-tung. Nonetheless the fate of the territories in category {f)-small
though they are in number-is the problem which directly concerns us and which
is highlighted by the recent demands from Malta.
My own suggestion would be that these particular colonies should be told that
they cannot aspire to M~mbership of the Commonwealth as we know it today, but
that since there are difficulties in the way of absorbing them with or linking them
to other independent states, we are anxious to give them the maximum independence short of Membership. What I have in mind is that they should all eventually
become fully autonomous save in relation to external affairs and defence, and that
their prestige should be safeguarded by the creation of a new definition such as
"Associate States of the Commonwealth". Each territory would then in due time
become eligible for "Associated Statehood" and might be entitled to send its Prime
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Minister or other senior Representative on occasions to London to take part at
meetings of some such body as the "Council of Commonwealth Associated States"
where common external and defence problems would be discussed and where the
minor Prime Ministers would be kept informed of United Kingdom and
Commonwealth thinking, subject to the necessary security safeguards. It would
probably be desirable not to link such meetings directly with Meetings of
Commonwealth Prime Ministers. They might perhaps take place in alternate years
and would thus avoid the suggestion that a two-tier or second class Commonwealth
was being created.
I realise the limitations and the problems arising from any such suggestion, but it
might perhaps prove one way of easing the dilemma (relatively small though this is)
with which we are now faced.
[J.C.]
I agree with the general substance of Mr. Snelling's minute and the draft paper
[above], but, if the latter were to be circulated to the Colonial Policy Committee (as
to which see below), I think I would suggest some redrafting to take account of the
following points.
First, I think we should emphasise more clearly that the primary decision in the
matter is that of independence, or something short of independence. The question of
status within the Commonwealth only arises when that decision has been made; and
for my part I would guess that if, as an exception, one of these smaller territories
achieved independence (e.g. Malta, if her financial difficulties were resolved and if
her defence were assured by some kind of N.A.T.O. cover), then it would be difficult in
the long run to prevent it from becoming a full Member of the Commonwealth.
Thus, for example, independence means the entree to U.N. and other international
organisations, and, in our own interests, we should wish to influence any extra vote.
Also there would be pressures which it would be very difficult to resist on any
arbitrary criterion of size.
Secondly, I would think it very important that the Superior Colonies ("States" or
whatever they are to be called) should be given a status which is higher than that of
other Colonies and not a second-class status amongst the independent
Commonwealth countries. In other words, they should not be regarded as a "second
tier" within the independent Commonwealth group. This is not to say that they could
not share in a number of privileges of independent Commonwealth countries; for
example, they could have separate places at economic and other conferences, short of
Prime Ministers' Meetings, and could receive' a certain flow of political information.
But they should be regarded as a separate group, and the Commonwealth would then
consist of three groups, the independent Members, the States and the ordinary
Colonies.
As regards the tactics of handling this, my own feeling is that there is some
difficulty about too direct an initiative if, as I suggest above 1.the primary question is
whether these smaller Colonies are to be given independence or not (which is a
matter for which the Colonial Secretary has the primary responsibility), and the
question of their place in the Commonwealth structure a secondary-though, of
course, most important-consideration. I should have thought that it might be
better (and, in view of the Secretary of State's impending absence, more expeditious)
to get this problem started up again in Sir Norman Brook's Committee, with a view
to a report from it to Ministers. Perhaps the Secretary of State, rather than circulate
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a paper to the Colonial Policy Committee, could suggest in a minute to the Colonial
Secretary (with a copy to the Prime Minister) that Sir Norman Brook should
reactivate his Committee for this purpose.

H.J.B.L.
22.12.58
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CAB 134/2505, no 1
11 Mar 1959
[Smaller colonial territories: initial consideration of the problem]:
minutes of a meeting of officials' Working Party (chairman, Sir N
Brook) (SCT 1(59))
The Working Party 1 had before them a memorandum by the Colonial Office (S.C.T.
(59) 2) summarising previous attempts to devise a general solution for the ultimate
status of the smaller Colonial territories within the Commonwealth; a memorandum
by the Foreign Office (S.C.T. (59) 4) describing the constitutional ties between
France and the Netherlands and their overseas dependent territories; and a
memorandum by the Commonwealth Relations Office (S.C.T. (59) 3) suggesting a
form of association of the smaller Colonies with the Commonwealth.
The Chairman said that it was important to preserve the concept of the
independent Commonwealth as a group of independent countries each of which
could fairly be described as constituting a nation in its own right. A significant
increase in the number of countries admitted to full membership of the
Commonwealth would destroy this concept, and the problem before the Working
Party was to find a constitutional goal for Colonial territories which were either too
small or too weak to be likely to achieve complete independence from the United
Kingdom, and to be accepted as independent members of the Commonwealth.
In the memorandum by the Colonial Office (S.C.T. (59) 2) it had been suggested
that in devising a form of association with the Commonwealth for Colonial
territories whose defence and external affairs were likely to remain indefinitely the
responsibility of the United Kingdom, but who were otherwise self-governing-a
status loosely described as "Commonwealth State"-it might be possible to create
some machinery to enable the leaders and peoples of those territories to feel that
they had a share in the formation of a common policy for the United Kingdom and
Colonies in regard to certain matters; the Working Party noted that under the
arrangements for the new French Community, Member States were brought into
consultation for the purpose of determining a Community view on certain questions
of foreign policy. It was pointed out, however, that apart from financial matters, most
of which could best be settled bilaterally between the United Kingdom and the
Colony concerned, there was likely to be little of substance for discussion at meetings
of the United Kingdom and the Commonwealth States, whose interests would be
widely divergent. The main subjects discussed at meetings of Commonwealth Prime
Ministers were foreign policy and general economic questions; there would be little
scope for discussion on these subjects between the United Kingdom and
1

The members were AD Peck (T), PE Ramsbotham (FO), Sir H Lintott & A W Snelling (CRO), HT
Bourdillon & I Watt (CO) . Their report was signed on 23 July 1959 (CAB 134/1558, CPC(59)7).
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Commonwealth States. The suggestion was then made that in order to give
Commonwealth States a chance of participating at Commonwealth Prime Ministers'
Meetings, it might be possible for them to be represented by one of their number in
rotation, whose Premier could attend technically as an adviser to the Prime Minister
of the United Kingdom. It was felt, however, that such an arrangement was not likely
to be acceptable to other Commonwealth Governments, and that it might be
preferable to hold separate follow-up meetings between the United Kingdom and the
Commonwealth States, though on grounds of prestige this might not be acceptable
to these States.
There were two ways in which a second tier of Commonwealth countries,
consisting of Commonwealth States, might be created. One alternative was that the
essential characteristics of a Commonwealth State should be defined and made
public in advance, together with a list of territories which at that time qualified as
such; the other alternative was to regard a particular territory, for example,
Singapore, as having reached the stage where it could no longer be regarded as a
Colony, and would therefore be given a separate nomenclature (such as
Commonwealth State) and that other territories should be regarded as meriting a
similar status and description as and when they had been brought to a certain stage
of constitutional development. The latter, evolutionary, approach would carry the
advantage that the necessity for holding meetings between the United Kingdom and
the members of the second tier, and any other features attaching to their special
status, could be worked out empirically as the system developed. It was agreed that in
considering this matter further, it would be helpful to have a list of the Colonial
territories likely ultimately to reach the status of Commonwealth State, showing the
stage which each had reached at the present time and the possibility of taking
measures to hasten the process of evolution in appropriate cases.
As regards the essential features of a Commonwealth State, it was suggested
that Sierra Leone might form a typical case, provided that her political leaders
could be dissuaded from aiming at full independence within the Commonwealth.
In certain cases it would be necessary, in view of our strategic interests, to retain
the right of suspending the constitution in order to deal with a threat to the
internal security of the territory, or perhaps to prevent the emergence of a communist-dominated government. It would, however, be difficult to discriminate
between different territories in regard to this reserved power, and it might therefore be necessary to retain such power in all cases and not merely in those where
our defence interests were at stake, though in considering the question in individual cases it would be necessary to have regard to the situation which existed in
neighbouring territories. In certain circumstances an alternative to the use of the
reserved power by the United Kingdom might be to expel the State concerned
from the Commonwealth.
In further discussion it was agreed that the inclusion of a territory in the second
tier of the Commonwealth must be regarded as its ultimate constitutional
development as a separate entity within the Commonwealth. It would, however, be
open to such territories at any time to join a wider federation which might itself be
or become a fully independent member of the Commonwealth. Thus Singapore
might ultimately federate with Malaya and British Guiana with the Federation of the
West Indies . ...
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563 CAB 134/2505, no 2
24 Mar 1959
'Future status of smaller colonial territories within the
Commonwealth': minutes of a meeting of officials' Working Party
(STC 2(59)1)
The Working Party had before them a memorandum by the Commonwealth
Relations Office (S.C.T. (59) 3), and a note by the Secretaries (S.C.T. (59) 6) covering
a memorandum by the Colonial Office, putting forward suggestions for a form of
Commonwealth status short of full membership which might be suitable for smaller
colonial territories attaining an advanced stage of self-government, (a status referred
to hereafter as "Commonwealth State").
The Working Party agreed that the questions of the representation of
Commonwealth States at Commonwealth Prime Ministers' Meetings; the possibility
of fitting Cyprus into any general solution; the department of the United Kingdom
Government to be responsible for relations with Commonwealth States; and the
method of announcing and putting the agreed policy into effect, should be left for
discussion at a subsequent meeting.
The Working Party considered first the points in the two papers on which there
appeared to be broad agreement between the Commonwealth Relations Office and
the Colonial Office. The following points were made:(a) The ultimate status of the smaller colonial territories under consideration
must be one that fell short of full membership of the Commonwealth, but at the
same time went as far as possible towards satisfying the aspirations of the more
advanced territories.
(b) Commonwealth States would be eligible to retain membership of the Sterling
Area and the Imperial Preferences on a basis of reciprocity.
(c) Some degree of United Kingdom financial assistance to Commonwealth States
would have to be available, but the conditions and the degree of control which the
United Kingdom Government would need to impose in relation to that assistance
would need further examination. On the one hand it was important that adequate
arrangements should be made to satisfy Parliamentary and public opinion in this
country that any sums given or lent to Commonwealth States were applied on a
sound financial and economic basis, and on the other hand it was equally important
to avoid carrying the degree of United Kingdom control to the extent that
Commonwealth States regarded it as an interference with their rights of internal
self-government.
(d) Commonwealth States would be entitled to pass their own citizenship laws,
and all members of the Commonwealth would regard citizens of Commonwealth
States as British subjects. In addition, citizens of Commonwealth States could, if
desired, continue to retain their citizenship of the United Kingdom and Colonies and
thus enjoy full rights in this country.
(e) Commonwealth States would be eligible to attend functional Commonwealth
conferences and to become members of Commonwealth bodies in their own right.
This would not however extend to attendance at Commonwealth Prime Ministers'
Meetings, a subject which was reserved for further discussion.
(f) The United Kingdom Government should retain overriding defence powers in
key base territories.
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The Working Party then considered the points in the two papers on which there
appeared at first sight to be a divergence of view between the Commonwealth
Relations Office and the Colonial Office. In this part of the discussion the following
points were made:(g) It was agreed that the title of "Commonwealth State" to describe the ultimate
status of smaller colonial territories within the Commonwealth was preferable to
that of "Associate State of the Commonwealth" as proposed by the Commonwealth
Relations Office.
(h) The Colonial Office proposed that a diarchical form of government should be
adopted for all territories enjoying the status of Commonwealth State; the
Commonwealth Relations Office however proposed that this form of government should
only be used where the United Kingdom needed to retain overriding defence powers,
e.g. in Singapore and Malta, and that in other cases Commonwealth States should enjoy
provisions similar to those contained in the Statute of Westminster which debarred the
United Kingdom Parliament from legislating in respect of a territory except by its consent and at its request. It was pointed out that it would be a misreading of history to
present "diarchy" as a suitable term in which to describe a permanent constitutional
status. Viewed historically, the period of diarchical government in India now appeared
as merely a stage in India's constitutional advance to independence and full membership of the Commonwealth. Because of this connotation, the word "diarchy" should if
possible be avoided in describing the constitutional arrangements for Commonwealth
States. But whatever form of words was adopted to describe the constitutional arrangements for Commonwealth States it was important that there should be a clear distinction between that status and the penultimate stage of development of a country on its
way to independence and full membership of the Commonwealth.
(i) The Colonial Office considered that the United Kingdom Government should
retain the power to suspend the constitution in all Commonwealth States; first
because it might otherwise be very difficult to retain that power in States where the
United Kingdom had a defence interest; secondly, to prevent the emergence of a
Communist controlled government; and thirdly to provide the element of stability
which would be important in maintaining the confidence of outside investors. The
Commonwealth Relations Office on the other hand considered that the right to suspend the constitution should be retained only where there was a direct United
Kingdom defence interest. They felt that it would be unrealistic to suppose that the
United Kingdom could suspend the constitution of a Commonwealth State against its
will without the use of force, and that it would be difficult to justify the use of force
unless vital United Kingdom interests were at stake. Furthermore, the retention by
the United Kingdom of the power to suspend the constitution would be a source of
irritation in Commonwealth States, and it might also lead to difficulties in persuading other Commonwealth countries to recognise the enhanced status which it was
hoped that Commonwealth States would be accorded. There would of course be no difficulty in the United Kingdom resuming direct control of the territory by invitation,
as had been done in Newfoundland in 1932. The whole question was fundamentally
one of Colonial policy, and further consideration should be given to the question
whether the possible advantages of retaining power to suspend the constitution in all
cases were worth the political disadvantages. In such consideration regard should be
paid to the possible need to include in the constitution of some Commonwealth States
reservations to safeguard race discrimination.
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U) The Commonwealth Relations Office proposed that one of the privileges to be
accorded to Commonwealth States should be that they would be free to conduct
their own external relations with other members of the Commonwealth (but not
with foreign countries), on the general lines of the present arrangement for the
Federation of Rhodesia and Nyasaland. The Colonial Office doubted however whether
this was a workable proposition and they foresaw difficulties in cases where, for
instance, three-cornered negotiations between an independent member of the
Commonwealth, a Commonwealth State and a foreign country were concerned. The
problem might, however, be reduced by writing into the constitution of
Commonwealth States a provision that any commitment entered into with another
Commonwealth Government should not conflict with the United Kingdom's external
policies. The whole concept of Commonwealth States would need the concurrence of
other independent Commonwealth countries, and in the course of the consultations
it might be possible to agree on a procedure whereby other independent
Commonwealth Governments could appeal to the United Kingdom Government if
they felt dissatisfied with the way in which a Commonwealth State was conducting
its negotiations with them. This matter should be further examined by the
Commonwealth Relations Office.
In further discussion the following additional points were made:(k) It was agreed that the United Kingdom Government would cease to transmit
information in respect of Commonwealth States to the United Nations under Article
73(e) of the United Nations Charter. It was doubtful whether Commonwealth States
could hope for better treatment in regard to membership of United Nations
Specialised Agencies than was at present accorded to Colonial territories.
(I) The question of the continued employment of expatriate staff by
Commonwealth States would be a question for agreement between the United
Kingdom Government and the State concerned. There might be difficulties if the
status of Commonwealth State were to be conferred on a non-viable territory since in
such cases the payment of compensation to expatriate officials whose services were
no longer required might fall on the United Kingdom Exchequer. This point would
require further consideration.
(m) It might not be impossible for a Commonwealth State to declare itself a
republic, provided that it accepted the Queen as Head of the Commonwealth. It
would however be better not to offer this form of association to potential
Commonwealth States. A limited right of access to the Sovereign on matters such as
coinage, stamps and Royal patronage, etc. might be useful presentationally.
(n) The Commonwealth Relations Office proposed that Commonwealth States
should have the power to alter their constitution without United Kingdom
permission in some but not in all respects, the aim being to limit our right to
withhold consent to those changes which vitally affected our interests. It was
however doubtful to what extent we could legally divest ourselves of the constitutionmaking power, and this point should be included in the further consideration to be
given to the question of the United Kingdom retaining power to suspend the
constitution of Commonwealth States (item (i) above) .
Summing up the discussion the Chairman 1 said that there would now appear to be
sufficient common ground between the Commonwealth Relations Office and the
1

Sir H Lintott, on this occasion.
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Colonial Office for a draft paper to be prepared setting out the characteristics which
the Working Party proposed should attach to the status of Commonwealth State.
This paper, together with the studies of the other questions to be carried out as a
result of the Working Party's discussion, could be considered at a subsequent
meeting ....
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DO 35/7876, no 39
25 May 1960
[Problem of smaller colonial territories: points to be covered in a
submission to ministers]: note (revised) by Sir H Lintott to Sir A
Clutterbuck (CRO)
I. VVhat will happen?
Whatever comfortable half-way house may be constructed for the smaller territories,
on the basis that they would be self-governing but non-independent, it is only
realistic to assume that many of them will in fact prefer to go forward to
independence with all its risks.
2. If they do, we shall not be able to stop them getting it, and we shall only create
ill-will if we try. The old criterion of "viability" is already out of date. How many
countries are "viable" nowadays, anyway? They will get into the United Nations and it
will be difficult to argue that the Commonwealth should adopt a more exclusive view
in relation to countries "within the family".
3. There is no half-way house for independent territories within the Commonwealth which would be acceptable to them or, indeed, to most existing Members.
4. We shall therefore be faced in most cases with the choice between "full"
Membership and independence outside the Commonwealth. It will normally be in
the U.K. -and the Commonwealth-interest to agree to the former.
5. The conclusion is that, whatever paper plans we may lay now, we shall
probably have, in ten or fifteen years, a Commonwealth of some twenty-five to thirty
members, of which ten or so will not be of the "standard" so far regarded as
"suitable".

11. Is this so very tragic?
6. This situation is looked on with alarm, and it is argued that a Commonwealth
so large and with so many small and "non-viable" Members would entirely lose its
present character. The arguments advanced for this view are not entirely convincing.
7. It is said that the Prime Ministers' Meetings would become unworkable on the
present basis and that frank discussion would be impossible. It is doubtful whether
much of the discussion at existing Prime Ministers' Meetings (in plenary sessions) is
of a very confidential nature; most of it leaks to the Press anyway. We already have
"inner circles" for various subjects, and no doubt, with an enlarged membership,
there might be fewer plenary sessions and more meetings with restricted
membership.
8. It is said that the free and frank inter-change of information, e.g. on foreign
affairs, would become impossible. But this inter-change is already highly selective:
how much, for example, do we give to Ceylon and Ghana that could not safely be
passed on to most potential Members?
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9. It is said that the Commonwealth would become a kind of smaller United
Nations, with the Gambia equal in status to Australia. This is a misconceived analogy.
The curses of the United Nations are (a) public sessions, and (b) voting on a one
nation, one vote basis. The Commonwealth should be able to avoid both these
dangers. On the other side of the coin, a Commonwealth disposing of twenty-five to
thirty votes in the United Nations could, on some subjects, be a formidable "bloc".
10. As regards the "irresponsibilities" of some of these smaller countries, it can
be argued that, as they enter into membership, there is reasonable hope that, with all
the influences to which they will be exposed, their leaders will absorb
Commonwealth habits of reason and good sense. In any case, they are less likely to be
irresponsible within the Commonwealth than as independent States outside.

Ill. W'hat do we hope to get out of the Commonwealth Working Party? 1
11. It would no doubt be useful to secure agreement on a status of the
"Commonwealth State" type for smaller Colonies that are content to remain selfgoverning but not independent; but we should encourage no illusions that many are
in the long run going to be satisfied with such a status.
12. The idea of a "second tier" for independent ex-Colonies will no doubt be
quickly disposed of.
13. Apart from this, we. should get other Commonwealth countries used to the
idea that Commonwealth Membership will inevitably expand in the manner
suggested above. There would be no harm in discussion of techniques to deal with
this; we can go over the well worn ground of regional groups, a "Security Council"
system, etc. But it is doubtful whether any of these gimmicks are workable.
14. The most useful outcome of the Working Party would be agreement to a steady
development of the concept of the joint responsibility of existing Members for assisting the new and smaller brethren with education, technical and administrative advice,
and indeed economic aid. Intelligent schemes of the type of the Colombo Plan or the
Oxford Conference proposals may well do more to hold the future Commonwealth
together than anything else. 2 The Tunku and the proponents of the "Colombo Plan for
Africa" at the recent Prime Ministers' Meeting had their eyes on the bal\.3
1
The study group chaired by Sir N Brook, which produced the report at document no 534 above (23 July
2
On education see Introduction, p lxxix, in Part I.
1960).
3 See document nos 336-338 above.
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CO 936/733, nos 43-53
20 June- 16 July 1962
[Draft circular report on 'The future of smaller colonial territories']:
CO minutes by N J B Huijsman, C G Eastwood, 0 H Morris,
J E Marnham, H C Baker, A R Thomas and H T Bourdillon
[The draft paper was prepared by C Y Carstairs, and circulated in the CO on 15 June for
comment. In Sept, copies were sent to eighteen selected governors and others for
comment (excluding High Commission Territories, Malta and Hong Kong). For the final
report, see the next document.]

Bermuda. So far there have been no indications that Bermudans wish for any change
in their present status. Once the new electoral legislation has been passed the last
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major issue with constitutional implications is likely to be settled, and thereafter
Bermudans would no doubt be content with their present position, which gives them
practical, if not constitutional, internal self-government, together with complete
freedom to conduct the only external relations in which they are interested, to wit,
tourist promotion ....
On balance it seems to me that there is little direct advantage to be gained from
taking the initiative. Bermuda is not a territory that awakes great interest UN-wise,
and with the moves that it is making into the 20th Century on the electoral and
colour bar front it is hardly likely-especially as it enjoys a standard of living
considerably in advance of most of the potential critics-to excite much
international interest. From the point of view of UN critics the Bermuda Government
has a great advantage lacking in, say, the Bahamas:-the local Government is
eminently respectable and successful.
N.J.B.H.
20.6.62
. . . [1] . Greater Malaysia will dispose of the Smaller Territory problem in regard to
most of the Far Eastern places but will of course still leave Hong Kong. Hong Kong
would seem to me to be very much sui generis and not to fit into any of the
categories set out in the paper. The Department had discussions with I.R.D. a few
months ago about the presentation in the U.N. (or, rather, if possible the avoidance of
presentation) of the difficult Hong Kong case. Our conclusion was that this was a
matter for lobby work-even some of the Afro-Asians would understand the
difficulty about contiguity with Communist China.
2. Malta will, I imagine, settle its own hash fairly soon and I doubt if it would be
useful to give special consideration to it in this context.
3. For Gibraltar, Mr. Bates the Colonial Secretary had in mind something like
Channel Islands status one day in the fairly distant future and I suppose it might
possibly be a candidate for "integration" or "free association" in some form. The
memorandum does not deal with the special position of fortress colonies: perhaps
there will be none other than Gibraltar if Singapore becomes part of Greater Malaysia
and Aden Colony part of the Aden Federation.
4. The Gambia would, I think, come into the category of Smaller Territories. As
para. 22 says, there was at one time interest there in the idea of integration and I am
not sure that that interest is altogether dead now. It might quite possibly revive if the
idea of "Senegambia", i.e. union with Senegal, came to nothing but I am sure we
shouldn't do anything to encourage it. We do not want an exposed limb in the middle
of Black Africa.
5. St. Helena has in the past displayed remarkably little interest in any form of
political development and I think is perfectly happy to go on as she is at present with
more or less benevolent but more or less autocratic government provided by the U.K.
which also provides half the Government's income. In a sense that is, I suppose, "free
association" which I am sure would be ratified by a referendum if one were ever
taken, but I should hate to think of St. Helena being a member of the United Nations
(see para. 26)! I hope the place can long remain out of the arena of international
political interest. ...
C.G.E.
22.6.62
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... I very much agree that the sooner we can change our public posture the better. In
relation to the tiny territories colonial status and all that goes with it is now surely a
horrible embarrassment to all concerned.
I think that if we can bend our efforts over the next twelve months or so to elaborating a policy for consultation by referendum of the people with European (or
Europeanised) populations, of a select list of really minor territories, including
Gibraltar, Bermuda, Bahamas, Turks and Caicos, Cayman Islands, Virgins, St. Helena,
Falklands and the Seychelles, whereby they would be invited to endorse a relationship
of association with the U.K. we would have every moral right, in the event of their
agreement, to disregard the United Nations with respect to these territories and give
up reporting on them, etc. The fact that we had taken this initiative with certain territories would, in my view, give a considerable shake up to other marginal territories
with non-European populations such as Mauritius and Fiji, and even the Gambia.
Liberal and friendly opinion in e.g. Scandinavia does not, I am sure, understand
why we continue to admit that these territories have colonial status if they are really
as locally self-governing as we claim. I do not believe that we can hope for any relief
by allowing our traditional policy of gradual evolution to go on. The best results in
recent years seem to have come from rather dramatic and far reaching moves such as
the progress of French decolonisation. Surely the history of Southern Rhodesia in
the U.N. shows that trouble can be made for us in any territory as long as we are
bedevilled by this constitutional theory of ultimate responsibility. We must surely
move quickly to the point where H.M.G. can deny without qualification that it has
any responsibility for the internal situation in the smaller territories and the sooner
our lawyers think up ways of doing this the better.
O.H.M.

27.6.62
I am in general sympathy with this thoughtful paper, which gives us fair warning of
the nature of U.N. pressure to come without suggesting that we give way to it more
than we think right. We have sensed for some time that we should have trouble of
this kind before much longer, and it is useful to have this forecast of its probable
shape coupled with some constructive ideas for coping with it. I agree therefore with
the fairly robust line in paragraph 7 of the paper.
The balance of argument in the paper is clearly against 'Integration' as a possible
answer for British territories, and I must say I agree. It works in America where the
Federal system provides a ready-made framework into which territories can be neatly
fitted as new States; there are few enough of them not to swamp the lower house; and
the Senate can accommodate them much more easily than the House of Lords
(though one might have Life Peers in addition to, rather than instead of M.P's, in
which case the life-tenure question wouldn't matter).
I wish I knew rather more about how the 'integrated' French territories work in
practice. Geography is much the same for them as for us, and they don't seem
worried by the need, stressed in paragraph 19, for 'one department in Whitehall and
one official on the spot'. Perhaps the answer is that the ordinary Departement has a
prefect even in mainland France; and the point about status must I suppose be met
by their having all along inculcated pride in 'being French' rather than in separate
Martiniquian nationhood. Perhaps also they are more generous with aid and firmer
than we in offering it on their terms 'or else ... ' (cf. Guinea).
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Be that as it may, with the reservation mentioned below, I doubt whether
'integration' would have much appeal to our territories or be more than a fiction in
practice. But it might have some appeal to some of the tinies, in which case I
wouldn't jib at its fictional nature if it got even one tiddler off the U.N. hook. So let us
keep it open as a possibility.
T,he reservation is that there is a school of thought in the Falklands which
purports positively to want integration. 'Give us the subsidies', they say, 'and we'll
gladly pay your taxes'. This view results from a fixed conviction that the former
outweigh the latter. If this is true it is unattractive for Britain; but the question could
be dealt with ad hoc if there were ever any serious head of steam behind it.
In general, I think that for all its imperfections the 'free association' gimmick is
the one most likely to suit the Pacific book. Fiji would have a choice of association or
independence; Solomons of association with Britain, or with all or part of New
Guinea; Gilbert & Ellice might conceivably go separate ways-Gilberts to the
American Marshall Islands, Ellice to Samoa-or they might 'associate' with Britain.
In the unlikely event of Australia or New Zealand being willing to have any or all of
them as associates, this would provide a further option.
In the Indian Ocean, Seychelles again might accept free association. Mauritius will
probably seek independence. Falklands, if not offered integration and told that they
couldn't have continued colonial rule eithe-r, would undoubtedly accept 'association'.
In short, I agree with the paper on the assumption that some alternative has to be
found to continued 'colonial rule'. In most of 'my' territories the status quo, slowly
evolving at its natural pace or perhaps a shade faster, is I am sure what is really in
their best interests for some time to come ....
J.E.M.
28.6.62
These are deep questions and I fear that I have not had time to consider them with the
care they deserve. For what they are worth, my immediate reactions are as follows .
British Honduras . It seems to me that of the various possibilities canvassed in this
Note "free association" is the most likely runner, on the Western Samoa model.
(Para. 28). Given continued goodwill and feeling for the British connection I should
think this might well be acceptable to the inhabitants. (This of course leaves
completely in the air the question whether B.H. could maintain itself economically,
and whether its status in free association with the U.K. would be compatible with
associations, such as O.A.S., designed to qualify it for economic aid from the U.S.A.).
The Bahamas. The future picture here is even more obscure. Much of what Mr
Huijsman has written about Bermuda applies to the Bahamas; but there is in the
latter, I imagine, a greater possibility that political changes may lead to an earlier
move for constitutional changes.
H.C.B.
11.7.62
... In the case of British Honduras and a Federation of the Little Eight, neither
integration nor closer association but only independence is likely to be acceptable.
New Hebrides is sui generis and fits into no British pattern. In the case of Mauritius,
Fiji and Tonga, if independence is not attained, then the answer seems to be
association, not integration. For the rest, either integration or association would
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appear to be possibly acceptable locally, but unless we set the compass positively now
in the direction of integration, this alternative is likely to become less and less
possible as developments produce greater local autonomy and more local politicians.
But I do not personally think that integration is a realistic solution, partly because I
don't think we should be so clever as the French in apparently making such a
difficult system work, partly because I would think it likely to be unacceptable to the
U.K. No particular problem would arise over integrating one or possibly a very few
territories but it would be difficult to "hold the line" and if a number became
integrated it would mean having quite a sizeable number of overseas Members of
Parliament which might swing the political balance. I don't think that representation
in the House of Lords, or membership in the Commons without voting rights would
be acceptable to the territories. Consequently the more likely goal is one of free
association with varying degrees of powers as between the whole and local
Governments and with scope for adjustment from time to time. This is in fact little
different from the present system except that there appears to be a U.N. requirement
that, to be respectable, association must be positively endorsed by a popular vote. In
certain places it would probably not be at all difficult to get such a positive vote
(whether in the legislature or by referendum) e.g. Falkland Islands, Caymans and
Bermuda. In others (e.g. the Gilbert and Ellice and Solomon Islands) it might be
difficult simply because of ignorance and inability to understand the issues. Perhaps
the lesson is that we should pursue our present paths of development, education and
increasing self-government without being rushed, up to the point where universal
franchise and an adequate general level of education have been attained and then
afford the people an opportunity of voting on the issue ....
A.R.T.
12.7.62
... 2. Definition of a "Smaller Colonial Territory". I think it is right not to attempt
a definition. Looking broadly at the problem as one can see it now, and leaving out of
consideration the territories definitely within sight of independence, we are left with
a number of territories dotted about the globe, mostly islands, of which Mauritius,
Fiji and Malta would seem to be the only candidates for some sort of independent
national status. Whatever the formal position, the remaining territories certainly
could not fend for themselves and would have to remain in relationship with Britain
or some other larger country.
· 3. This brings me to an idea which has been in my mind at odd times ever since I
was in the Western Pacific twenty years ago. As I see it, the ultimate basis of the old
style 'colonial' relationship, however it was expressed in constitutional and other
arrangements, wa.s that the parent country looked after the foreign relations and
defence of the dependent country. This was the reason why Fiji and Malta for example
voluntarily undertook colonial status under Britain-that they considered that they
would be safer and generally better off in their relations with the outside world under
Britain's protection. The Fijians wanted protection from the blackbirders and
unscrupulous traders infesting the Pacific Islands in the last half of the 19th century
and, though I cannot vouch for this, it may be that they thought, if sophisticated
enough to think on these lines, that if they had to be absorbed by some Western
power in the age of Empire-building, they would prefer the British as · the most
powerful and the most humane rather than the other alternatives of Germany or
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France. In very different circumstances, the motives were similar in Malta. The
Maltese had had enough of both the Knights and the French, and were no doubt also
swayed by the consideration of attaching themselves to the strongest Mediterranean
sea power.
4. Thus it was on British power, and principally British power to defend both
diplomatically and by Naval forces, that in many cases at least the old Colonial
relationship was founded. Even speaking from the point of view of a territory forcibly
annexed by Britain and not relishing that situation, the relationship still depended
on British power-even if in such an instance one regards it crudely as simply the
power to hold on to what was deemed essential to British interests.
5. In the modern world, this basis has disappeared with the decline of British
diplomatic, military and economic strength. The plain truth nowadays is that if one of
the super powers wished to annex, say, any of the Pacific dependencies, we could not
stop them. This being so, the continuance of the colonial relationship with people of
different races and cultures on the other side of the world is in many ways anomalous.
It would make more sense both from the defence and the economic aspects if the
Western Pacific dependencies, including Fiji, were in relationship with nearby
Australia and/or New Zealand who already have a large stake in their economies and
to whom they are essential for defence reasons. It seems logical that the Solomons and
the British stake in the New Hebrides should ultimately go to Australia along with
Papua and New Guinea: while Fiji's closest relationship might be with neighbouring
New Zealand. Perhaps the remaining small Pacific Islands could be distributed
between the two large Commonwealth countries unless some international regime is
created for territories as far from any large land mass as the Gilbert and Ellice Islands.
6. However logical this may seem, the immediate difficulty is that the Fijians, for
example, are intensely loyal to their connection with Britain and the British Crown,
and certainly would not relish a transfer even to New Zealand as a new Protecting
Power. On the other hand when Fiji attains full internal self-government, seeing that
defence is, I believe, already a New Zealand responsibility, it does seem sensible that
the nexus with the Commonwealth should be 'regional' with New Zealand, rather
than with a distant Britain increasingly enmeshed in Europe in all aspects of the
national life and exercising remaining wider responsibilities more and more through
international and regional organisations.
7. The 'integration' solution. This is discussed in various parts of the paper and
in the appendix on the stillborn Malta integration project. I did a great deal of
thinking about this at the time and perhaps the following comments may be useful
in addition to what is said in the paper.
8. What follows applies directly to the abortive Malta proposal, but the same
considerations are relevant to the integration concept wherever it might be tried.
The essence of integration is representation at Westminster. For Malta the great
attraction in this was not any illusion that three Maltese Members at Westminster
could have any great influence on British policy: it was rather the psychological
satisfaction of securing formal Maltese representation on an equal footing with the
representation of the various parts of the British Isles, coupled with the real practical
advantage that Maltese Members of the House of Commons, besides being an actual
part of the Sovereign body which took decisions vitally affecting Malta, would also be
able to bring the Maltese interest to notice at an early formative stage of the
development and implementation of policy, rather than that the Maltese should be
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informed only afterwards of decisions taken affecting them (and in many cases
without their interest in mind at all) and be left to deal with the consequences.
9. There was much validity in this thinking, and the integration plan could in my
personal opinion have been made to work in a satisfactory way. But apart from the
function described above, Maltese Members at Westminster could hardly have efficiently 'represented' their country in the normal way of British Members. The trouble
with Malta and most similar places I have visited is the inward-looking attitude of
mind which cannot see local problems in their right proportions from the point of
view of the outside world. If the three Maltese Members had been intelligent men (and
the Maltese are a highly intelligent people) they would after six months residence in
London have begun to see problems from a wider point of view and would no doubt
have become useful Members of the House of Commons in all matters, not simply to
do with Malta. But to that extent they would have ceased to represent the Maltese point
of view and would very rapidly have become completely at odds with the Maltese home
government. To put the point succinctly, if the three Members at Westminster adapted
themselves and became useful Members of the House of Commons, they would cease
to be able to represent the Maltese point of view with conviction, and would be perpetually at odds with their home government: while if they stayed 'Malta-minded' and
thus adequately represented the Maltese point of view, their usefulness at Westminster
would have been confined to the odd one or two hours per year which the House of
Commons devotes directly to Maltese affairs.
10. The moral of all this is simply that the representation of distant places in the
Parliament at Westminster is no more than a front-arrangement for public
consumption without any real substance in it.
11. Policy for the future. Of the solutions outlined in the paper the most
attractive to me is the arrangement by which the territory formally receives complete
independence and of its own will voluntarily enters arrangements by which H.M.G.
(or perhaps Australia and New Zealand for the Pacific territories) undertakes
responsibility for foreign relations, defence and perhaps certain other functionsone cannot describe a general formula for this: it will have to be worked out
individually for each territory.
I am sorry if the above is rather diffuse and neither particularly relevant nor
particularly helpful.
H.T.B.
16.7.62
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CO 1024/325, no 75
12 Sept 1962
[Smaller colonial territories]: CO circular letter from Sir H Poynton
to governors. Enclosure: 'An examination of the possibility of
integration or close association with the UK as a constitutional
[Extract]
objective' 1
We have recently been giving some more thought to the problem of the future of
smaller colonial territories which may be unable to achieve full independence. On
.

1

Though referred to as 'the Poynton report', it was actually written by C Y Carstairs.
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this occasion our thinking has been prompted largely by international
considerations, and particularly the kind of pressures we are encountering in the
United Nations. I enclose a paper which sets out these thoughts. You will see that it
argues that mainly for international reasons it is highly desirable that we should as
soon as possible find solutions for as many territories as we can, which will enable us
to declare them non-colonial in status even if these are not necessarily the end of the
road of co-nstitutional development in all cases.
2. The paper does not represent settled United Kingdom policy but rather our
provisional thinking. Its object is mainly to outline a general approach to this
problem which we hope may be of use in solving the varying problems of individual
territories. It is certainly not our intention to try to work out a kind of blueprint
which could be applied to all the remaining territories; but perhaps the type of
approach suggested in the paper may be helpful in suggesting new ways of making
progress in a number of them.
3. I am therefore sending the paper to you for your comments in relation to the
future of your particular territory, fully realising that it will clearly be much more
relevant in some cases than in others.

Enclosure to 566

The problem. This paper sets out to examine the problem of the future of the smaller
British colonial territories mainly from the international point of view, taking
account of the experience of other colonial powers with similar problems.
2. The role of a Colonial power becomes more uncomfortable every year. We are
subjected to a continuous barrage of largely ill-informed criticism and attack. The
subject now colours many other international issues, and affects our position in the
U.N. and our relations with other Commonwealth countries in important ways.
Emotions and prejudices on this subject are so strong that it seems likely to bedevil
our international position so long as we continue to be regarded as a colonial
power.
3. International attention is still concentrated mainly on the large territories,
especially those in Africa. These are, in the main, moving towards independence and
this should bring some easing of the position. But it seems inevitable that in due
course more attention will be given to the remaining small dependencies. In this
field we now find ourselves in an uncomfortably conspicuous position because a
number of other Colonial powers have already taken special steps to remove their
dependent territories from Colonial status without necessarily granting them
sovereign independence. In 1958 the French announced after their referendum that
they would no longer provide information about their territories to the United
Nations as the Charter requires for "non-self-governing territories". The Dutch and
the Danes have evolved special constitutional arrangements for Surinam and the
Antilles in the first case and Greenland in the second. (The arrangements for these
particular territories, and the procedures which were followed for putting them into
effect are discussed below.) The Americans have given Puerto Rico a special status
and made Alaska and Hawaii States in the Union. Meanwhile, however, the U.N. is
still receiving information on 57 dependent territories of which 44 are British,
despite the fact that many of these territories enjoy an advanced constitutional status
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so that open-minded foreigners are sometimes surprised that we continue to admit
that they have colonial status.
4. United Nations considerations. The Charter obliges us to supply information
to the U.N. on territories whose peoples have not yet attained a "full measure of selfgovernment". We have always maintained that the United Nations is not competent
to determine whether or not a particular territory is "non-self-governing" or not,
because this would mean intervention in domestic matters. But this view is very
much open to challenge and is not accepted by the Assembly majority. There is no
doubt that in any case in which we decided to stop providing information to the
United Nations about a territory which is not granted sovereign independence, the
United Nations would insist on investigating before it acquiesced. For this reason we
have generally thought it best, in order to avoid the harm which United Nations
investigation might do, to continue providing information except where our case for
stopping is cast-iron.
5. The matter was brought to a head by the Portuguese refusal to acknowledge
that their territories are Colonies for the purposes of the Charter. This led to the
appointment of a Committee to study the principles which should guide members in
determining whether or not a territory is fully self-governing. The United Kingdom
was a member of this Committee and its report, which was approved by the General
Assembly, in 1960 (Resolution 1541(XV)), may be of some importance for the future
of our own small territories. In the context of the liability to provide information
under Article 73(e) of the Charter it recognised that a non-self-governing territory
may become fully self-governing by one of three means, namely:(a) Sovereign independence;
(b) "Free association" with an independent country; or
(c) "integration" with an independent country.
6. Conditions were attached to the latter two. "Free association" is recognised as
a valid form of self-government provided it is "the result of a free and voluntary
choice by the peoples of the territory concerned expressed by informed and
democratic processes." Moreover the associated territory should have the continuing
right to modify its status and to determine its own internal constitution within the
terms of the association agreed upon. Similarly, integration should be the result of a
free choice by the people of the territory and should mean that they have "equal
status and rights with the people of the metropolitan country, including equal rights
and opportunities for representation and effective participation at all levels in the
executive, legislative, and judicial organs of government".
7. It is not suggested that we should move from our position that the United
Nations is not competent to determine whether or not a particular territory is
fully self-governing; indeed it is important to maintain this position since it may
not be possible to meet the wishes of the U.N. in a number of cases. But in practice we should aim to evolve solutions wherever possible which will not be
attacked internationally-and we must expect that constitutional association with
the former colonial power will be more liable to attack than e.g. association with
another government in the region concerned. We may on occasion have to stand
on our rights and declare that a territory is no longer "non-self-governing" even
though this is not accepted by the United Nations majority, but clearly the more
often we can avoid any such dispute the better, one reason being that a dispute
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with the United Nations might lead to questioning of the settlement proposed in
the territory itself.
8. In regard to "free association" the conditions laid down by the United Nations
are broadly what we would regard as necessary for any "final" solution of this type for
a small territory, that is to say, if any such solution is to be durable it must rest on
the free consent of the people and it would be in keeping with our traditions for such
a territory to be autonomous in internal matters subject to an overall constitutional
link with the Mother-country. As regards "integration" however, the United Nations
principles are more stringent (the reason being that they were intended partly to
establish that the Portuguese overseas provinces are not self-governing), and could
apparently only be fully complied with by offering territories a status at least equal to
that of Northern Ireland and better than that of the Isle of Man or the Channel
Islands.
9. Nevertheless, without in any way surrendering our power of decision to the
United Nations, the problem of the future of small territories unlikely to achieve
independence may usefully be examined within the context of the Principles
approved by the United Nations, with a view to determining how far we could go
towards achieving solutions compatible with them ... .
17. Possibilities in British territories. Can any lessons be drawn from other
countries' experience [of integration, and are similar arrangements] conceivable for
British territories? As has often been pointed out, there are good reasons why we
cannot expect to be able to apply a single formula to a large number of the territories
for which we are responsible as the French have done. Our policy of decentralisation
has created conditions which make a universal solution inappropriate; and in many
of our territories there are special conditions such as a claim by a neighbouring
country or an important strategic interest which argue for approaching the problem
territory by territory. Nevertheless it may be useful to consider broadly the types of
solution which are suggested by the experience of other countries, taking account at
the same time of the principles approved by the U.N. with the object of narrowing
down the area within which solutions for our territories might best be sought.
18. Integration . The most successful examples of the integration of former
colonial territories into the metropolitan country are Alaska and Hawaii [into USA]
and the Overseas Departments of France. In both cases integration is complete, the
territories being governed as part of the home country, despite physical separation,
and represented in the national legislature on the same basis as any part of the
metropolitan country itself. In both cases, also, the arrangements were approved by
popular referendum and both therefore conform very nearly if not exactly to the U.N.
ideal form of integration.
19. But the experience of the U.S. and France in these cases is not very relevant
to our problems. Alaska and Hawaii were integrated as constituent units in a
federation in which considerable powers are enjoyed by the units. The French
territories on the other hand were already much more closely controlled from Paris
than any British territory is from London. In neither case, therefore, did integration
mean the handing back to the metropolitan government of considerable powers
formerly exercised by the territory. This would be the effect of complete integration
in most of our territories, where from an administrative point of view it would be a
considerable innovation and hardly an improvement. For more advanced territories,
such as Mauritius and many West Indian islands, to be governed from London as if
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they were part of the United Kingdom would seem locally to be a backward step
involving the surrender of powers now exercised by elected authorities on the spot.
And for the more remote small backward territories control of various aspects of
government by various departments in Whitehall is almost inconceivable. Inevitably
one department in London and one official on the spot would have to be given overall
responsibility for the administration of each territory: in short the pattern would in
practice not be very different from the method by which these territories are
governed now.
20. Another type of difficulty is that an essential element in full integration
would be the election of members to Parliament at Westminster. If this kind of
arrangement were made for a considerable number of territories the situation might
arise in which the overseas representatives held the balance between the main parties
after a closely fought election. In one or two cases, moreover, the territories are so
small in population that even with only one member in the House of Commons they
would be over-represented compared with any constituency in the British Isles; and
they are too isolated to return a member jointly with another territory.
21. A further difficulty concerns the nature and timing of measures to raise the
standard of living and social services- and the level of taxation- of the territory
concerned towards those of the United Kingdom welfare state, which would
inevitably be a fruitful source of argument.
22. Integration was of course proposed as a solution for Malta in 1955. 2 A
number of other Governors were consulted at that time about possible
repercussions, and the conclusion was drawn that representation for Malta at
Westminster was unlikely to stimulate immediate pressure for similar treatment in
other smaller territories, though one or two Governors made reservations about the
consequences of the United Kingdom Government providing special financial
attractions as part and parcel of the arrangement. It was thought that most
territories would regard representation at Westminster, with its implication of
greater control by the United Kingdom Parliament, as less acceptable than the
growth of local responsibility. The case of Malta could be represented as unique, and
it was partly because of this, and the fact that claims for representation from other
territories which could not be dealt with on their merits were not expected to result,
that the Round Table Conference of 1955, which comprised representatives of all the
political parties at Westminster, agreed to recommend representation at Westminster
for Malta. There was a passing interest in the Malta proposals in Mauritius, Gibraltar
and the Gambia, but despite the publicity given to them and the time which elapsed
before they were finally abandoned in 1958, no real desire for similar treatment
manifested itself then in other territories, although it is conceivable that now or in
the future there might be interest in it, say, in the Pacific.
23. In certain circumstances the idea of integration for Malta might be revived,
but there seems no likelihood of this in the immediate future, particularly now that
the Nationalist Party, which have never supported integration, are returned to power.
The demands of the political parties are concentrated on independence, not
integration, as a goal and it seems more likely that progress will be on the basis of the
1961 constitution.
24. It will be fairly clear from paragraphs 18-22 that integration is likely to be
2

For Malta, see Part I, document nos 242 - 255.
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practicable for very few if any of our other dependent territories. If, however, at any
later time a solution on the lines of the Malta integration scheme becomes possible
for Malta itself or any other territory, it would be defensible internationally, provided
it could be demonstrated convincingly that the people of the territory approved it. ... 3
43. Timing. If we are to reap the benefits of a policy of conferring on small
territories a status which will be generally regarded as non-colonial, there is much to
be said from the international point of view for speed. The U.N. has become more
difficult to handle each year and the longer we have to defer action to remove our
territories altogether from the purview of the U.N. the more trouble we shall have
about doing so. The best time for action of this sort would be while attention is still
concentrated on the larger territories; but this period may be coming to an end and
in the General Assembly of 1963 we may see the first major switch of attention to the
small territories.
44. Local considerations in each case must of course come first in deciding these
matters but they must, it is suggested, now be examined in the light of the
international factors referred to above which are of increasing importance.
3

An analysis of 'free association' followed here, drawing on document no 545 above; see also document no

46 in Pt I.
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CO 1024/325, no 1
1 Oct 1962
[Smaller colonial territories]: comments on Sir H Poynton's circular
from the point of view of the Falkland Islands: letter from R H D
Manders 1 to Sir H Poynton
I think that I ought to get something out by this mail in reply to your letter of 12th
September, 1962, in which you have asked for comments, 2 but I would not of course
presume to say anything which should be interpreted as being a recommendation in
the absence of the Governor, and indeed I think that he would wish to go into the
matter very carefully and perhaps consult Executive Council before he sent a final
recommendation himself. The object of this letter then is to try to set out the
position as it is rather than to make a recommendation for the future. These are the
points which will have to be considered:
Population. We must remember that there is no indigenous population in the
Falklands since the islands were originally uninhabited.
2. The population is almost entirely British and such Foreigners as have settled
in the Islands may be considered to have become Anglicised. The Census taken in
March revealed only 36 non-British Subjects living in the Colony.
3. Although we speak and talk of "Falkland Islanders" as opposed to Englishmen
it is very difficult to find any definition of "Falkland Islander". There are people who
have come out from England who have married and settled down here; there are
people whose fathers either came out and married here or came out already married
and settled down, and then there are those who go further back, though I believe
there are very few who can go further back than a grandfather or a great-grandfather
who has come from England. There are also of course people who have been born
1

Colonial secretary in the Falkland Islands administration.

2

See preceding document.
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and spent all their lives in the Falklands who have settled in England. There are also
a certain number who have settled in Australia and New Zealand. It must be rare
even in the case of those whose families are most firmly established in the Falklands
for a person living here not to have a very close relation, brother, sister, uncle or aunt
in England.
4. A very large proportion of the population consists of people who have come
out on temporary contracts from England to work on the farms or in Government
Service.
5. With modern conditions making travel easier and with the enlargement of
people's visions the number of people leaving the Falklands is increasing and the
consequent need to import new people on a temporary basis is constantly increasing
too. In the report taken on the Census in March the following words occur "It is
interesting to note that the local population is steadily declining while the number of
persons from the United Kingdom has gradually increased since the 1946 Census.
This is shown by the following figures : in 1946 2,001 born in the Falklands and 164
born in the United Kingdom; 1953 1,863 born in the the Falklands and 306 born in
the United Kingdom; 1962 1,733 born in the Falklands and 338 born in the United
Kingdom".
6. Before leaving the question of population for the sake of completeness one
may refer to one other factor. The population being so small and so liable to
fluctuation and so dependent on the needs of the sheep farming industry one has
always faced the possibility of a comparatively large increase in labour from South
America which might upset the balance. Government has always had this possibility
in view and has retained powers to prevent it and as far as can be seen it does not
present a serious danger now, but altering economic conditions might conceivably
bring the question to a head in future.
Personnel. Apart from the actual figures of population we need to consider the
needs of the Colony in personnel and manpower and how they are filled. As regards
the farming industry although there is a certain number of families that have settled
here and have formed the backbone of the personnel of the farms it is always
necessary to supplement these with the labour from England and this is becoming
increasingly necessary all the time. There is also a need for imported artisans for the
Government and Falkland Islands Company and finally there are not enough suitable
residents in the Colony to fill the highest administrative posts. In particular it would
always be necessary to fill from England the post of Governor or any equivalent post
with a different name.
Political considerations. It has been said that there are no politicians in the
Falkland Islands. Uncontested elections are by no means uncommon though for the
last election in Stanley there was a contest and contested elections will perhaps be
more usual in future . On the other hand one would be quite mistaken if one thought
that the elected members were in any way apathetic about their duties. The problems
of the country being of a limited nature and known to all, the members of Executive
Council, the nominated unofficials of Legislative Council and the elected members of
the Legislative Council all take a keen interest in all the details of the matters which
they have to consider. It is possible to transact Governll!ent business in the Executive
and the Legislative Councils in perhaps half a dozen meetings or less during the year
and it would indeed be impracticable to hold very many more meetings than that
since all members have their own jobs which it is difficult for them to leave, and also
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since communications between Stanley and the places outside are very uncertain. A
large number of the more educated classes, when they have retired from active work
go and live in England. There is therefore no material from which anything
approaching a Cabinet and Prime Minister could possibly be formed. It seems
therefore that the political setup must always remain somewhat akin to what it is
now, that is to say there must be a supreme administrative officer with his assistants
and councils including elected councils to advise him. I do not think that there is any
discontent with the present constitution. There was some discontent, when Sir Miles
Clifford was Governor, with the power of the Governor to over-rule the opinions of
the elected members of the Legislative Council and this resulted in the present setup
whereby the unofficials have a majority in the Legislative Council. It seems possible
that the present position whereby an elected majority meeting at long intervals could
refuse to vote money for Government expenditure might lead to an awkward
situation, but at present relationship between the official Government and the
unelected unofficials is harmonious and such awkward situations are not envisaged.
Financial. The Colony has at present a surplus balance but its annual estimates generally provide for an increase of expenditure over revenue. Furthermore many members of Executive Council and others feel that there is a lot which should be done if
more money was available which we could not consider now. There is for example the
suggestion that there should be a full road making programme for the whole Colony.
Also revenue entirely depends on the price of wool and should the bottom ever fall out
of the wool market the country would quickly become bankrupt. There is a feeling
among some that the United Kingdom should have done more under the Overseas Aid
Scheme to help us to balance our budgets. When all is said and done however the fact
remains that it is in matters of the finance more than anything else that the Falkland
Islands can envisage itself as potentionally [sic] independent.
You have said that it is desirable that a solution should be found as soon as possible
which will enable a declaration to be made that the various territories are noncolonial. Apart from reasons given by you I think it is desirable that some such
declaration should be made in respect of the Falklands to bring to an end the
Argentine claim. As long as the Falklands is regarded as a British Colony the
Argentine will go on claiming that it should be an Argentine Colony. What seems
necessary before we consider making any change, if indeed any change is necessary,
is a full recognition by all concerned of what the present position is. I think one
might roughly sum it up as follows:(1) The Falkland Islands is not a Colony in the accepted sense since there is no
subject race. Paradoxically when I look at the first definitions of a Colony in my
Nuttall's Dictionary I wonder whether one might not say that the Falklands is the
only pure Colony which Britain has ever had. The definition which I refer to is "a
section of the community settled in a distant land owned by the mother country; the
settlement so formed".
(2) When considering the three possibilities in your memorandum viz. sovereign
independence, free association and integration, one may say that the Falklands can
never be wholly independent because of its need for manpower and administrators
from England. The same reason it would appear to argue against its becoming a free
associated country. When considering the question of integration, that is, making
the Falklands part of England it is desirable to consider whether the Falklands is not
in fact, leaving aside geographical considerations, an integral part of England
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already. My present purely personal and tentative idea is that the solution for the
future may lie in a formal recognition and acceptance of this fact. It may be
mentioned that members of Executive Council have recently expressed views in
favour of integration. What they were thinking of chiefly was that their wool should
be sold on the same terms as wool produced in England, that they should have the
same social amenities, in return for which they would be prepared to accept the
English level of taxation. Before accepting this however the implications not only as
regard to the farms but regarding the general public would have to be very carefully
considered. Another important point is that integration with England would remove
the necessity for the restrictions imposed by the New Immigration Act which have
caused feeling here .... 3 I think it is safe to say that provided there were no adverse
economic effects and provided that the Colony retained the same powers to manage
its domestic affairs which it now possesses integration would be welcomed.
If the position that the Falklands was to be regarded as an integral part of Britain
was recognised the measures which would have to be taken could be considered later.
If it was considered reasonable that representatives of the Falklands should sit in the
British Parliament it is quite possible that this could be arranged. It would not of
course be possible for persons in continuous employment in the Falklands to go to
Westminster to attend debates and to return, but there would probably be little
difficulty in finding a suitable person who had spent his life in the Falklands and who
had retired to England and who could make its interest known in England. We would
presumably continue to pass our own legislation which would be subject to the Royal
Assent as at present. I do not think objection to the Royal Assent is in any way
resented or has caused any thwarting of the will of our legislators here. What the
Colonial Office control has resulted in is correction of certain errors in our
legislation which have been resented by nobody. Whether the legislation would be
submitted to the Sovereign through the Colonial Office or some other office would
no doubt be considered in due course.
There remains the question of a constitution here. Since there is already an
unofficial majority in the Legislative Council the machinery would exist for initiating
any reforms that were desired in future . It may perhaps be said that we are getting on
quite nicely at present and that there is no need for any amendment until somebody
expresses a desire for it. In any case I would certainly not make any recommendations on this question in the absence of the Governor.
These are my preliminary observations on the situation. Of course I will pass the
matter to the Governor when he returns and he may wish to address you himself in
continuation of this letter. On the other hand perhaps in consideration of the position
you would think it desirable to give us some advice and information as to how the
British Government is likely to consider that the matter should be approached. 4
3

See document no 580 below.
In acknowledging this letter, R G Pettitt (CO) wrote to Mr Manders as follows: 'I do not think you should
be put off too much by the improbability of such a solution for other places from developing the theme
that the future of the Falkland Islands may lie in integration with the United Kingdom. The Colony might
turn out to be the only territory in the Commonwealth where such an approach would make sense and I
doubt whether a decision that no other territory should be integrated with the U.K. would automatically
rule out the possibility that the Islands could be so integrated in some form or another, though the
difficulty mentioned in para 20 of the paper sent with Sir Hilton Poynton's minute, about representation
at Westminster, might be the more difficult to solve' (CO 1024/325, no 2, 8 Jan 1963).
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CO 1032/195, no 39
21 Feb 1958
'Committee on Colonial Immigrants: progress report': CO brief (by
I Watt) for Mr Profumo. 1 Minutes by I Watt, Sir H Poynton,
Mr Profumo, J E Marnham and P Rogers
The interesting thing about this Progress Report is that, for the first time since they
began to be compiled and considered by Ministers, the emphasis has swung away
from West Indies immigration, and is now concentrated on the marked increase in
immigrants from India and Pakistan. While the total number of West Indies
immigrants for 1957 was 23,000, or 6,000 less than in 1956, it was perhaps higher
than at one time we expected. Although the Progress Report declines to speculate
about future trends of West Indies immigration, discussions among officials of
Departments concerned during the drafting of the Report contemplated an annual
intake of at least 20,000 West Indians, provided that general political and industrial
conditions do not deteriorate sharply enough to alter this pattern. There was no
disposition by officials of other Departments to regard such an annual influx as
undesirable; and this is essentially due to the fact that the West Indians have
demonstrated their ability to take on a variety of skilled occupations, in many of
which they give good and cheerful service to the public. In short, there does not
appear to be, because of West In dies reasons, any cause at present to contemplate the
introduction of legislative or other measures to control the flow.
The only fly in the West Indies ointment is housing, and the social problems
connected with housing difficulties. Mr. Profumo will know from his own post bag
how these social difficulties can cause local resentment, and unfortunately we
usually find that it is the isolated cases which produce the most vocal resentment
from one or two offended, or sometimes downright cranky, individuals. The Progress
Report is not, frankly, hopeful about the possibilities of any really satisfactory
solution to the housing problem, at any rate otherwise than as part of the general
problem of housing, at all events in London. ·While the Colonial Office ought
perhaps, on principle, to welcome an attitude on the part of other Departments
which refuses to adopt a "segregationist" attitude towards housing, there is no point
in blinding ourselves to the unhappy fact that it is partly anyway the coloured
element in the general housing problem that causes the most acute local offence.
Most of the report is taken up with a description of a new element in the situation,
namely the significant increase in the numbers of immigrants from India and
Pakistan. The worst of it is that most of these people are unskilled and illiterate; their
health is bad; they are far worse than the West Indians when it comes to living
conditions; and they drift between a variety of mean occupations and unemployment.
The Governments of India and Pakistan seem unable to take very effective measures
to stop the emigration of these unskilled and illiterate citizens, and evasion of
passport restrictions appears to be quite widespread.
It is undoubtedly embarrassing to us that, at a time when the West Indians have at
last overcome much of the prejudice here and have been accepted generally into the
community, the increase in numbers of other, and far less suitable, coloured persons
from the Commonwealth, should begin to cause concern.
1

Parliamentary under-secretary of state at CO, with special responsibility for this question.
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It is understood that the Home Office Minister may suggest that it is desirable to
look ahead and assess the extent to which the eventual emergence of a fairly
considerable multi-racial society in the United Kingdom is desirable. The Home
Office have been mainly encouraged to make this suggestion by the increase in the
unskilled immigration from India and Pakistan. They recognise that the West Indies
element, who are English speaking people and fairly accustomed to English ways
even before they come here, have earned themselves a good name, are enterprising
and skilled, and generally present few problems. The Home Office agree that there is
no case for legislation at present to deal with the West Indians. They feel, however,
and the Colonial Office cannot dissent, that the less noticeable but persistent
increase in the number of Indians and Pakistanis is potentially more serious because
these people are a poor type and cannot be assimilated into our society in the same
way as the West Indians.
On balance, it does appear desirable for some assessment to be made of the
problems which the growth of a multi-racial society in the United Kingdom will
raise. Indeed the West Indians would surely stand to gain from an attempt to see, in
advance, some of the problems of assimilation which have already solved themselves
to some extent, but which in some places have produced a certain amount of
bitterness. Again, the bulk of the West Indians, even although they may intend to
come here for a few years only and then return, are perhaps more ready to regard
themselves as at any rate semi-permanent residents here. There is everything to be
gained from trying to avoid social, economic and political difficulties for these
coloured people. The United Kingdom, as the centre of the Commonwealth, has
something of an obligation to facilitate the welfare of industrious and willing arrivals
from Commonwealth countries, but it has no obligation to act as a dumping ground
for the rag-tag and bob-tail of Asia.
(The follow ing argument might be used, should other Ministers raise the point;
but it is not in Colonial Office interests to have the point discussed at this time:The Colonial Office has consistently maintained that if there were to be any
question of introducing measures of control to restrict the West Indies immigration,
such measures must, as a matter of principle, apply to all Commonwealth countries.
We cannot therefore argue in favour of any drastic measures aimed directly at the
Indians and Pakistanis without compromising the principle. There does seem,
however, to be something to be said for examining the extent to which
Commonwealth immigrants come here and make little attempt, either because they
are incapable or indifferent, to obtain and retain skilled employment. In such an
examination the West Indians would come out well.)

Minutes on 568
The marked increase in the numbers coming from India and Pakistan in the past
year, and their largely feckless nature, is most unfortunate from our point of view,
because this has become distinctly noticeable just at the time when the West Indians
had at last obtained something of the recognition by the people of this country which
their cheerfulness and hard work deserves. For several years now the Colonial Office
have consistently maintained that any controls which the United Kingdom might
decide to introduce, in order to keep some check on the rate of immigration from the
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West Indies, must, as a matter of principle, apply to the whole Commonwealth. This
principle is a sound one; and we cannot therefore try too hard to isolate the Asian
from the West Indies immigrants, now that it is the former which is causing alarm.
I myself think that our best hope, as the Colonial Office, lies in contrasting the
X skilled character and proved industry of the West Indians with the unskilled and
largely lazy Asians. If some derogation from the principle of Commonwealth
treatment is to be supported, with a view to keeping the Asians out and letting the
West Indians continue to come in, then I think that thi-s difference between skill and
industry on the one hand and unskilled laziness on the other, is the point on which
we ought to concentrate. The argument that the West Indians are "more English"
and can be much more happily assimilated here than is the case with the Asians, is
doubtless true, and is a useful supporting point but, I should think, a less effective
one, than the industrial argument.

I
I

LW.
21.2.58
Thank you. I agree except as regards 'X'. To resist restrictions against the colonies
unless they are part of a policy which applies to the independent Commonwealth too
is all right. But it does not follow, to my mind, that one could not impose restrictions
against independent Commonwealth countries without also imposing them against
colonies. This converse of the argument ignores the fact that the UK has
responsibilities for colonies which it does not have towards independent countries.
There is a common "UK & colonies" national status. A fortiori arguments don't
reverse. But I agree that C.R.O. would probably oppose any differentiation. I would
advise suppressing this whole argument unless other Depts. raise it.
A.H.P.
25.2.58
I think the brief is alright but can I have some proof of X in Mr Watt's minute above?

J.P.
26.2.58
I discussed the point in Mr. Profumo's minute of 26th February with the Ministry of
Labour, who have recently received reports from their Regional Officers in different
parts of the country. The general conclusions of the reports are: (1) The Indians and Pakistanis are mostly unskilled labouring types of a low order
of intelligence.
(2) The occupations which they can find are not undermanned.
(3) There has been a distinct increase in the past year of the numbers of Indians
and Pakistanis registered as unemployed or in receipt of national assistance.
(4) It is difficult to place the Indians and Pakistanis in anything other than
unskilled employment. Clerical work is ruled out for most of them by their
illiteracy.
(5) The West Indians, by contrast, are much more easily absorbed into the
industrial and social system of the country. They successfully get jobs in a variety
of occupations of a semi-skilled kind, notably the Transport industry, some
engineering industries, and a variety of clerical occupations.
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The Ministry of Labour also made the point that the absorption of the West Indians
into the community in this country is made easier, than it could be for the Indians
and Pakistanis, by the fact that the West Indians are largely Christian.
Perhaps in my minute of 21st February I should have avoided the word "skilled" in
discussing the West Indians as workmen, since, by U.K. industrial standards, the best
of them could not be called more than "semi-skilled". However, the point has been
made before that the West Indians who come to this country are among the most
skilled and educated of their people. Certainly this could not be said of the Indians
and Pakistanis.
Mr. Profumo might like to see the enclosed note on Some Aspects of West Indian
Migration, 2 which I have obtained from the British Caribbean Welfare Service.

LW.
3.3.58
To see (45), the Minutes of the Committee on Colonial Immigrants which discussed
the paper at (38) . The Pakistan immigrants are aggravating the general situation, and
the housing aspect of uncontrolled immigration grows no less severe. You will note
that the Secretary of State's position as regards legislation has been reserved, and Mr
Profumo, who attended the Committee, might wish to draw Mr Lennox-Boyd's
attention to this point.

LW.
13.3.58
Seen with some concern, I hope unfounded. I hope that: (a) if it comes to legislation
the point in Sir H. Poynton's minute of 25/2 will be given a good run, & (b) that if
there is any question ( (c) of 45) of 'ascertaining the public mind by stimulating
discussion in the press' care will be taken to distinguish between the mind of the
full public and the mind of that small section of it which writes to the press. The
x latter may be a statistically valid sample of the former, but I'm not at all sure that
1 it is, especially on this sort of question.

I

J.E.M.
13.3.58
I have never made any secret of the fact that for some years I have been in favour of
restrictive legislation on this issue. I am happy to say that the recent levelling off of
the rate of West Indian immigration has, for the time being at any rate, removed the
fears which I felt on that score, and makes legislation for that purpose unnecessary,
also, for the time being. As the most recent papers on this file show however, one
cannot count on the rate of immigration from the West Indies stabilising in the
future. Moreover, as was made clear in the discussions two years ago on this issue, we
were even more concerned about the prospect of a heavily rising rate of immigration
from the Indian Continent. The first signs of such a rise are now apparent, though
clearly no one can safely prophesy how it will go in the future. I am bound however
to add my own expression of concern at the position.
If action is to be taken I would add my own plea to Mr. Marnham's on the point at
X of his minute. The stimulation of newspaper publicity would in my view be the
2

Not printed.
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worst possible way of handling the public relations aspect of this. I would have
thought that the appointment of a Commission to prepare a report for publication on
the implications of immigration into U.K. would be a much better course.
However, all this is hypothetical for the moment and these papers are submitted
solely for information.

P.R.
14.3.58

569

CO 1032/195, nos 52-53 & 58
1-28 May 1958
[Draft Commonwealth Immigrants Bill]: CO minutes on Home Office
Cabinet memorandum, by Mr Lennox-Boyd, I Watt, J E Marnham,
P Rogers, Sir J Macpherson and Lord Perth

If there is the slightest possibility of this Bill (to which I am opposed) ever reaching
the Cabinet please fix a departmental talk well before.
A. L-B.
1.5.58
The other day I sent you ... the statistics of arrivals of West In dies immigrants. I attach
that file as background information to consideration of the Cabinet Paper at (52). The
Bill in the Cabinet Paper has been brought out of the Home Office pigeon hole, where
it has been for three years, in response to a recommendation by the Ministerial
Committee on Colonial Immigrants (see minutes at (45)). You will note that at that
meeting the Secretary of State's position was reserved as regards any decision to introduce legislation to control immigration; and in the note [above] the Secretary of State
has reminded us of his interest and attitude. I have as yet no information from the
Cabinet Office about when the Committee on Colonial Immigrants will meet to take
the paper at (52), but it would be as well to go on the assumption that a meeting will
be held very soon. In these circumstances I suggest that we send forward the papers
to the Secretary of State with a view to a talk, as indicated.
Attached to (52), as I have said, is the draft of a Bill prepared about three years ago.
It is an Enabling Bill, and the detailed regulations governing the control of
immigration would be filled in in an Order in Council. As it stands, the main points
of the Bill are:(1) It applies to all British subjects and British Protected Persons who do not
"belong" to the United Kingdom;
(2) It would exempt citizens of the Irish Republic;
(3) It would not apply to persons coming for "temporary visits";
(4) The conditions which would-be immigrants would have to fulfil would be
guaranteed employment and suitable housing accommodation.

In the memorandum by the Home Office, at (52), covering the draft Bill, attention
is drawn to some outstanding points which have not been finally settled in previous
Ministerial discussions. These are: (1) The position of citizens of the Irish Republic: Of course, the objections of
principle to letting in the Irish, while keeping out British subjects, are patent. The
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arguments of commonsense in favour of allowing the Irish to get away with it yet
again, are perhaps more convincing;
(2) Whether or not, assuming there were controls of entry, there should also be
controls of movement inside the country: The Home Office argue against such
latter control, and I think they are right;
(3) Deportation: The draft Bill contemplates the possibility of the Home
Secretary's being able to make a deportation order against any British subject in
his discretion; nor does it provide for any form of appeal against the making of
such Order. This would put such British subjects in the same position as aliens are
at present. When the Cabinet considered the same draft Bill in 1955, we pointed
out that there were two important objections to such a procedure from the
Colonial Office point of view. The first is that it made it difficult, and in advanced
territories, probably impossible to prevent Colonial Governments from taking
similar powers. The second is that, in removing the distinction between British
subjects and aliens, it might well strike a very real blow at the concept of
Commonwealth unity. These objections are still valid.
(4) Avoidance of deportation through acquisition of U.K. and Colonies citizenship:
This is not at present a real issue as regards our West Indians, but it might become
one in, say, five years time when West Indies citizenship may well have been
created, and in any case the Home Office memorandum does not consider it
necessary to provide against this potential loophole. I think they are right.
(5) Whether or not the present draft Bill should be included in a wider Bill to deal
with immigration of aliens as well as of British subjects: My instincts are all
against such an arrangement.
(6) Whether or not the existing Bill should be expanded to add a requirement
comparable to that which exists in our present aliens' legislation, whereby all
British subjects coming to the U.K. would be liable to be prohibited from landing,
by an Immigration Officer: The Home Office memorandum considers that such a
decision would make the Bill less acceptable to "Parliamentary and public
opinion", and I entirely agree with this.
As you know, the official and Ministerial Committees concerned with immigration
into the United Kingdom have in fact been keeping the situation under six-monthly
review ever since the Bill was drafted three years ago. At each of these six-monthly
meetings Ministers, after taking note of the immigration figures and reports from
the Ministry of Labour and Ministry of Housing, have agreed that the situation must
be carefully watched and that the possibility of introducing legislation should always
be kept in mind. Also of course, Ministers are continuously reminded by their
correspondents and by questions in Parliament of at any rate, pockets of irritation.
These pockets are found in places like Brixton and parts of Birmingham, and I think
it true to say that, leaving aside the lunatic fringe, it is the "coloured centres" in slum
areas that cause the trouble. There has, I think it is fair to say, been little, if any,
genuine irritation or protest arising from labour questions. Most of us in London
have had some personal experience of the way in which West Indians do many good
jobs of work here, and of the appreciation with which the public at large welcomes
their presence. I cannot speak from personal experience of the labour atmosphere in
the industrial Midlands, but had there been serious labour trouble there, we would
have heard all about it. However, there are housing difficulties in the U.K. as a whole,
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and the tendency of some West Indians to congregate in slummy and overcrowded
quarters is perhaps the most real difficulty in the whole situation.
There are, according to Appendix B to the Home Office memorandum at (52),
signs of some increase in the numbers of West Indians applying for National
Assistance, or receiving Unemployment Benefit, but these figures are very small
indeed in relation to the total number of West Indians who have arrived in this
country during the past four years (some 150,000).
Although, as the figures show, it would be unwise to assume that the total West
Indies immigration for 1958 will be as small as the figure of some 23,000 for 1957,
and may well touch the previous higher figure of 28,000 in 1956, there is, I think,
probably little enough cause to contemplate legislation on that ground alone.
There is no real sign of such economic recession here as would warrant it on these
grounds, nor am I convinced that the housing difficulties alone are of an order sufficient to justify so radical a departure from established principle as the introduction of legislation would imply. What has, I think, made Ministers take a sharper
look at the problem has been the great increase in arrivals from India and
Pakistan, nearly all of them feckless individuals who have neither the "British"
background of the West Indians, nor their abilities, nor their intention to come
here and do a hard job of work and be paid for it. Most of the Indians and
Pakistanis having, mysteriously it seems to me, got themselves here by air, make a
bee-line for National Assistance, or at best make unskilled efforts at unskilled jobs.
Following the last Ministerial meeting on the general question, the C.R.O. took up
(with a fair amount of vigour, I must admit) the question with the Governments of
India and Pakistan. As yet it is not possible to see how effective this intervention
will be.
This consideration brings me back to one of the first principles to be considered in
assessing our attitude to legislation of the kind proposed. We have always insisted
that such legislation, if introduced, must apply to the whole Commonwealth; and we
have not really met with any serious suggestions for discrimination as between one
Commonwealth country and another. I think that it is right to maintain · this
principle, but it is for consideration, I think, whether or not the U.K. does not
X have an obligation towards its dependent territories, which it does not possess
towards independent countries in the Commonwealth. As I say, I myself think
that the original principle is the right one, but because it is really the new
immigration from India and Pakistan which is, as it were, jeopardising the position
of the West Indians, the other point of view must be taken into account. There is
incidentally a hint in the Home Office memorandum at (52) that the Bill might be
made thus discriminatory as between one Commonwealth country and another....

I
I

LW.
1.5.58
Once again I agree throughout with Mr Watt, save that I see more force than he
confesses to seeing in his X. If (to quote the S.of S.) 'there is the slightest possibility
of this Bill ever reaching the Cabinet', I hope we shall press this and seek to have
Citizens of the UK & Colonies treated as indivisible. At least, this might be a useful
spanner to throw into the works!

J.E.M.
2.5.58
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I agree in general with Mr. Watt except on one major issue and one minor one. To
dispose of the minor one first, this is a point raised in sub-paragraph 6 of his minute.
This is largely a technical point for the Home Office but if there is to be legislation, is
there not likely to be a good deal of practical difficulty unless it provides for the
prohibition of landing? However, that is something that can be discussed if need be
later should the issue of legislation at all ever arise.
My major disagreement is, I fear, on the fundamental question of whether or not
there should be legislation. I agree that the present rate of immigration of West
Indians, even if it goes up to something of the order of 28,000 or even 30,000 in a
year, would not call for the passing of restrictive legislation. If, however, there is to be
a considerable increase in the immigration of Indians and Pakistanis, or, indeed, if
the present forecast of the rate of immigration of West Indians were to change to a
very much greater figure, then I fear I must raise a lone voice and declare myself in
favour of passing the legislation which is envisaged.
The Secretary of State wishes to discuss and any further amplification of my view
can, I think, await discussion.

P.R.
6.5.58

Secretary of State
Minutes from 1st May with reference to (52) and your comment thereon, quoted at
(53). Your position was reserved at the last meeting of the Cabinet Committee on
Colonial Immigrants-et (e) of (45). (Incidentally, since Pakistanis and Indians seem
now-with citizens of Eire-to be the main problem, the Committee should be
given a new name!)
2. Logic and emotion tug in opposite directions when I think of this problem;
and "politics" complicate the issue further. Having operated, in Nigeria, an immigration policy which applied to people from the United Kingdom as well as from
other countries (though its main purpose was to keep out Syrians and Lebanese) I
feel that logically we ought to control the entry of immigrants from
Commonwealth countries, and I wish that we had legislated long ago, before the
problem could be regarded as in any way acute. (The law could be operated in a
non-restrive way).
3. So far as West Indians are concerned, I was very glad to learn soon after I
joined this Office that neither you nor the Minister of Labour favoured any
restriction. (I was present at a luncheon party in Chapel Street in September 1956,
when you and he discussed the question with Sir Hugh Foot, then Governor of
Jamaica). I still feel like that about the West Indians, but I keep hoping that the
number of them arriving will progressively decline, because we are all apprehensive
about what will happen if there is a sharp rise in unemployment. I feel differently
about Pakistanis and Indians (and about the Southern Irish who want the best of all
worlds). (The Governments of India and Pakistan appear to be co-operatively
inclined-see (49) and (50).) If it were possible to discriminate in favour of people
from the Colonies, who are citizens of the United Kingdom and the Colonies ("X" of
Mr. Watt's minute of 1st May and Mr. Marnham's minute of 2nd May refer) this would
have attractions for me. A lot would depend on the attitude of the old
Commonwealth countries.
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We are ready to discuss. (Perhaps after Mr. Profumo's return if the Cabinet Office
confirms that the Committee is not likely to meet immediately to consider (52).)
J.S.M.
12.5.58
Since Sir John Macpherson wrote his minute of to-day to the Secretary of State,
there has reached me the memorandum by Lord Home which has been registered at
(53); and I understand that the Secretary of State will not be able to attend the
meeting of the Ministerial Committee on 14th, when the papers at (52) and (53) are
to be discussed.
Lord Perth will wish to see the minutes from 1st to 12th May, by way of briefing on
(52), and may wish to have a word with the Secretary of State.
Perhaps I might add the following points on (53):(a) The Commonwealth Secretary is encouraged by the steps taken so far by the
Governments of India and Pakistan to control emigration;
(b) He suggests that pressure be maintained on these Governments to take
effective steps to curb this emigration, and that meanwhile any decision on
legislation should be deferred;
(c) He remains opposed in principle to the United Kingdom's embarking on
legislation which would involve the abandonment of our traditional policy of
allowing British subjects free access to this country;
(d) He foresees dangers in the hint in paragraph 7 of the paper at (52) that citizens
of Commonwealth countries which do not embarrass us, e.g. Canada, might be
exempt;
(e) He sees both practical and political objections to exempting citizens of Eire.
We can support Lord Home's objections to any action which could be represented
as a "colour bar" sort of legislation or policy-this does not, I think, conflict with the
principle which I suggested at X in my minute of 1st May, i.e. that the United
Kingdom might be said to have certain obligations towards the peoples of its
dependent territories.
We may, I suggest, give time for the Governments of India and Pakistan to
demonstrate their effectiveness, since it is essentially their emigrants who are the
cause of the increased apprehensions about "coloured workers" at present.
While certainly the practical difficulties of imposing a restriction on citizens of
Eire will always be real, the objections on principle of letting them get away with it,
mentioned by Lord Home, are just as real in our view.

I.W.
12.5.58
I have read all the notes etc. It is a difficult issue but I'm not entirely clear why
control cannot be by administrative action in co-operation with the country of
origin. However we can discuss at a meeting prior to the Ctee.
P.
13.5.58
While I may not be able to attend a Dept. talk I'd like anyhow a few words with Lord
Perth on this before the end of the week, especially on:
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(1) UK & Colonies being indivisible
(2) Lord Home's (c) & (d) & Mr Watts' second minute [above]
(3) The Pakistanis & Indians & national assistance etc.

A. L-B.
14.5.58
The minutes of the Ministerial Committee's meeting at (58) show that the
Committee has decided to recommend to Cabinet that there is no need for
immediate legislation to control immigrants from the Commonwealth; and in any
case the Minister of State and the Commonwealth Secretary reserved their position
on the question of legislation.
The Minister of State made a point, which has been discussed in recent minutes on
this file, that the U.K. has a special responsibility towards immigrants from its
Colonial territories, which places them in a different category from immigrants of
independent Commonwealth countries.
The Commonwealth Secretary wishes to consider further the possibility of
limiting any legislation, which might be introduced, to immigrants from India,
Pakistan and perhaps Ceylon.
The Minister of State undertook to examine the possibility of further
administrative measures to control emigration at the West Indies end. This, I would
suggest, is something which we might discuss rather than write about at this stage.
It would be useful, if I might suggest it, to ask Mr. Profumo what information and
suggestions he has brought back from The West Indies. Meanwhile, I suggest the
following comments:(1) It is perfectly true ... that the Indian and Pakistan Government are taking (on
paper anyway) vigorous administrative steps to keep back undesirable emigrants.
Thus the Pakistan Government is demanding a passport fee of £3.15/- and a
"repatriation deposit" of some £190, a working knowledge of English, and evidence
of assured employment in this country. The Indian Government is apparently
taking comparable steps, or has them under consideration.
(2) I do not think that measures along these lines are such as we could ask the
West Indian Governments to implement, because the sorts of people who come
from The West Indies are so entirely different from the illiterate element who have
been coming from India and Pakistan and who have been something of an
embarrassment to the Indian and Pakistan Governments. While some Colonial
Governments, notably those in Nigeria, have used the requirement of a cash
deposit to affect their passport policies, they have done so essentially as a financial
precaution. I do not think we could expect the West Indies Governments to use
passport controls as an instrument of policy in the interests of the United
Kingdom.
(3) The reason for supporting the strict measures which the Governments of India
and Pakistan are prepared to take is that their emigrants are their own
unemployed, who have been coming here to go on National Assistance. These
conditions do not apply to the West Indians.
(4) Any further steps which we might suggest to the West Indies Governments
ought, I think, to be concerned with the availability of jobs. Just as the West Indian
authorities can argue that, so long as there are employment prospects here, the
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United Kingdom has no real grounds for objecting to West Indians coming here,
so we should emphasise that we are concerned to see that the West Indians do not
come here and find themselves disappointed of employment.

. LW.
28.5.58

570

CO 1032/195, no 65
[19 June] 1958
[Commonwealth immigration: latest report ]: CO brief (by I Watt) for
Mr Lennox-Boyd. Minute by Mr Profumo
1. This is the latest of the periodic reports to Cabinet made by the Ministerial
Committee.
2. The figures of arrivals in the United Kingdom from The West In dies are at Annex
A to the report. Each monthly figure from January to May of this year is several hundreds higher (in the case of April it is over 1,000 higher) than for the comparable
months in 1957; immigration from India for the same comparable months is also several hundreds higher, and immigration from Pakistan is greater than from India .
. 3. The report considers that further immigration from all these sources, at the
rates obtaining in January and February of this year, would seem to leave us with
little alternative but to introduce legislation. The Indians and Pakistanis have a much
worse record of illiteracy, lack of industrial skill, ill-health and general dirtiness, than
have the West Indians. On the other hand, the West Indians, simply because they are
here in larger numbers, do cause greater social difficulties in many areas.
4. The report however, does not yet consider that public opinion would be
unanimously ready to welcome legislation, and it concludes that, if the rate of
emigration can be restrained by administrative measures and proper publicity in the
countries concerned, early legislation would not be justified. The Commonwealth
Secretary has already taken up with the Governments of India and Pakistan the
question of their taking measures to restrict emigration. A summary of the steps
taken by these Governments is at Annex B. The statement in paragraph 2, that they
seem to be effective, may be over-optimistic. They do not appear to be suited to the
circumstances of The West Indies. Thus we cannot expect the West Indies
Governments (whom we of course have to carry with us throughout-this is a point
which the Secretary of State will wish to emphasise to his colleagues) to insist on
financial guarantees or bonds, before issuing passports. True, some Colonial
Governments, though not those of The West Indies, do require guarantees from
persons who look like causing their Governments to bear the cost of repatriation in
case of distress; but this could not be made a general rule in The West Indies. Again,
the strengthening of airport police in The West Indies would almost certainly create
more inconvenience to the general travelling public than its marginal effectiveness
in reducing emigration could be. With the utmost respect, the Indian statement that
"claims by applicants for passports with jobs waiting them in the United Kingdom
are carefully scrutinised" looks like eye-wash.
5. Annexed to this brief, Annex 1 is a separate note 1 on the measures already
taken by West Indies Governments to control emigration.
1

Not printed.
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6. Of great importance are the steps taken by the British Caribbean Welfare
Service to put across to the West Indians the facts about the industrial situation here.
Thus the officials of the British Caribbean Welfare Service work closely with the
officials of the Ministry of Labour Employment Exchanges-the Secretary of State
might well emphasise the excellent nature of this collaboration-and useful
publicity has been transmitted to The West Indies over the B.B.C., and also put out by
the local West Indies broadcasting systems . ...
8. To sum up, the British Caribbean Welfare Service and the Jamaica and Barbados
Governments are already doing a very great deal to control emigration, and without
being asked. It is from these countries, of course, that the bulk of the immigrants come.
Information about the extent of the measures taken in the other West In dies countries,
including British Guiana, is not available, but the Secretary of State may promise his
colleagues to take the point up with these Governments. Indeed it is suggested that he
should undertake to consult urgently with all the West In dies Governments on the question of improving the existing measures of control and information. It would indeed,
we think, be recognised by the West Indies Governments as in their own interest. A
point which we think we might emphasise is that the current figure of unemployed
West Indians, some 6,500 is rather more than one-quarter of the total who arrived in
1957. Of the two aspects, however, it must be clear that such measures of control alone
as West Indian Governments will feel able to introduce are not likely to affect more than
a very small number of emigrants. Information may be more effective.
9. The Secretary of State may therefore agree with the points in paragraph 9 of
the report.
10. In paragraph 10 of the report there are set out various choices as to the scope
of legislation, were it decided to introduce this. Opinion among Colonial Office
officials remains divided, and it is not easy to offer unanimous advice. Some of us feel
that the concept of the "United Kingdom and Colonies" citizenship, and the
undoubted fact that the United Kingdom has obligations to its Colonial territories
which it does not have towards the independent Commonwealth countries, could
justify legislation which would apply only to the independent countries of the
Commonwealth. It is generally agreed, however, that, with the utmost respect to this
view, it would probably be unrealistic to expect public opinion in this country to
introduce legislation which excluded The West Indies, simply because it is the West
Indies arrivals in such large numbers in recent years which have made public
opinion so aware of the social and other difficulties.
11. On the whole, our view is that, if it is ever decided to introduce legislation, it
should be comprehensive, i.e. it should apply to the whole Commonwealth; any
legislation directed against India, Pakistan and The West Indies alone would be
readily suspect of being "colour bar legislation", and should be offered "a l'outrance".
12. As to the Irish, we think it best to turn a blind eye, i.e. to treat them as
British subjects belonging to the United Kingdom.

Minute on 570

Secretary of State
I'm sending you this brief at once because the matter may, I gather, go to Cabinet
early next week. The brief is good but I do hope we shan't have to legislate against
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Colonies. There is quite a bit of feeling that Colonials should be treated just the same
as any of us who want to go to their territories. 2 I wish however we could resort to
administrative action before legislation.

J.P.
28.6.58
2

J E Marnham queried this: 'But we can't?' .

571

CAB 128/32/2, CC 51 (58) 6
1 July 1958
[Possible legislation on Commonwealth immigration]: Cabinet
conclusions

The Cabinet had before them memoranda by the Lord President! and the Home
Secretary2 (C. (58) 129 and 132) discussing the advisability of legislation to control
immigration from the Commonwealth.
The Lord President said that the Committee on Colonial Immigrants had come to
the conclusion that legislation was not yet required to control coloured immigration
from the Commonwealth. Administrative action should, however, be continued and,
if necessary, intensified, in order to restrict emigration from India, Pakistan and the
West Indies; and the Committee should keep developments under review with the
object of making a further report to the Cabinet in the early autumn.
The Home Secretary supported these proposals. Legislation directed against the
Commonwealth would be controversial in itself and might need to be accompanied
by no less controversial legislation on the immigration of aliens.
Discussion showed that there was general agreement with this view. But
unrestricted coloured immigration might have serious social consequences in the
longer term; and although it would be desirable, if possible, to avoid legislation on
this subject in the last full session of the present Parliament, the situation should be
closely watched.
The Cabinet:(1) Agreed that legislation to control immigration from the Commonwealth was
not yet required.
(2) Invited the Lord Chancellor to arrange for the Committee on Colonial
Immigrants to keep the question under close review.
1

Lord Hailsham.

2

Mr R A Butler.
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CAB 128/32/2, CC 69(58)3
8 Sept 1958
[Racial disturbances at Notting Hill and elsewhere]: Cabinet
conclusions
The Home Secretary said that the police were confident that they could control the
racial disturbances which had recently occurred in Nottingham and in the Notting
Hill area of London. It would be necessary, however, to give further consideration to
the circumstances which provoked these outbreaks of violence between white and
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coloured people. They appeared to originate largely in competition for housing and
casual employment; and they were aggravated in some cases by disputes about
women. It would be desirable to seek to establish some form of control over the
emigration of coloured people from their countries of origin, similar to the measures
which we had recently persuaded the Governments of India and Pakistan to
introduce; and it might be appropriate, as an initial step, to discuss this possibility
with the Federal Government of The West In dies. In addition it would be desirable to
reconsider the possibility of taking statutory powers to deport undesirable
immigrants from other countries of the Commonwealth and of implementing
certain of the recommendations of the Committee on Homosexual Offences and
Prostitution.
In discussion the following points were made:(a) Unemployment was tending to rise; and, as coloured workers were usually
among the first to be discharged, the incidence of unemployment among coloured
immigrants, which was already 8 per cent. compared with the national average of
about 2 per cent., would become increasingly heavy. This fact should reinforce our
approach to the Federal Government.
(b) On the other hand the remittances which the immigrants despatched from
this country were of substantial benefit to their relatives and friends in their
countries of origin. Any drastic curtailment of these remittances would be liable to
provoke demands from the West Indian Governments for further financial assistance
for social relief.
(c) It would be desirable to make it clear that, in the view of the Government, law
and order must be maintained irrespective of the racial characteristics of individuals.
It would also be important to avoid, if possible, any major pronouncement of policy
about the principle of Commonwealth immigration. We should continue to deal with
this problem empirically and should base our action on the practical considerations
of the availability of housing and the capacity of the labour market.

573

CO 1032/196, nos 123 etc
24 Sept 1958
'West Indian immigration and proposed measures': CO circular
(savingram) to West Indian governors and Lord Hailes (WIF)
During the past two or three weeks my colleagues and I have discussed with the West
Indies Ministers who visited London all aspects of immigration into the United
Kingdom from The West Indies. Our discussions have been most fruitful and useful.
Her Majesty's Government wish to express their appreciation of the presence here of
the West Indies Ministers, which has contributed greatly towards resolving the
immediate problems arising from the disturbances in this country and has enabled
constructive consideration to be given to future policy.
2. You are no doubt aware of the statement made by Her Majesty's Government
on 3rd September, which dealt both with the immediate and the long term
significance of the disturbances. As regards the former Her Majesty's Government
will continue to ensure that the utmost strictness is observed in the impartial
enforcement of the law. My purpose now is to discuss the wider aspects of policy.
3. For some time before the disturbances broke out, Her Majesty's Government
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had felt some concern about the possibility of immigration from the West Indies
territories continuing at its present scale, essentially because there has recently been
a marked change in employment prospects. Until very recently it has proved possible
for most male immigrants, who come here to seek work, to obtain it within a
reasonably short time after arrival. There are now, however, unmistakable signs that,
for the present, saturation point for the employment of immigrant workers has been
reached. There is of course no official quota system, nor, I am glad to say, is there
evidence that the disturbances have led to any discrimination against immigrant
workers by employers, Trade Unions or the general public. West Indian workers are
indeed popular. Nevertheless, there has been for some time an observed tendency for
employers to set their own upper limit on the number of immigrant workers whom
they consider it politic to employ; and the Ministry of Labour consider that, at
present, prospects for the employment of further immigrant labour in the
foreseeable future must be regarded as virtually nil. Indeed there are signs of a
modest industrial recession in the United Kingdom during the autumn and winter
which has already resulted in some increase of unemployment with more United
Kingdom workers becoming available; thus some of the organisations which have
hitherto been the biggest employers of West Indies labour are no longer so eager to
have them. Furthermore, a larger number of women West Indians have been arriving
here in 1957-58, and it has not been found easy to offer them jobs which they are
willing to take. They will not as a rule go into such occupations as laundry work and
domestic service, where there are still vacancies, but will only offer themselves for
industrial tasks for which they are usually not equipped. At present the number of
unemployed West Indians in the United Kingdom is estimated at some 8,000-that
is about 7% of the total West Indies population or about one-third of the total West
Indies immigrants into the United Kingdom in 1957. This figure compares with a
national unemployed figure of about 2%. There is little prospect of this large number
of unemployed being absorbed into employment in the foreseeable future, and even
less prospect of further immigrants being successful. Indeed it would seem likely
that the arrival here of West Indians seeking work, on the present scale, would add to
the difficulties of the West Indians already here and as yet unemployed. The prospect
of an increasing number of unemployed West Indians in this country is a disturbing
one which it is in the interests of West Indies Governments, of Her Majesty's
Government and of the West Indies peoples concerned to avoid. I therefore regard it
as in the interests of the West Indians themselves that everything possible should be
done to discourage from emigration at present those whose object is merely to seek
work in the United Kingdom.
4. Our discussions with the West Indies Ministers have covered all aspects of the
social welfare of the West Indies community as well as the employment situation,
and I am glad to say that a substantial measure of agreement exists between us as to
the main steps which should be taken, here and in the West Indies, to improve
matters. Her Majesty's Government made it clear to the West Indies Ministers that
they would be loth to take legislative steps to control immigration from the
Commonwealth; such a measure, by interfering with the traditional rule of
unrestricted entry into the United Kingdom of any of the Queen's subjects from any
part of the Commonwealth, would be a serious departure from established principle.
It was agreed that there were more constructive measures which might be taken,
both here and in the West Indies, to improve the lot of West Indians in this country
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and strengthen inter-community relations, and, at the same time, to influence the
rate of emigration so that it reflected more accurately the prospects of employment.
The West Indies Ministers made the following proposals:(I) That the British Caribbean Welfare Service should be expanded and
strengthened by attaching to it trained Community Development officers who
would, in turn, train West Indians in Community Development work in the
various parts of the country where there are concentrations of West Indian people.
(2) That the local authorities in these areas should take more active steps to foster
inter-racial community development, and pay greater attention to those social
problems which have shown themselves apt to cause friction .
(3) The West Indies Governments should, where necessary, extend and expand
their publicity measures to bring home to intending emigrants the present grave
unemployment situation for West Indians in this country.
(4) The West Indies Governments should, in considering applications for
passports from persons intending to come to the United Kingdom to seek work,
bring home to each individual the desirability of having reasonably confident
prospects of a job and of suitable accommodation; and that such administrative
action as is practicable be taken to regulate the pace of the issue of passports in
such cases.
(5) It is already the practice of the Jamaica Government, and possibly of other
Governments although I am not aware of this, to refuse passports to persons
known to have been convicted of certain serious criminal offences. Police reports
here suggest that a number of known criminals are however slipping through the
net even from Jamaica, and I hope all Governments will agree that there should be
rigorous examination of applicants to ensure that no one known to have been
convicted of serious criminal offences, in particular those involving violence,
should receive a passport to come to the United Kingdom.
5. These are the main steps which I commend to your Government. Her
Majesty's Government are considering what additional educational and publicity
measures can be taken here to emphasize generally the theme of inter-racial
harmony, and the appropriate Departments of Her Majesty's Government are already
consulting with local authorities concerned about the possibility of improving
housing conditions and extending welfare arrangements in collaboration with the
British Caribbean Welfare Service. The Deputy Prime Minister of The West Indies
Federation 1 assured me that the services of the Federal Information Service would be
made available to co-ordinate publicity measures in The West Indies, and I am
confident that this assurance will be given effect with thoroughness and imagination.
I therefore commend these proposals to you as the main points of policy which our
Governments should begin to put into effect as early as is practicable, and I shall be
glad to exchange views with you about their implementation.
6. Her Majesty's Government have under consideration the taking of powers to
deport British subjects who do not "belong" to the United Kingdom and who may be
deemed undesirable. I shall consult you about this later but when it was raised with
West Indian Ministers they appeared prepared to recognize in principle that
assumption of such powers would be reasonable.
1

Or C la Corbiniere of St Lucia; he was also minister of trade and industry.
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CO 1032/196, no 149
25 Sept 1958
[West Indian immigration] : personal letter from Sir J Macpherson
(CO) to governors

You will have now seen our separate savingram giving the results of our discussions
with the West Indies Ministers, and the various steps which we consider should be
taken here and in The West Indies to improve tli.e situation arising from
immigration.1
2. In all our considerations of the business we have been greatly helped by the
replies which you and the' other West Indies Governors sent to my circular letter of
29th August. We here realised, almost as soon as it had gone, that it had been
overtaken by events, and that, however valid the analysis of the pre-riots situation
might be, it would be difficult for us to persuade the West Indies Governments to
adopt the policy which the draft savingram enclosed with my letter set out.
3. In the savingram we have had to try to do two rather difficult things-first, to
get across to your Governments that the employment difficulties remain valid
reasons why West Indians should be discouraged from coming here to look for work
until the situation improves; and secondly, to avoid giving the impression that we are
taking this step as a panic reaction to the riots . I do think that in our talks here with
the West In dies Ministers we have managed to convince them of this, personally that
is, but of course it may be far from easy for them to persuade their colleagues and the
West Indies public of the purity of our motives.
4. We did in our discussions cast a general fly over the West Indies Ministers, to
see whether or not the proposals in the draft savingram enclosed with my letter
would be acceptable, but we soon realised that to ask them to turn off the passport
tap completely, as a positive and explicit measure of policy, would no longer be
acceptable. However, I think that Manley 2 and the others did recognise that the
employment prospects, at any rate until the mild recession forecast for the autumn
and winter here is over, are dubious indeed, and that an uncontrolled flow of persons
seeking work, on the same scale as has obtained hitherto this year, would do a grave
disservice to the West Indians already here, particularly the 8,000 who have not yet
found jobs. Manley told us of the amount of publicity which has already been
arranged in Jamaica, to draw attention to the difficulties of settling here, and assured
us that he would step up this campaign; his colleagues said that they would follow
suit, and La Corbiniere said that the Federal Government would be very ready to offer
the services of the Federal Information Service. It seems to us indeed proper that the
Federal Government should take a leading part in co-ordinating this publicity work.
5. It was Manley who explained that it would be possible, by administrative
measures alone, to slow up the procedure at present used in issuing passports to
Jamaicans intending to come here and seek work. Our Savingram in paragraph 4 (4)
puts such "slowing up" as a proposal as tactfully as we can word it. We greatly hope
that all the Unit Governments will in fact so arrange their procedures for issuing
passports as to fit in with the warnings about employment prospects. Frankly, we feel
that we are taking something on trust here. United Kingdom Ministers have not only
resisted the pressure which inevitably came from some quarters for the imposition of
1

See previous document.

2

N W Manley, QC, chief minister of Jamaica, 1955- 1959.
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immigration controls, but have gone further and decided not to make the proposal
set out in the draft savingram enclosed with my letter. If the passport procedure can
be geared to the opportunities for employment here, until these improve, then much
will have been accomplished.
6. Manley has emphasised, and we think rightly, that the situation which
occasioned the riots here is not one which anything can cure overnight. The
authorities have shown that they are determined and able to deal with outbreaks of
violence impartially and fairly, and we recognise that one of the most valuable
features of the visit of the West Indies Ministers has been to restore confidence
among the coloured community. The proposals for an increase in community
development work, particularly by a strengthening of the Welfare Service, stem
largely from Manley's own ideas, and we hope that the Federal and other
Governments will be able to implement this measure rapidly and effectively. The
United Kingdom Departments concerned are already examining how best to do the
United Kingdom counterpart by discussing steps to be taken with the local
authorities.
7. We must allow for your Ministers, and their people, approaching the whole
question, and the measures which are proposed to improve it, in a slightly emotional
frame of mind, but I know that we can rely on you to guide their courses wisely. In
particular, I would ask you to take every suitable opportunity to remind your
Ministers of the unhappy consequences that may result-both for those already here
and for future immigrants-if West Indians continue to arrive here in the coming
months without some assurance of employment. We realise that there are probably a
good many already committed to coming, by arrangements of long standing, but it is
more desirable that from now on the faci lities for coming here be related as far as is
possible to the prospects of employment. There will no doubt be many points of
detail on which we shall now exchange views, but I hope you feel that the general
scheme proposed is one which is in itself good, and will have the results for which we
hope . ...
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CO 1032/199, no 8
5 Nov 1959
[Possible legislation on racial discrimination against immigrants ]:
letter from P Rogers (CO) to W H Cornish (HO)

We in the Colonial Office have (solely at official level so far) recently been giving
some thought to the much discussed and very difficult question of the possible
introduction of legislation here to deal with discrimination on grounds of colour, e.g.
in the sale or leasing of houses or in the use of hotels, restaurants and dance halls.
Although it is a problem that is not our departmental responsibility in the sense that
it would be for our Minister to be responsible for the initiation of any such
legislation, on the other hand it is a question with which obviously we are very much
concerned. It does moreover come within the scope of the inter-Departmental
Committee on West Indian immigrants in the United Kingdom, of which I am
Chairman. That is our reason for initiating inter-departmental correspondence about
it.
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2. The issue of such legislation overseas is moreover one with which inevitably
we are also concerned from time to time, and the question of how far a Government
can go in dealing with the matter by legislation and by administrative action is one
where U.K. experience is always of great interest, even if it should not always
determine the outcome under different conditions overseas.
3. We are of course well aware of the line which has hitherto been taken by
H.M.G. that discrimination in such fields is better left to public opinion to deal with
rather than to legislation. It is possible that the inter-departmental consultation
which we are now proposing will lead to the reaffirmation of that view. We have
ourselves however been somewhat shaken in that view in considering the numerous
instances of discrimination which have come to our notice in our dealings with the
problems of Colonial, and particularly West Indian, immigrants in this country.
Complaints to our Ministers about discriminatory covenants affecting the sale and
leasing of houses and flats are impossible to answer effectively; the one or two fairly
recent and notorious instances of discrimination in dance halls has led to much
feeling among West Indians, and the activities of those concerned in the "Keep
Britain White" campaign seem to us to offer some danger to the public _peace in
addition to causing a great deal of feeling among coloured people both in the United
Kingdom and in Colonial territories.
4. Furthermore we have particularly in mind that the present Government
may well wish to give further thought to the introduction of legislation in the
U.K. to provide for the deportation of "Citizens of the U.K. and Colonies" who are
not normally resident in the U.K., and who have committed offences against the
criminal law. If Ministers were to decide to introduce such legislation, it might
well be desirable from the point of view of public opinion both overseas and in
the U.K. to introduce at the same time legislation to deal with colour discrimination, provided H.M.G. considered that such legislation was proper in itself and
could be made effective. In particular the enactment of such legislation would in
our view be likely to help to mollify overseas opinion in those parts of the independent and non-self governing Commonwealth, the population of which is
coloured or which contains large coloured communities. We would suggest,
therefore, that the Departments concerned might usefully give further thought to
the desirability and practicability of legislation to deal with colour discrimination
particularly so that we may be in a position to advise our respective Ministers
about it should the issue be raised in connexion with the introduction of deportation legislation.
5. It is, I think, primarily a matter for the Home Office but I trust you will
excuse having taken the initiative on the Colonial Office side for the reasons I
have already explained. May I suggest that it might be helpful if we were to have
some inter-departmental consultation on this? I don't know whether you would
wish to sponsor this or whether you would prefer it to be taken in the first
instance in the existing inter-departmental committee on colonial immigrants
(without the W.I. Commissioner). I suggest in either case that it would be helpful
if before then we could ask the Foreign Office and the Commonwealth Relations
Office for their help in examining the practical value of such legislation to deal
with colour discrimination as exists in certain foreign and Commonwealth territories ....
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CAB 128/34, CC 59(60)8
25 Nov 1960
[Appointment of a committee to review problems 'about coloured
immigration from the Commonwealth'): Cabinet conclusions
The Cabinet had before them a memorandum by the Home Secretary (C. (60) 165)
about coloured immigration from the Commonwealth.
The Home Secretary 1 said that there had recently been a startling increase in the
rate of immigration from the West Indies. During the first 10 months of the year
43,500 West Indians had arrived in this country, compared with 16,400 in the whole
of 1959 and 29,800 in 1956. While there had for some time been no serious incidents,
social tensions continued to exist and were a potential source of serious disturbance.
He proposed, therefore, that the Cabinet Committee which had been appointed to
consider the problems caused by coloured immigration should be reconstituted to
keep the situation under review.
The Cabinet agreed that the present situation was disquieting and should be kept
under review. The coloured immigrants tended to congregate in a relatively few
areas, with consequent pressure on local housing and employment. It was no longer
possible to expect that administrative action in their countries of origin could stem
this high rate of immigration. Although it would represent a breach with tradition, it
might become necessary to introduce legislation to control immigration from the
Commonwealth and to empower the Secretary of State to deport Commonwealth
citizens. While the legislation would need to apply to the Commonwealth as a whole
and to the Republic of Ireland, it would be unnecessary to enforce it against more
than a few countries. It must, however, be recognised that any such legislation,
especially if it were administered in a discriminatory way, would have damaging
effects on the Commonwealth.
The Cabinet:Took note that the Prime Minister would appoint a Committee under the
chairmanship of the Lord Chancellor, to consider and keep under review the
problems caused by the uncontrolled entry into the United Kingdom of British
subjects from overseas.
1

Mr Butler.
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CAB 128/35/1, CC 7(61)2
16 Feb 1961
[Possible legislation on Commonwealth immigrants]: Cabinet
conclusions 1
The Lord Chancellor2 said that, while in 1958 and 1959 the flow of coloured immigrants into this country had slackened, the numbers had risen in 1960 to nearly 60,000.
There were now some 300,000 coloured British subjects living in this country and it
was estimated that in twenty years the total might rise to 1Y.l millions. The
Commonwealth Migrants' Committee had, earlier that day, considered the effect of
this large increase and, in particular, what course the Government should follow in
.

1

Previous reference: see previous document.

2

Lord Ki lmuir.
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the debate which was to take place in the House of Commons on the following day on
a Motion calling for legislation, which was sponsored by a Government supporter. The
Committee had concluded that the extent of coloured immigration gave no cause for
serious disquiet at present, in relation to employment or the preservation of law and
order. But, in the areas where the majority of the immigrants tended to congregate,
housing problems were becoming increasingly acute and there was also cause for some
anxiety on grounds of public health. The Committee recognised that, apart from the
objections of principle to legislation which would limit the traditional right of British
subjects to admission to the United Kingdom and would be seen to have the purpose
of discriminating against coloured persons, there would be special difficulty in introducing such legislation at the present time, when the Government were striving, in
the constitutional discussions with Southern Rhodesia, to secure safeguards against
racial discrimination and when, in the West Indies, progress was being made towards
the holding of a constitutional conference leading towards the independence of the
Federation. They had therefore agreed with the Home Secretary's proposal that the
Government spokesmen in the debate should say that they were watching the position
with great care; that they would welcome a full expression of Parliamentary opinion;
but that they would not reach any final decision until they had taken account> of it.
In discussion it was pointed out that the Motion on the Order Paper was neither
acceptable in its present form nor easy to defeat. There should, however, be no undue
difficulty in arranging for it to be talked out.
The Prime Minister said that it appeared to be the general view of the Cabinet that
there was no need to decide at once whether legislation should be introduced to
control immigration from other Commonwealth countries and that in any event an
early indication of the Government's intention to do so would be inopportune. The
content and form of such legislation should, however, be considered, in order that
the Government might be in a position to reach a decision and, if necessary, to take
action early in the following Session.
The Cabinet:(1) Endorsed the conclusion of the Commonwealth Migrants' Committee that the
Government spokesman should temporise in the debate on this subject on a
Private Member's Motion on the following day.
(2) Invited the Lord Chancellor to arrange for the Committee to consider the form
which legislation to control immigration from other Commonwealth countries
might take, and to bring the matter again before the Cabinet in due course.
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CAB 128/35/1, CC 29(61)7
30 May 1961
[Possible legislation on Commonwealth immigrants, further
consideration]: Cabinet conclusions
The Cabinet had before them memoranda by the Lord Chancellor and the
Commonwealth Secretary (C. (61) 67 and 69) about the possibility of controlling
immigration from other parts of the Commonwealth.
The Lord Chancellor recalled that, at their meeting on 16th February, 1 the Cabinet
1

See previous document.
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had invited him to arrange for the Committee on Commonwealth Migrants to
consider the form which legislation to control such immigration might take. During
the early part of the year there had been a startling increase in the number of
coloured immigrants, the great majority of whom came from the West Indies, India
and Pakistan, and if the present trend continued, the total for 1961 might reach
200,000. This would mean that by the end of the year there would be nearly half a
million coloured people in the United Kingdom; and, if present trends continued, the
figure might rise to 2 millions within the next 15 years. The Committee were now
agreed that this movement was reaching a stage at which the Government would be
obliged to introduce legislation to enable them to control it. The Committee
considered that control could not be related to the health of the individual or the
availability of housing accommodation for him. They favoured a form of control
based on employment and envisaged that skilled workers and immigrants coming to
specified employment for which no resident labour was available would be admitted
without restriction, while others would be required to obtain a permit from the
Ministry of Labour. This would have the merit of flexibility, since the Government
could determine the rate of flow in the light of the economic, social and political
conditions at any given time, and the control could be operated without any
distinction on grounds of race or colour. The Committee were not seeking an
immediate decision that legislation should be introduced, but invited the Cabinet to
take note that it might be necessary to take a final decision in the following autumn.
Meanwhile, officials had been instructed to examine the wide range of questions
raised by their proposal.
The Colonial Secretary said that a referendum would probably be held in Jamaica
in the autumn on the issue of joining The West Indies Federation. Any early
announcement of a decision to legislate on this subject would prejudice the
formation of the Federation; but, as the West Indian political leaders were now in
London for a constitutional conference, it might be disingenuous to refrain from
warning the Premier of Jamaica, and possibly other senior Ministers, that the
Government were considering the introduction of restrictive legislation later in the
year. If he decided to do this he would inform the Commonwealth Secretary, who
might wish to give a similar indication to Commonwealth Prime Ministers.
In discussion it was recognised that the scheme put forward by the
Commonwealth Migrants Committee would not only give rise to many practical
difficulties in its operation but would raise a number of important questions which
required further study before a decision was taken. These included the method of
identifying those who should continue to be admitted to the United Kingdom
without restriction; the problem of immigrants from the Irish Republic; the relation
of the proposed control to a possible commitment, if we joined the European
Economic Community, to allow freedom of movement into the United Kingdom
from the Community countries; the question of deportation of Commonwealth
citizens; and the possibility of some selection of unskilled immigrants in their
country of origin. Moreover, since this supply of labour was of significant value to the
national economy, it must be accepted that the proposed control-whether it were
based on employment criteria alone or on housing and health factors in additioninvolved an element of discrimination against coloured people. It might therefore be
preferable to confront this issue openly and to adopt some machinery of control
more anafogous to that applied to aliens. This would be more in line with the
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controls exercised by most other Commonwealth countries, though it might make it
more difficult to lay down a quota of immigrants which could be varied from time to
time.
Summing up the discussion the Prime Minister said that the Cabinet could not
take a final decision to introduce legislation on this subject until they knew what
form of control was practicable. The implications of the different forms of control
should continue to be explored and a further report should be made to the Cabinet in
the autumn. Meanwhile no announcement on the subject should be made.
The Cabinet:Invited the Lord Chancellor to arrange for the Committee on Commonwealth
Migrants to give further consideration, in the light of the points raised in their
discussion and in C. (61) 67 and 69, to the practicability of controlling
immigration from other parts of the Commonwealth.
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PREM 1113238
9 Oct 1961
[Cabinet memorandum (C(61)153) on 'Commonwealth migrants']:
brief by Sir N Brook for Mr Macmillan
I suggest that you should ask the Home Secretary to introduce this paper. He
presided over the last meeting of the Commonwealth Migrants Committee in the
absence of the Lord Chancellor, who is its normal Chairman.
2. The problem. At their last discussion in May 1 the Cabinet recognised that this
nettle would have to be grasped. Since then the flow of coloured immigrants has
increased: the August figure of nearly 16,000 is the highest monthly total on record,
and the estimate for the year is running at nearly double that for 1960 and more than
five times that for 1959. The Committee have concluded that legislation to control
this flow must now be introduced, despite its difficulties.·
3. There is bound to be criticism-both here and in other Commonwealth
countries. The control would in form apply to all Commonwealth countries; and,
although its restrictive effect would be limited almost exclusively to coloured
immigrants, even the white Commonwealth countries might regret it (especially as
their citizens would suffer new delays and irritations in getting into this country),
while the coloured Commonwealth countries would almost certainly react strongly
against it, not only because, as in the West Indies, it would be a material blow, but
also on the ground that it represented a concession to colour prejudice. It would
undoubtedly be said that we had prided ourselves upon keeping the door open to
Commonwealth immigration so long as that gave rise to no significant difficulty for
us but that, as soon as people of the wrong colour started coming through the door
in substantial numbers, we took steps to close it.
4. Two West Indian points may be worth raising:(a) The Colonial Secretary told the Migrants Committee on 29th September that
he must during the following week mention the proposed control in confidence to
Mr. Manley, the Premier of Jamaica. You may care to ask about the outcome.
(b) Trinidad has hitherto opposed freedom of movement while the smaller islands
have sought it: control of West Indian immigration to the United Kingdom might
1

See previous document
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intensify these attitudes and thereby render less likely the creation of an Eastern
Caribbean Federation.
5. The President of the Board of Trade may have something to say about the
effect of the control on our tourist trade.
6. The form of control. Whatever the terms of the scheme, and however it may be
explained to Parliament and the public, it will inevitably be taken to aim at limitation
of coloured immigration. But at least there is no element of racial discrimination in
the Bill itself; and the emphasis of the scheme is upon the limitation and not the
elimination of coloured immigration. This is important both because it permits
flexibility of operation (which is desirable because of the economic advantage to the
country of coloured immigration) but also because a moderate, flexible control of
this kind should have a reasonable chance of satisfying a wide section of middle of
the road opinion without satisfying the extremists who want either no control at all
or a complete ban on the immigration of coloured people.
7. Apart from the principle of control and the proposed manner of applying it,
there will doubtless be controversy about some of the particular provisions of the
Bill, such as the absence of provision for appeal against an Immigration Officer's
refusal to grant entry and the exemption of Irish citizens from the operation of the
control, but there seems no reason to question the line taken in paragraphs 8 and 9
of the paper on these issues. The proposal to empower the Home Secretary to deport
Commonwealth citizens on the recommendation of a Court may also arouse
opposition in some quarters; and this will probably be accentuated by the further
proposal to amend the British Nationality Act, 1948, by increasing from twelve
months to five years the period of residence in the United Kingdom required before a
Commonwealth citizen can of right register as a citizen of the United Kingdom and
Colonies. But the Cabinet will probably feel that the first change is overdue, and the
second is consequential on it.
8. The shape of the Bill. There was a good deal of discussion in the Migrants
Committee and in the Legislation Committee on the question whether the Bill
should be a broad, enabling measure, leaving the detailed provisions for control to be
embodied in an Order in Council, or whether all the necessary provisions should be
put into the Bill itself. The latter course has been preferred and this seems right in
view of the controversial nature of the measure.
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CAB 128/35/2, CC 55(61)3
10 Oct 1961
'Commonwealth immigrants', recommended legislation: Cabinet
conclusions 1
[This is the decisive Cabinet at which it was decided to introduce systematic immigration
control and formal legal restriction. The Commonwealth Immigrants Act (1962) was the
culmination of ten years' Cabinet discussion.)

The Cabinet considered a memorandum by the Home Secretary (C. (61) 153)
recommending the introduction of legislation to control immigration into the
United Kingdom from other parts of the Commonwealth. A draft Bill was annexed to
the memorandum.
1

Previous reference: see document no 578.
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The Home Secretary said that the Commonwealth Migrants Committee had given
long and careful consideration to this problem, in the light of the increasing flow of
coloured Commonwealth immigrants into this country, and had come reluctantly to
the conclusion that powers must now be taken to control this movement. The figures
had risen from 21,000 in 1959 to nearly 58,000 in 1960; the latest monthly figure, for
August of this year, was the highest on record at nearly 16,000, and the estimated
total for 1961 was well over 100,000. This trend had already given rise to serious
problems, particularly in connexion with housing, and it was evident that the
country could not assimilate coloured immigrants on the present scale. There was
growing public anxiety about the position and mounting pressure from Government
supporters for some measure of control. The Commonwealth Migrants Committee
recommended a form of control related to employment. Coloured immigrants
having jobs to go to or qualifications likely to be useful in this country would be
freely admitted-as would students, visitors and persons able to support themselves
without taking employment. Others would, however, be subject to a numerical quota
which would be determined by the Government and varied from time to time
according to the country's need of manpower. This method of control would not
result in a dramatic reduction of the flow of coloured immigrants and it would not
therefore satisfy all critics of the present situation, but it would make it possible to
bring the situation under control. The Bill itself applied to all Commonwealth
citizens, irrespective of colour; but it would be evident in its operation that the
control was being applied in practice only to coloured people. The Legislation
Committee had considered whether it would be preferable to proceed by an enabling
Bill leaving the detailed provisions to be enacted by Order in Council; but they had
concluded that, in view of the controversial nature of the subject, this would only
serve to increase the Parliamentary difficulties. They therefore recommended that
legislation should be introduced in the form of the draft Bill annexed to the Home
Secretary's memorandum.
In discussion the following points were made:(a) The Bill would provoke some criticism from other Commonwealth countries,
but this was preferable to the continuing risk of ill-feeling over incidents in this
country involving coloured Commonwealth immigrants. The Premier of Jamaica had
already been told in confidence that the Government were contemplating the
introduction of this control and had received the news without surprise. It would be
desirable that all other Commonwealth Governments should be given advance
warning that this control was likely to be introduced.
(b) The variable quota for immigrants without special skills and with no specific
employment in view would expose the Government to constant pressure to increase
or decrease the numbers to be admitted. This provision was, however, inevitable if
the flow was to be adjusted to meet the needs of the national economy.
(c) The Bill would empower a court to recommend the deportation of a
Commonwealth citizen who had lived in this country for less than five years, did
not belong to this country by birth, descent or naturalisation and had been convicted of an offence carrying liability to imprisonment. The Legislation Committee
had suggested that this provision might be extended to enable a court to recommend the deportation of a Commonwealth immigrant even if he had lived in this
country for more than five years. It was however arguable that, if the power of the
courts were not limited by reference to any particular period of residence, too wide
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a discretion would be left to the Home Secretary. Further thought should be given
to this point.
(d) A resolution on this subject was to be debated at the Conservative Party
Conference on the following day. The Home Secretary, in speaking on this
resolution, could indicate that the Government were concerned at the situation and
might well find it necessary to take steps to control it. He would however avoid
implying that the Government had already decided to introduce legislation on this
subject-so as to avoid anticipating The Queen's Speech and also to give the
Commonwealth Secretary an opportunity to advise other Commonwealth
Governments that this control might have to be imposed.
The Cabinet:(1) Agreed that legislation should be introduced in the forthcoming session of
Parliament, on the lines proposed in C. (61) 153, to control immigration into the
United Kingdom from other parts of the Commonwealth.
(2) Invited the Home Secretary to consider further, in consultation with the Lord
Chancellor and the Attorney-General, whether this legislation should empower
the courts to recommend the deportation of Commonwealth citizens who had
lived for more than five years in the United Kingdom.
(3) Authorised the Commonwealth Secretary to warn other Commonwealth
Governments that the United Kingdom Government were likely to find it
necessary to take steps to control immigration into this country from other parts
of the Commonwealth. 2
2

The bill became law in July 1962.
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CAB 128/35/2, CC 61(61)5
9 Nov 1961
[C.ommonwealth Immigrants Bill: application to Irish Republic]:
Cabinet conclusions

The Cabinet had before them a memorandum by the Home Secretary (C. (61) 180)
on the application of the Commonwealth Immigrants Bill to the Irish Republic.
The Home Secretary recalled that, in earlier discussions on the Bill, Ministers had
accepted the view that, while the Bill should apply to citizens of the Irish Republic,
control of entry from Ireland would not be practicable. In view of the keen interest
which was being shown in the position of the Irish Republic under the Bill, a
statement on this point would need to be made in the debate on the Second Reading
of the Bill. An early statement might induce the Government of the Irish Republic to
promise to introduce legislation enabling them to operate a control, similar to our
own, over the immigration of persons from Commonwealth countries other than the
United Kingdom.
In discussion there was general agreement that it would not be practicable to
control traffic over the border between the Irish Republic and Northern Ireland, and
that there would be grave political difficulties in imposing a control on entry from
Northern Ireland into Great Britain. It followed that the provisions of the new Bill
could not be applied in practice to citizens of the Irish Republic; and, unless this
were clearly stated at an early stage of the Parliamentary proceedings on the Bill, it
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would be more difficult to persuade the Government of the Irish Republic to cooperate in preventing the purposes of the Bill from being frustrated by
Commonwealth immigrants entering this country through the Republic. It was true
that this exemption could be represented as according to citizens of the Irish
Republic treatment more favourable than that given to citizens of Commonwealth
countries. The Government could, however, take their stand upon the same
considerations which had led Parliament, in the context of nationality, to treat Irish
citizens as if they were British subjects. The truth was that the facts of history and of
geography alike precluded the imposition of immigration control between the south
of Ireland and the rest of the British Isles.
In further discussion it was suggested that the draft statement annexed to C. (61)
180 should lay greater stress on the practical difficulties of control and, in particular,
on the peculiar problem presented by the large seasonal movement of workers
between the Irish Republic and Great Britain. There might also be advantage in
bringing out the intention that the deportation provisions in the Bill would have
permanent effect and would not be subject to renewal at five-yearly intervals. If the
Government of the Irish Republic could meanwhile be persuaded to undertake to
introduce complementary legislation, it would be valuable to include a reference to
this in the statement.
The Cabinet:(1) Agreed that the Home Secretary, in his speech on the Second Reading of the
Commonwealth Immigrants Bill, should include a statement on the application of
the Bill to the Irish Republic.
(2) Invited the Home Secretary, in consultation with the Commonwealth
Secretary, the Colonial Secretary and the Minister of Labour, to revise in the light
of their discussion the draft statement annexed to C. (61) 180.
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CAB 130/180, no 756
28 Nov 1961
[Possible methods of supervising Southern Irish immigration]:
minutes of Cabinet Committee on Commonwealth Immigrants Bill
meeting
[The government was reluctant to use statutory powers to control immigration from the
Irish Republic, the practicalities being difficult; but in view of the widespread feeling that
the Southern Irish should not be put in a more favourable position than Commonwealth
citizens, the committee examined three possible ways of reducing the distinction without
involving full control at the Irish ports:
'Course A, which would require a Southern Irishman taking work here to register
with a local office of the Ministry of Labour.
'Course B, whereby we should try to ensure administratively that no Southern Irishman
was able to take a job here unless he had a voucher issued to him in advance under
arrangements similar to those which would operate for Commonwealth citizens.
'Course C, which would be to make it an offence for a Commonwealth or Southern
Irish citizen, after an appointed date, to enter the United Kingdom for the first time
without having been examined by an immigration officer or to accept employment
within a specified period without Ministry of Labour permission; and to make it an
offence for an employer to employ such a person'.

'Course 1'\ was thought to be workable and would give a certain amount of useful information, but it could not be represented as a form of control. Courses 'B' and 'C' would be
formidably difficult to adminster and enforce (GEN 756/lst meeting, 24 Nov 1961).)
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The Meeting considered a memorandum by the Home Secretary on the
Commonwealth Immigrants Bill to which was annexed a report by officials
canvassing three possible methods of supervision over Southern Irish immigration
which did not involve control at the ports.
The Prime Minister said that the problem was essentially a domestic political one
for the Government in relation to their own supporters. Throughout the long and
curious history of relations between Britain and Ireland it had never been found
possible to keep these islands separate; and even when the Irish Republic left the
Commonwealth the Conservative Party had felt it necessary to support the Ireland
Bill of 1949 which recognised that citizens of the United Kingdom and of the Irish
Republic could not in practice be treated as foreigners in each others' countries.
Throughout the years since then much thought had been given to the anomalies
inherent in this situation, but the conclusion had always been that its illogicality
must be accepted. The Government had been through all this and thoroughly
understood the complexities of the problem, but that was not true of many of the
Government's supporters in the House of Commons: these Members could see no
further than the apparent effect of exclusion of Southern Irish from the operation of
the Bill as importing an element of racial discrimination and of granting to the
Southern Irish a privileged position vis-a-vis Commonwealth citizens.
Ideally, the right course would be to adhere to the Government's original decision
to include Southern Irish within the scope of the Bill but exclude them from its
operation, but it seemed necessary, in order to secure the passage of the Billcertainly without grave difficulty and possibly at all-to make a gesture to those
Members who were demanding some action in relation to the Southern Irish.
Possibly even quite a modest gesture would suffice. The only really effective action
would be full control at the "Irish ports" but this was in fact quite impracticable: it
would give rise to intolerable administrative problems; it would gravely damage our
relations with the Government of Northern Ireland; and it would destroy any hope
that the Government of the Irish Republic would co-operate with us by controlling
Commonwealth immigration through their own ports. We were therefore left with a
choice between the three courses A, B and C set out in the Home Secretary's
memorandum.
The Home Secretary said that the Opposition grossly underrated public opinion
on the Bill as a whole, since there could be no doubt that the Government had the
country solidly behind them on the principle of controlling Commonwealth
immigration. The best way of getting the Bill through would be to maintain a robust
attitude towards it, but he did need some room for manoeuvre in handling it. As
regards the Opposition, he could make no concession on appeals from decisions by
immigration officers, but he proposed to be reasonably forthcoming over publication
of directions to immigration officers. He also thought that it would help if the
duration of the Bill were reduced from five to three years: this would not mean too
early a review and would fit in with a Liberal amendment which had already been put
down.
He agreed with the Prime Minister's approach to the Irish problem, but it had to
be recognised that courses A, B and C were all less than satisfactory. Course A
involved nothing more than registration and if, as was possible, the Government's
critics could show that the National Assistance Board were already getting pretty well
all the information which Course A would produce, the Government could be made
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to look foolish. Courses B and C were both labour controls but they had the
disadvantages that (like Course A) they applied only to workers, whose economic
value to us was unquestioned, and not to any other Southern Irish who might choose
to come to this country-including some wholly undesirable people-and that, if
they could be successfully defended, they would in effect represent a rival plan to that
in the Bill for dealing with Commonwealth immigrants.
On balance, his inclination was, on the first day of the Committee stage, to explain
the reasons for the Government's original decision about the Southern Irish, holding
Course A in reserve for production if necessary, and Courses B and C in further
reserve in case there were a real crisis within the Party.
The Commonwealth Secretary said that the Government were faced with two
problems. The first was that Commonwealth countries did not think that they had
been adequately consulted before the introduction of the Bill. All that we could do
now to allay this resentment was to consult them fully on the practical operation of
the proposed system of control. It was desirable that nothing should be said
meanwhile to prejudice this. He would prefer the duration of the Bill to remain five
years: annual renewal would mean repeating each year the row which we were now
having with the Commonwealth countries affected. ,
The Irish problem was a matter of domestic concern for the United Kingdom
rather than a Commonwealth issue and he did not think that the Commonwealth
countries most directly concerned would look with more favour on the Bill even if it
could be amended so as to control Southern Irish immigration. Nevertheless, he
thought that we should for our own reasons do something about the Southern Irish
and that some form of voucher system should be applied to them.
The following were the main points made in discussion:(a) It was agreed that Courses B and C must be rejected. In addition to the
arguments against them mentioned by the Home Secretary, Course B, for example,
would have the result that if a Southern Irishman got a job in this country before
obtaining the necessary voucher he would have to return to Ireland for that purpose
before starting work; while Course C, among other disadvantages, would inevitably
throw an indefensible burden of proof on any defendant charged with an offence
under it. Moreover, both courses would lead to deportations on an excessive scale
since we could not deny Southern Irish in this country both freedom to take jobs and
national assistance.
(b) It was agreed that some gesture should be made to those Government
supporters who were demanding action to control Southern Irish immigration and
that, although Course A would not suffice as it stood, and no new course suggested
itself, a strengthened form of Course A might provide a partial solution. The aim
should be to dissociate Course A from any connection with the Ministry of Labour or
the National Assistance Board and to expand it to cover, not only workers, but all
Southern Irish coming to this country. The Government's argument could then be
that, while they were not prepared to introduce control of Southern Irish
immigration immediately, they were willing to examine the problem more closely
over a reasonable period of time and for that purpose proposed to collect additional
information not at present available to them through existing machinery. In order to
obtain that information, all Southern Irish coming to this country would be required
to fill in a form giving such particulars as the object for which they were coming to
Great Britain, details of wives, children and other dependants accompanying them
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etc. It would be necessary to make it an offence for any Southern Irish coming to this
country to fail to fill in one of these forms or to give false information. These
arrangements would have to apply to Southern Irish coming to this country either
from the Irish Republic or through Northern Ireland: forms might be issued on ships
and aircraft or notices about the requirement might be shown prominently on either
means of transport, or both expedients might be adopted. (It was recognised that
there had not long before been trouble with the airlines in this country over a
comparable proposal; and the possible relevance of that experience to the present
proposal would have to be checked with the Ministry of Aviation.) Arrangements
could also be made for forms to be filled in on arrival in this country and the forms
themselves might be collected by immigration officers. It was suggested that
Southern Irish might be given an alternative choice of handing in their completed
forms to the police either at the ports or at their ultimate destination in this country,
but the general feeling was that the police should not be involved and that the
process should be completed at the ports. It was thought that this new proposal
would be acceptable to the Government of the Irish Republic but they would have to
be consulted before anything was said publicly on the subject.
(c) The other part of the proposed solution would be to amend the Bill to run for
some eighteen months in the first instance and thereafter-that is, from December,
1963, onwards-to be subject to annual renewal under the Expiring Laws
Continuance procedure. This would allow a reasonable time for further examination,
in the light of the additional information obtained through a strengthened Course A,
of the problems presented by the Southern Irish. This would be preferable to
reducing the term of the Bill from five to three years, which would have meant a
concession on the Government's part but would still have left the Bill more extensive
in time than the aliens legislation.
(d) It was also agreed that a further attempt should be made to demonstrate to
Government supporters, at a meeting in the House of Commons on Monday, 4th
December, that effective control over Southern Irish immigration was not in fact
practicable. Those attending could be taken through the whole course of the
argument much as it had developed at this meeting, with a view to obtaining
agreement on the Government's original decision about the Southern Irish or, failing
that, upon the new proposal as set out in paragraphs (b) and (c) above. If the
outcome was agreement on the new proposal, the Home Secretary could announce it
in the course of debate on the following day, at the same time explaining that a
suitable amendment to the Bill would be put down at a later stage. This arrangement
would minimise the risk of trouble from leakage to the press. It also allowed more
time than would otherwise be available for necessary consultation with the
Government of the Irish Republic ....
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CAB 128/38/2, CM 47(64)3
10 Sept 1964
[Proposed statement on Commonwealth immigration]: Cabinet
conclusions
The Cabinet considered a memorandum by the Home Secretary (C.P. (64) 165) on
Commonwealth Immigration.
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The Home Secretary 1 said that in the 12 months ended 30th· June, 1964, net
immigration: from the Commonwealth had totalled 83,000 persons, of whom 68,000
were coloured. The country could not continue to absorb coloured immigrants at
this rate. But if the rate were to be substantially reduced it would be necessary for the
Government to free themselves from some of the pledges given to Parliament about
the issue of employment vouchers and to take more effective powers by legislation
against the evasion of the immigration control. The number of vouchers issued had
been reduced from the original figure of 40,000 a year to 21,000 a year and might be
further reduced to some 13,000 by confining vouchers to those who either possessed
a special scarce skill or were needed in some under-manned service, such as public
transport, and had a firm prospect of employment. Evasion could be reduced by
imposing conditions as to the length of stay on persons claiming to come in as
visitors or students of whose bona fides the Immigration Officer was in doubt. But
this could be effective only if the Home Secretary were given the power, which he
exercised in relation to aliens, to deport those who disregarded their landing
conditions. Even so, the police doubted whether enforcement could be effective
without vexatious requirements as to photographing and fingerprinting, which
would not be acceptable; and it would be necessary to enlist the help of the Ministry
of Labour and the Ministry of Pensions and National Insurance in tracing persons
who had over-stayed the permitted time. If these proposals were approved, it would
be desirable to state the Government's intentions in broad terms before the General
Election, on the lines of the draft statement annexed to C.P. (64) 165.
In discussion the following points were made: .
(a) It would be desirable for the present to continue to grant admission freely to
visitors, students and the wives and young children of immigrants. But, in order not
to limit the Government's discretion unnecessarily, the words in paragraph 2 of the
draft, which committed the Government to continue to maintain free admission for
these classes, should be omitted.
(b) It was arguable that men who sought employment in this country might
reasonably be expected to maintain their families at home and to return to them in
due course, instead of establishing themselves permanently in this country. On the
other hand it would be difficult to justify separating families; and to do so might
aggravate social problems in areas frequented by coloured workers. In theory it
might be preferable to encourage European immigrants to work in under-manned
services; but, since most countries of Europe were themselves short of labour, no
considerable relief for our own shortages could be found by this means.
(c) It would be desirable in any public statement to distinguish between the
treatment accorded to coloured immigrants in this country and the right to control
entry to it. Those already admitted must be treated without discrimination in
accordance with our liberal traditions. But we were entitled to limit the numbers
admitted in order to prevent the influx of greater numbers than we could absorb
without creating insoluble social problems; and it was in the interests of immigrants
themselves that measures should be taken to this end. This point should be made at
the beginning of the statement in order that the necessity for limiting the issue of
vouchers and introducing measures to prevent evasion could be seen to flow from it.
The Prime Minister, summing up the discussion, said that the proposed statement
1

H Brooke, since July 1962.
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should be revised in the light of their discussion and held in reserve as a brief for
dealing with the questions on this issue which were certain to be put to Ministers at
an early stage of the Election campaign.
The Cabinet:Invited the Home Secretary, in consultation with the Lord Chancellor and the
Chancellor of the Duchy of Lancaster, to revise the draft statement annexed to C.P.
(64) 165 in the light of their discussion.
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The achievement of independence within the Commonwealth
Territory

Date
1947

14Aug

Pakistan

15Aug

India

New name

Republic 1956; outside
1971-1989
Republic 1949
Myanmar 1988
Sir Lanka 1972

1948

4 Jan
4 Feb

Burma
Ceylon

1956

1 Jan

Sudan

1957

6 Mar

Ghana

31Aug

Gold Coast (+ UK
Trust Territory of
Togoland)
Malaya

1960

26 June
16 Aug
1 Oct

British Somaliland
Cyprus
Nigeria

into Somalia

1961

27 Apr
1 June
1 Oct

Sierra Leone
North Cameroons
South Cameroons

9 Dec
1962

1963

6Aug
31Aug
9 Oct

Jamaica
Trinidad & Tobago
Uganda

16 Sept

Singapore

16 Sept
16 Sept
10 Dec
12 Dec
1964

Tanganyika

6 July
21 Sept
24 Oct

North Borneo
Sarawak
Zanzibar

Outside
Republic 1972
Outside
Republic 1960

into Malaysia 1963
Outside
Republic
Republic 1963
Republic 1971
into Nigeria
into Cameroun
North and South reunited
as United Republic of
Cameroon, 1972,
Republic of Cameroon,
1984
Tanzania (with Zanzibar)
1964

Outside
Joined 1995

Republic 1962

Republic 1976
Republic 1967

( jo;ned

Federation
Sabah
of
Malaysia
Tanzania (with
Tanganyika)

Republic 1965, as
separate state, seceding

Republic 1964
Republic 1964

Kenya
Nyasaland
Malta
Northern Rhodesia

Commonwealth status

Malawi
Zambia

Republic 1966
Republic 1974
Republic
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Date

Territory

New name

Commonwealth status
Republic 1970

1965

18 Feb

1966

26May
30 Sept
4 Oct
30 Nov

British Guiana
Bechuanaland
Basutoland
Barbados

Guyana
Botswana
Lesotho

Republic 1970
Republic
Sovereign monarchy

1967

30 Nov

Aden

into (South) Yemen

Outside

1968

12 Mar
6 Sept

Mauritius
Swaziland

Sovereign monarchy

1970

10 Oct

Fiji

Outside 1987-1998

1972

18Apr

East Pakistan

1973

10 July

Bahamas

1974

17 Feb

Grenada

1976

28 June

1978

7 July
1 Oct
3 Nov

1979

The Gambia

Seceding as Bangladesh

Seychelles
Solomon Islands
Ellice Islands
Dominica

Republic

Republic
Tuvalu

Special membership
Republic

Kiribati

Republic

Republic

22 Feb
12 July
27 Oct

St Lucia
Gilbert Islands
St Vincent &
Grenadines

1980

18Apr
30 July

Southern Rhodesia
New Hebrides

Zimbabwe
Vanuatu

1981

21 Sept
1 Nov

British Honduras
Antigua & Barbuda

Belize (1973)

1983

19 Sept

St Christopher
& Nevis

St Kitts-Nevis

Not included: Protected States, nor former dependencies of Australia, New Zealand and South
Africa; nor Hong Kong (where British rule ended in 1997 with retrocession to China).
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Lords from 1971
Amery, Julian, 1919- 1996
Summerfields, Eton and Balliol, Oxford;
war service; MP (Con) for Preston North,
1950-1966; married Catherine Macmillan,
1950; member of Round Table Conference
on Malta, 1955; parliamentary under-secretary of state and financial secretary, War
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Eton and Christ Church, Oxford; war
service; MP (Con)
for Tiverton,
1945-1960; minister of pensions,
1951-1953; minister of state, BoT,
1953-1954; minister of agriculture,
fisheries and food, 1954-1958; chancellor
of Exchequer, Jan 1958-July 1960; high
commissioner in Canada, 1961-1963
Home, Alexander Frederick Douglas- (Lord
Home), 1903-1995
14th Earl of Home, 1951-1963
(renounced peerage), Sir Alec DouglasHome, 1963-1974, er life peer 1974
(Baron Home of the Hirsel); Eton and
Christ
Church,
Oxford;
MP
(Con/Unionist), 1931-1945, 1950-1951,
1963-1974 (Lanark!Kinross & West
Perthshire);
parliamentary
private
secretary to prime minister, 1937 -1940;
joint parliamentary under-secretary of
state, FO, 1945; minister of state, Scottish
Office, 1951-1955; S of S for
Commonwealth relations, 1955-1960;
leader of House of Lords, 1957 -1960; lord
president of the Council, 1957,
1959-1960; S of S for foreign affairs,
1960-1963; prime minister, 1963-1964;
S of S for foreign and Commonwealth
affairs, 1970-1974
Laithwaite, (John) Gilbert, 1894-1986
Knighted 1941; Clongowes School and
Trinity, Oxford; India Office, 1919-1936;
private secretary to viceroy of India,
1936-1943; deputy under-secretary of
state for Burma, 1945-1947, and for
India, 1947, and for Commonwealth
relations, 1948-1949; ambassador to
Republic of Ireland, 1949-1951; high
commissioner to Pakistan, 1951-1954;
permanent under-secretary of state, CRO,
1955-1959
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Lennox-Boyd, Alan Tindal (Lord Boyd),

1904-1983
er 1st Viscount Boyd of Merton 1960;
Sherborne and Christ Church, Oxford
(president of Oxford Union, 1926); MP
(Con) for Mid-Bedfordshire, 1931-1960;
parliamentary secretary, Ministry of
Labour, 1938-1939, of Ministry of Home
Security, 1939, of Ministry of Food,
1939-1940, of Ministry of Aircraft
Production, 1943-1945; minister of state,
CO, 1951-1952; minister of transport and
civil aviation, 1952-1954; S of S for
colonies, 1954-1959
Lloyd, (John) Selwyn (Brooke)
Selwyn-Lloyd), 1904-1978

(Lord

Life peer er 1976; Fettes and Magdalene,
Cambridge (president of Cambridge
Union, 1927); barrister; MP (Con) for
Wirral, Cheshire, 1945-1970; minister of
state, FO, 1951-1954; minister of supply,
1954-1955; minister of defence, 1955; S
of S for foreign affairs, 1955-1960;
chancellor of the Exchequer, 1960-1962;
lord privy seal and leader of House of
Commons, 1963-1964; speaker of House
of Commons, 1971-1976
MacDonald, Malcolm John, 1901-1981

Son of J Ramsay MacDonald; Bedales
School and Queen's, Oxford; MP (Lab)
1929-1931, (Nat Lab) 1931-1935, (Nat
Govt) 1936-1945; parliamentary undersecretary of state for Dominion affairs,
1931-1935; S of S for Dominion affairs,
1935-1938 and 1938-1939; S of S for
colonies, 1935 and 1938- 1940; minister
of health, 1940-1941; high commissioner
in Canada, 1941-1946; gov-gen of British
territories in South-East Asia, 1946-1948;
commissioner-general in South-East
Asia, 1948-1955; high commissioner in
India, 1955-1960; gov/gov-gen/high
commissioner in Kenya, 1963-1965;
special representative in East and Central
Africa, 1966-1967, and in Africa,
1967-1969
Macleod, lain Norman, 1913- 1970
Fettes and Gonville & Caius, Cambridge;

joined Conservative Party Parliamentary

Secretariat, 1946; head of Home Affairs
Research Dept of Conservative Party,
1948-1950; MP (Con) for Enfield West,
1950-1970;
minister
of
health,
1952-1955; minister of labour and
national service, Dec 1955-0ct 1959; S of
S for colonies, 1959-1961; chancellor of
Duchy of Lancaster and leader of House of
Commons, 1961-1963; chairman, Conservative Party Organisation, 1961-1963;
editor of The Spectator, 1963-1965;
chancellor of the Exchequer, June 1970
(died 20 July 1970)
Macmillan,
(Maurice)
Stockton), 1894- 1986

Harold

(Lord

er 1st Earl of Stockton 1984; Eton and
Balliol, Oxford; MP (Con/Unionist)
1924-1929, 1931- 1945 (Stockton-onTees), 1945-1964 (Bromley); parliamentary secretary, Ministry of Supply,
1940-1942;
parliamentary
undersecretary of state, CO, 1942; minister
resident at Allied HQ in North-West
Africa, 1942-1945; secretary for air, 1945;
minister of housing and local government, 1951-1954; minister of defence,
Oct 1954-Dec 1955; S of S for foreign
affairs, Apr- Dec 1955; chancellor of
Exchequer, Dec 1955-Jan 1957; prime
minister, Jan 1957-0ct 1963
Macpherson, John Stuart, 1898-1971

Knighted 1945; Malayan Civil Service,
1921-1937; seconded to CO, 1933-1935;
served in Nigeria, 1937- 1939; chief
secretary, Palestine, 1939-1943; member,
Anglo-American Caribbean Commission,
1943-1945; comptroller for development
and welfare in West Indies and British eochairman,
Caribbean
Commission,
1945- 1948; gov of Nigeria, 1948-1954;
gov-gen, Federation of Nigeria, 19541955; permanent under-secretary of state,
CO, 1956-1959
Martin, John Miller, 1904- 1991

Knighted 1952; Edinburgh Academy and
Corpus Christi, Oxford; Dominions Office
from 1927; seconded to Malayan Civil
Service, 1931-1934; secretary, Palestine
Royal Commission, 1936-1937; private
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secretary to prime minister, 1940-1945
(principal private secretary, 1941-1945);
CO assistant under-secretary of state,
1945-1956; deputy under-secretary of
state, 1956-1965; high commissioner in
Malta, 1965- 1967

Maud, John Primatt Redcliffe (Lord
Redcliffe-Maud), 1906-1982
Knighted 1946; life peer er 1967 (Baron
Redcliffe-Maud of Bristol); Eton and New,
Oxford, and Harvard; Fellow of University
College, Oxford, 1929-1939; Master of
Birkbeck College, London, 1939-1943;
permanent
secretary,
Ministry
of
Education, 1945-1952, and of Fuel and
Power, 1952-1959; high commissioner/
ambassador to South Africa, 1959-1963,
and high commissioner for Basutoland,
Bechuanaland and Swaziland, 1959-1963;
Master of University College, Oxford,
1963-1976
Maudling, Reginald, 1917-1979
Merchants Taylors' School and Merton,
Oxford; MP (Con) for Barnet, Herts,
1950-1979; parliamentary secretary,
Ministry of Civil Aviation, 1952; economic
secretary to the Treasury, 1952-1955;
minister of supply, 1955-1957; paymastergeneral, 1957 -1959; president of BoT,
1959-1961; S of S for the colonies,
Oct 1961-July 1962; chancellor of
Exchequer, 1962- 1964; home secretary,
1970- 1972
Monson,
(William
Bonnar)
Leslie,
1912-1993
Knighted 1965; Edinburgh Academy and
Hertford, Oxford; entered Dominions
Office, 1935; transferred to CO, 1939;
assistant
under-secretary
of state,
1951-1964; high commtsswner in
Zambia, 1964- 1966; deputy undersecretary of state, Commonwealth
Office/FCO, 1967-1972
Monckton, Waiter Turner (1st Viscount
Monckton of Brenchley er
1957),
1891-1965
Knighted 1937; Harrow and Balliol,
Oxford (president of Oxford Union, 1913);

barrister; director of General Press &
Censorship Bureau, 1939-1940; deputy
director-general, Ministry of Information,
1940- 1941; solicitor general, 1945; MP
(Con) 1951-1957 for Bristol West;
minister of labour and national service,
of
defence,
1951-1955;
minister
1955-1957; chairman of Advisory Commission on Central Africa, 1960

Perth, John David Drummond, 17th Earl,
b 1907
Downside and Cambridge University;
lieutenant, Intelligence Corps from 1940
(seconded to War Cabinet Offices,
1942-1943, and Ministry of Production,
1944- 1945); minister of state, CO,
1957-1962
Poynton, (Arthur) Hilton, 1905-1998
Knighted
1949;
Marlborough
and
Brasenose, Oxford; entered CO, 1929;
seconded as private secretary to minister
of supply and minister of production,
1941-1943; CO assistant secretary,
1943-1946; assistant under-secretary of
state, 1946-1948; joint deputy undersecretary of state, 1948-1959; permanent
under-secretary of state, 1959-1966
Rogers, Philip, 1914-1994
Knighted 1970; William Hulme's CS,
Manchester and Emmanuel, Cambridge;
entered CO, 1936 (seconded to be private
secretary to gov of Jamaica, Jan-Dec
1939); assistant under-secretary of state,
1953-1961; under-secretary, Dept of
Technical Co-operation,
1961-1964;
permanent secretary, Dept of Health and
Social Security, 1970- 1975
Sandys, Duncan (Lord Duncan-Sandys),
1908-1987
Life peer er 1974 (Baron); Eton and
Magdalen, Oxford; Diplomatic Service,
1930; married Diana Churchill, 1935 (until
1960); MP (Con) 1935-1945, 1950-1974
for Wandsworth Streatham; parliamentary
secretary, Ministry of Supply, 1943-1944;
minister of works, 1944-1945; founded
European Movement, 1947; minister of
supply, 1951-1954; minister of housing
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and local government, 1954-1957; minister of defence, Jan 1957-0ct 1959; minister of aviation, 1959-1960; S of S for
Commonwealth relations, July 1960-0ct
1964 and S of S for colonies, July 1962-0ct
1964

Merton, Oxford; entered Treasury, 1937;
under-secretary,
1949-1955;
deputy
secretary of Cabinet, 1956-1959; second
secretary, Treasury, 1960-1962; secretary
of Cabinet, 1963-1973; Rector of Lincoln
College, Oxford, 1973-1983

Snelling, Arthur Wendell, 1914-1996
Knighted 1960; Ackworth School,
Yorkshire and University College, Oxford;
Dominions Office from 1936; assistant
under-secretary of state, CRO, 19561959; high commissioner in Ghana,
1959-1961; deputy under-secretary of
state, CRO/FCO, 1961-1969; ambassador
to South Africa, 1970-1972

Turnbull, Richard Gordon, 1909-1998
Knighted 1958; University College School,
University
College,
London
and
Magdalene, Cambridge; district officer in
Kenya, 1931-1948; provincial commissiOner, 1948-1953; minister for
internal security and defence, 1954; chief
secretary, Kenya, 1955-1958; gov of
Tanganyika, 1958-1961; gov-gen, 19611962; high commissioner for Aden and
Protectorate of South Arabia, 1965-1967
(recalled)

Trend, Burke SUohn, 1914-1987
Knighted 1962; Whitgift School and
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Cabinet
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Cabinet Committees
Ad hoc Committees, GEN series: CAB 130/131, 153, 164, 172, 173, 178,
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Economic Policy Committee: CAB 134/1674-1703, 1803-1810
Oversea Policy Committee: CAB 134/2370-2371 (July 1962-Sept 1963)
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Colonial Office
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Overseas finance division: T 236/3913-6786 (to 1962)

797

Bibliography 2: Published documents, unpublished
sources and secondary sources

1

Published selections of documents
British Documents on the End of Empire Project (BDEEP):
S R Ashton & D Killingray, eds, The West Indies (London, 1999)
D Goldsworthy, ed, The Conservative government and the end of empire,
1951-1957 (London, 1994) in three parts
R Rathbone, ed, Ghana part II 1952- 1957 (London, 1992)
A J Stockwell, ed, Malaya part Ill The Alliance route to independence,
1953-1957(London, 1995)
Foreign relations of the United States:
FRUS, 1955-1957vol XVIII Africa ed JP Glennon & S Shaloff (Washington,
1989)
FRUS, 19.58-1960 vol XIV Africa ed H D Schwar & S Shaloff (Washington,
1992)
FRUS, 1961-1963 vol XIII Western Europe and Canada ed G W LaFantasie
(Washington, 1994)
vol XX Congo crisis ed H D Schwar (Washington, 1994)
vol XXI Africa ed N DHow land & G W LaFantasie
(Washington, 1995)
vol XXIII Southeast Asia ed E C Keefer & G W LaFantasie
(Washington, 1994)
N Mansergh, ed, Documents and speeches on Commonwealth affairs,
1952- 1962 (Oxford, 1963)
DJ Morgan, The official history of colonial development (London, 1980):
vol Ill A reassessment of British aid policy, 1951-1965
vol IV Changes in British aid policy, 1951-1970
vol V Guidance towards self-government in British colonies, 1941-1971
AN Porter & A J Stockwell, eds, British imperial policy and decolonization
volii1951- 1964(London, 1989)
J Turner, ed, Macmillan: Cabinet papers, 1957-1963, on CD-ROM (set of three,
Adam Matthew Publications, Marlborough, Wilts/Public Record Office, 1999),

'Decolonisation' intro by P Murphy
J R T Wood, The Welensky papers: a history of the Federation of Rhodesia and
Nyasaland (Durban, 1983)
2

Unpublished sources

Macmillan Diary, Bodleian Library, Oxford

798

BIBLIOGRAPHY 2

3 Select list of published books
Apart from autobiographies, only books which draw substantially on archival
materials are listed here.
R Aldous & S Lee, eds, Harold Macmillan and Britain's world role (London,
1996)
Lord Alport, The sudden assignment: being a record of service in Central Africa
during the controversial years of the Federation of Rhodesia and Nyasaland,
1961-1963(London, 1965)
Col in A Baker, Retreat from empire: Sir Robert Armitage in Africa and Cyprus
(London, 1998)
Colin A Baker, State of Emergency: crisis in Central Africa, Nyasaland,
1959-1960 (London & New York, 1997)
G Balfour-Paul, The end of empire in the Middle East: Britain 's relinquishment
of power in her last three Arab dependencies (London, 1991)
G R Berridge, Economic power in Anglo-South African diplomacy:
Simonstown, Sharpeville and after (London, 1981)
M Blundell, So rough a wind: the Kenya memoirs of Sir Michael Blundell
(London, 1964)
Judith M Brown & W R Louis, eds, The Oxford history of the British empire
vol IV The twentieth century (Oxford, 1999)
M Camps, Britain and the European community, 1955-1963 (Oxford, 1964)
P Darby, British defence policy east of Suez, 1947-1968 (London, 1973)
Harold Evans, Downing Street diary: the Macmillan years, 1957-1963 (London,
1981)
Hugh Foot, A start in freedom (London, 1964)
J S Garner, The Commonwealth Office, 1925-1968 (London, 1978)
T N Harper, The end of empire and the making ofMalaya (Cambridge, 1999)
Robert Holland, Britain and the revolt in Cyprus, 1954-1959 (Oxford, 1998)
Lord Home, The way the wind blows: an autobiography (London, 1976)
A Horne, Macmillan vol 11 1957-1986 (London, 1989)
David Hunt, On the spot: an ambassador remembers (London, 1975)
J Iliffe,A modem history ofTanganyika (Cambridge, 1979)
William Jackson, Withdrawal from empire: a military view (London, 1986)
Alan James, Britain and the Congo crisis, 1960-1963 (London, 1996)
Charles H Johnston, The view from Steamer Point: being an account of three
years in Aden (London, 1964)
Wolfram Kaiser & Gillian Staerck, eds, British foreign policy, 1955-1964:
contracting options (Basingstoke & New York, 2000)
A H M Kirk-Greene, On Crown service: a history of HM Colonial and Overseas
Services, 1937-1997 (London, 1999)
R Lamb, The Macmillan years, 1957-1963: the emerging truth (London, 1995)
D Ledger, Shifting sands: the British in South Arabia (London, 1984)
W David Mclntyre, British decolonization, 1946-1997: when, why and how did
the British empire fall? (London, 1998)
Harold Macmillan, Memoirs :
vol IV Riding the storm, 1956-1959 (London, 1971)
vol V Pointing the way, 1959-1961 (London, 1972)
vol VIAl the end of the day, 1961-1963 (London, 1973)

BIBLIOGRAPHY 2

799

Reginald Maudling, Memoirs (London, 1978)
J D B Miller, Survey of Commonwealth affairs: problems of expansion and
attrition, 1953-1969 (Oxford, 1974)
K 0 Morgan, Callaghan, a life (Oxford, 1997)
P Murphy, Party politics and decolonisation: the Conservative Party and British
colonial policy in tropical Africa, 1951-1964 (Oxford, 1995)
P Murphy, Alan Lennox-Boyd: a biography (London, 1999)
K Pieragostini, Britain, Aden and South Arabia: abandoning empire (London, 1991)
V L Porritt, British colonial rule in Sarawak, 1946-1963 (Kuala Lumpur, 1997)
J Redcliffe-Maud, Experiences of a optimist: memoirs (London, 1981)
R Sheperd, lain Macleod (London, 1994)
I R G Spencer, British immigration policy since 1939: the making of multiracial Britain (London, 1997)
D R Thorpe, Alec Douglas-Home (London, 1996)
T Tlou, N Parsons & W Henderson, Seretse Khama, 1921-1980 (Braamfontein,
1995)
G K N Trevaskis, Shades of amber: a South Arabian episode (London, 1968)
H Trevelyan, The Middle East in revolution (London, 1970)
Roy Welensky, Welensky's 4000 days: life and death of the Federation of
Rhodesia and Nyasaland (London, 1964)
J W Young, Britain and European unity, 1945-1992 (London, 1993)

4

Select list of published articles
N J Ashton, 'A microcosm of decline: British loss of nerve and military
intervention in Jordan and Kuwait, 1958 and 1961' Historical Journal vol XL
(1997) pp 1069-1083
S J Ball, 'Harold Macmillan and the politics of defence: the market for strategic
ideas during the Sandys era revisited' Twentieth Century British History
vol VI (1995) pp 78-100
S J Ball, 'Harold Macmillan, the Second World War and the empire' in R Aldous
& S Lee, eds, Harold Macmillan, aspects of a political life (London, 1999)
pp162-176
S J Ball, 'Selkirk in Singapore' Twentieth Century British History vol X (1999)
pp 162-191
J Darwin, 'Central African emergency, 1959' Journal oflmperial and
Commonwealth History vol XXI (1993) pp 217-234
D K Fieldhouse, review of D J Morgan, The official history of colonial development
(5 vols) in English Historical Review vol XCVII (1982) pp 386-394
P J Henshaw, 'Britain, South Africa and the Sterling Area, 1931-1961'
Historical Journal vol XXXIX (1996) pp 197-223
R F Holland, 'The imperial factor in British strategies, from Attlee to Macmillan,
1945-1963' Journal oflmperial and Commonwealth History vol XII (1984)
pp 165-186
A G Hopkins, 'Macmillan's audit of empire, 1957' in P Clarke & R C Trebilcock,
eds, Understanding decline: perceptions and realities in British economic
performance (Cambridge, 1997) pp 234-260
D Horowitz, 'Attitudes of British Conservatives towards decolonisation in Africa'
African Affairs vol 69 (1970) pp 9-26

800

BIBLIOGRAPHY 2

A Howard, 'lain Macleod: the "dark horse" at the back of the Tory field' Listener
(9 Oct 1980) pp 457--458
R Hyam, 'The parting of the ways: Britain and South Africa's departure from the
Commonwealth, 1951-1961' Journal of!mperial and Commonwealth
History vol XXVI (1998) pp 157-175, repr in P Burroughs & A J Stockwell,
eds, Managing the business of empire: essays in honour of David Fieldhouse
(London, 1998)
R Hyam, 'Winds of change: the empire and Commonwealth' in W Kaiser & G
Staerck, eds, British foreign policy, 1955-1964: contracting options
(Basingstoke & New York, 2000) pp 190-208
J Iliffe, 'TANU and the Colonial Office' Tanzania Zamani: a Journal of Historical
Research and Writing vol Ill no 2 (1997, Historical Association of Tanzania,
Dares Salaam) pp 1-62
Matthew Jones, 'Creating Malaysia: Singapore security, the Borneo territories,
and the contours of British policy, 1961-1963' Journal oflmperial and
Commonwealth History vol XXVIII (2000) pp 85-109
G Krozewski, 'Sterling, the "minor" territories, and the end of formal empire,
1939-1958' Economic History Review vol XLVI (1993) pp 239-265
W R Louis, 'Harold Macmillan and the Middle East crisis of 1958' Proceedings of
the British Academy vol XCIV (1996 Lectures and Memoirs, 1997) pp
207-228
W R Louis & R E Robinson, 'The imperialism of decolonisation' Journal of
Imperial and Commonwealth History vol XXII (1994) pp 462-511
W D Mclntyre, 'The admission of small states to the Commonwealth' Journal of
Imperial and Commonwealth History vol XXIV (1996) pp 244-277
lain Macleod, 'Trouble in Africa' Spectator no 7075 (31 Jan 1964) p 127
lain Macleod, 'Blundell's Kenya: review of So rough a wind' Spectator (20 Mar
1964) p 366
LW Martin, 'The market for strategic ideas in Britain: the "Sandys era"'
American Political Science Review vol LVI (1962) pp 23--41
LW Martin, 'British defence policy: the long recessional' Adelphi Papers no 61
(Institute for Strategic Studies, 1969)
R Ovendale, 'Macmillan and the wind of change in Africa, 1957-1960' Historical
Journal vol XXXVIII (1995) pp 455--477
A J Stockwell, 'Malaysia: the making of a neo-colony?' Journal of Imperial and
Commonwealth History vol XXVI (1998) pp 138-156, repr in P Burroughs &
A J Stockwell, eds, Managing the business of empire: essays in honour of
David Fieldhouse (London, 1998)
A J Stockwell, 'Ending the British empire: what did they think they were doing?
An inaugural lecture' (Royal Holloway, Egham, 1999)
R C Thompson, 'Conflict or co-operation? Britain and Australia in the South
Pacific, 1950-1960' Journal of Imperial and Commonwealth History vol
XXIII (1995) pp 301-316

801

Index of Main Subjects and Persons

This is not a comprehensive index, but a simplified and straightforward index to
document numbers, together with page references to the Introduction in part I, the
latter being given at the beginning of the entry in lower-case roman numerals. It is
designed to be used in conjunction with the summary lists and chapter headings of
the preliminary pages to each volume-part. It provides a quick finding-aid to the
leading British policy-advisers and decision-makers. As far as persons are concerned,
only in the case of key figures (Macmillan, Home, Lennox-Boyd, Macleod and
Sandys) are the entries subdivided by subject; a preceding asterisk indicates
inclusion in the Biographical Notes at the end of part 11. Where necessary (eg, in
particularly long documents), and if possible, paragraph numbers are given inside
round brackets. The following abbreviations are used:
A - appendix or annex
N - editor's link-note (before main text of document)
n -footnote
Documents are divided between the volume-parts as follows:
nos 1-299
part I
nos 300-583
part 11

Abdul Rahman, Tunku lviii- lix, lxvii, 260 n 1,
261, 263- 271, 451 n 3, 453, 454, 457, 564
Abubakar Tafawa Balewa 20 n 2, 45, 109, 330,
347, 382, 451 n 2, 452, 457, 458, 524, 542, 564
Adair, A R 82
Adams, Sir Grantley lx-lxi, 35, 273 n 4, 280, 540 n 1
Aden lvi- lviii, 2 (134- 165), 3 (12), 41, 50, 77, 80,
127, 188- 215,430, 545A
Adoula, C 395 n 6, 399-403
Adu, A L 138 n 3
Mrican policy, general xxxvii, lxx, 17, 19- 22,
35-40, 44, 56,85,343,344,376,377,380,382,
387,405,414, 416
aid policy lxiii- lxvi, 2 (124), 17 (IV, 17-20), 20,
39,156, 308,317, 327- 353,374,382,389
al-Asnaj, A !vi, 210 n 2
Alford, Sir R 291 N
Alien, ME 89, 103, 331, 332, 561
Alien, Sir R 223
*Alport, Lord (C J M) 37, 82 n 2, 88, 91, 95 n 1,
103 n 1, 302, 323, 327, 343, 475, 479 n 2, 531,
536
*Amery, J xxviii-xxix, xlix, lvii, 35 n 1, 141, 191,
193, 194, 199 n 4, 202, 237, 248, 263, 264, 274,
277, 278, 280, 281, 434 n 1

Anglo-American relations xxxvi, lxviii-lxx, 2
(3ll, 334-336), 4 (9), 13, 17, 55, 57, 71, 75, 76,
79,80,293,294,331,370,374-391,426,427,
535 (91), 541
Angola 383, 413 (see also Portuguese empire)
ANZUS Pact 391, 543, 548
appeal courts lxxix, 103, 533, 537
Arden-Clarke, Sir C xxxi, lii, lxxvi, 486 n 2
Armitage, Sir R liv, 31, 494
Armstrong, W 319, 327
Ascension Island 391
associated status lxxix- lxxx, 46, 49, 561, 565, 566
Astley, BA 357
Australia xliii- xliv, lxxviii, lxxxi, 9, ll, 63, 90,
372,373,417,453,540,543,554-560,565
Awolowo, 0 2 n 3, 100 n 1, 105
Ayub Khan, M 260 n 2, 453 n 2, 457, 459
Azikiwe, B N 2 n 2, 100 n 2, 105, 330

Baharoon (Baharun), Z A 210 n 1
Baker, H C 433, 434, 565
Banda, Hastings xlv, liv- lvi, lxxvi, 23, 494 n 3,
496,498, 505,507-512,521,523
Banda, T D T 494 N

802

INDEX

Bandaranaike, Mrs S lxvii, lxxv, 453 n 4, 457
Bank of England 300, 442, 516
Barbados !xi, 50
Barber, A 401 n l
Barclay, C F R 387
Baring, Sir E xxxix
Barotseland 505, 506
Basutoland xi, lxxvi, 477, 478, 488,491 (see also
High Commission Territories)
Bates, J D 565
Bayoomi (Bayyumi), H 197 n l , 203, 210 n l
Bechuanaland lxxvi, 477, 479, 483 (see also High
Commission Territories)
Beeley, H 381
Belcher, R H 438, 446
Bello, Sir A (Sardauna of Sokoto) 330 n 3
*Bennett, J S xxxi, xi, 353, 355, 358 N, 361
Bermuda lxvii, lxix, 2 (337), 46, 47, 54, 374,
545A, 565
Birch, N 302
Bishop, FA (Sir) 59, 326 n l
Black, Sir R 259
Blackburne, Sir K 280 n 2
Blair, 0 R 90, 334, 556
Bligh, T J (Sir) xxxvii- xl, 42, 91, 254 n 3, 266 N
Blood, Sir H 36 n 4, 129 N, 246 n l, 248, 249
Blundell, Sir M 29 n 3, 116, 160 n l , 161 N
Boothby, E B 382, 393
Borneo, North 2 (298), 41, 262, 268 N, 308, 367 A
Boss, WG 324
Bottomley, J R A 334, 446
Bourdillon, HT 203, 355, 375, 562 n l, 565
Boyd-Carpenter, J 180
Boyle, SirE 107, 156, 174, 323,325
Bradshaw, R L 277
Branney,L 25, 27,197
Briggs, L R 35, 160, 292
Britten, R G 437
broadcasting 6, 186, 306, 332, 347, 352, 373,
387, 525 (10), 531, 570
*Brook, Sir N xxx, xxxii- xxxiv, xxxvi, xxxviii, xi,
lxxvi, lxxviii- lxxix, lxxxi, 2, 4 N, 17,26 N,
35 n 12, 85 N, 92 N, 95 N, 97, 338 N, 375 n l,
454,534,542, 544, 546,547, 561 N,562,579
Brooke, H 134, 583
Brunei lix, 2 (298), 268 N, 308
Buganda xxxvii, xlviii, 2 (98), 21 n 4, 31,
120-122, 133, 136
Burgh, J C 259
Burnham, L F S 50, 293 N, 299 n l
*Butler, RA xxix, xxxii, lv- lvi, lxvi ii, lxxxii, 42,
73, 74, 95, 213, 238, 321 , 364,372, 391, 422,
447, 470, 472, 504, 507- 518,571 , 576,580, 582

Cabinet committees (see also Chiefs of Staff)
Africa xxxii, xxxvii, lxv, lxxi, 19, 416

xxv

Colonial Policy xxxi-xxxii
Aden 190, 192,196, 200,201, 205
aid 325, 327, 328
Basutoland 477, 478
Cyprus 217, 218,224- 226, 228, 532
East Africa 116, 117, 120, 121, 127, 129,
144,146,153,157,169, 172
general policy 3, 23, 24, 36, 37
Guiana, British 294
Honduras, British 435
Somaliland 184, 186
West Africa 100, 101, 107
West Indies 286, 288
Commonwealth Immigrants Bill 582
Defence lvii, 58, 62-64, 67, 69, 70, 198
Defence & Oversea Policy 49, 51 , 74, 76, 80,
81,211,247, 251,263,264,552,553
Economic Policy xxv, lxiv, lxvi, 301, 302, 350, 352
GEN 6, 10, 321, 395, 407
Oversea Policy xxxii, 297, 298
Cabinet minutes (conclusions) and memoranda
Aden 202, 206, 210
Cameroons 113- 115
Central African Federation 492, 494, 498,
502-504,506- 512,515,517, 518,520,522,
523,526,527
colonial policy, general 45
Commonwealth policy 45, 303, 368, 370, 372,
373, 536
Congo 396, 400- 403
Cyprus 216,219- 222,227,229, 230,232,234,
236, 238- 240
defence policy 53, 60, 72
East Africa lii, 118 (see also Kenya)
economic policy 303, 322, 338, 346, 348
Europe 362- 364, 366- 373
future policy planning 17
Gambia 112
Ghana 106
Guiana, British 299
immigration to UK 571, 572, 576- 581 , 583
India 528
Kenya 158, 159,162,168, 170, 171, 173-180
Malaya/Malaysia 265, 271
Maldives 60
Malta 242, 243, 248, 249, 252, 255
Nigeria 102, 104, 105
Overseas Civil Service 86
prime minister's African tour (1960) 33
Singapore 256
Somaliland 181, 185, 187
South Africa 33, 447, 460, 463-465, 467, 470,
472
Soviet Union 379
Uganda 134
United Nations 413, 422, 467, 470, 472
United States 378
West In dies 284

INDEX
Caccia, Sir H 47, 410
Cameroons 2 (12, 18), 22, 100 (20), 113- 115
Campbell, Sir J 274 n 1
Canada !xi, lxvi, lxix, lxxiii- lxxiv, lxxviii, 11, 22,
58,90,281,364,372,373, 378, 389,416, 423,
529
Carrington, Lord 271, 555
Carstairs, C Y xxxvi, 15, 16, 358 N, 361, 420, 426,
427, 565 N, 566 n 1
Casey, R G (Lord) 550
Castle, Barbara xlv
Central African Federation xxxii, lxx, 3 (4),
20 (59),22,31, 35- 37,42,94,95,391,423,
492- 527, 545 A
Ceylon (Sri Lanka) lxxiv, 90, 304, 453, 457, 533,
542,543
Chadwick (G W St) J xli, lxxx, 82, 258, 331, 332,
334,385,545,546, 555-557, 561
Chap !in, A G F lxxvi, 488
Chesham, Lady 141 n 2
Chiefs of Staff xlix- 1, 2 (170), 61, 114, 183, 220,
264,334,510
China xliv, 2 (231-234, 246), 7 (12- 14), 39 (35),
308, 353, 376,378, 381,387,390,525
Chipembere, H B M 36 n 3, 495 n 2
Chirwa, 0 E C 495 n 3, 496
Chirwa, R W M 494 N
Chisiza D K 495 n 2
Chiume MW K 496 n 3
Christmas Island 541, 555, 558, 559 n 3, 561
Churchill, Sir W S 477, 539
Clark, W A W (Sir) 438
Clarke, R W B 12
Clutterbuck, Sir A xi, 34, 99, 130, 336, 438, 480
Clutton-Brock, A G xlv
Cobbold, Lord lix, 263 N, 266 N, 442
*Cohen, AB (Sir) xxxiii, lxix- lxxi, lxxv, lxxx,
92 N, 136 (33), 356, 382, 405 n 2, 406, 416, 438
cold war xxxvii, lxvi, lxix, lxxv, 2 (243), 17, 26, 32,
55, 61, 353,382,394, 415,420,423,541
Coldstream, Sir G 533
Cole, D L 103
Cole, J S R 141 n 5
Colombo Plan, as a model lxv, 20 (97), 260, 308,
331- 340, 552,564
Colonial Development Corporation lxiii- lxv, 302,
306,309,312, 321- 332,351
Colonial Development & Welfare Acts xxvi,
lxiv-lxv, 2 (311), 3 (6), 111 N, 156, 283 A, 306,
312,315- 320,329- 331,333-335, 342, 343, 349,
351,353
Colonial Office (see also interdepartmental
relations)
advisory committees 355, 357, 359
organisation and future of xxxii, 88, 89, 99,
308
colonial representation at Westminster (see also
Malta) 46, 565-567

803

Colonial Service: see Overseas Civil Service
Commonwealth xxxvi, lxxvii-lxxxii, 381, 528- 583
aid and economic development 301- 303,
336-340,343,344
Trade and Economic Conference (Montreal,
1958) lxii, lxiv- lxv, lxxix, 305, 307, 313,
336
appeal court lxxix, 252, 533, 537
Europe lxxiv, 362-368, 371-373
future evolution 4 A, 5, 11, 14, 17, 39 (37), 45,
48,80, 91, 534-536,540- 553
links 531, 535, 552 (see also sport)
membership 102, 132, 187, 240, 257, 297, 532
smaller colonial territories lxxix, 554- 567
Prime Ministers' Meetings xxvi, xli,
lxxiv- lxxvi, 450 (May 1960), 457 (Mar 1961),
372, 373 (Sept 1962)
South Africa and Southern Rhodesia 423, 437,
445,449--460,525
Commonwealth Relations Office, future of
88-91, 98, 99
communism (see also cold war) xxxix, xli-xliii,
lxviii, 2 (11, 121, 335), 7 (9-10), 20, 39, 42, 44,
79,131,132,227,270,293,350,376- 391,428,
463, 535 (99- 101),549
Congo xxxvii, xxxix, xl, xlvi, lii-liii, lxxii-lxxiv,
22, 39 (57), 40, 65, 110, 113, 122, 145, 147, 155,
160,169,171,174,298,325,326, 382,384,390,
392-403,405,408, 409,412,483,489,499,501,
539
Conservative Party xlvi, lv, lxxiii, 29, 38, 125,
160,161,169,220,240,254,311,322,356,364,
384,458,476,496,500,505,507,518,521,522,
526,541,549-551,578,580,582
Cooray, E J 533 n 2
Corfield, F D 35 n 8
Costar, N E 334
Coutts, Sir W 119 n 3, 133, 136
Cowen, Prof DV lxxvi, 475, 477, 486, 491
Cox, Sir C 356
Crawford, Sir F xlviii, 119, 124, 133 n 2, 143
Croft, Sir W D 276 n 2
Cumming-Bruce, the Hon A 436
Cyprus xxviii, xlii, xlix- 1, lxviii, 2 (217-225), 3
(12), 35, 193 n 3, 216- 241, 331, 391, 532, 534

David, E B 124, 125
Davies, J H V 314
Davies, M J 141 n 4
*Dean, Sir P xxxvi, xliii- xliv, lxxii, lxxviii, 4 N &
n 2, 8, 12, 17 N, 18 n 1, 39 (56), 40, 420, 423,
426,430,468N, 548,556
defence policy xli- xliv, 5, 6, 8, 13, 16, 17, 20 (IV),
42,53- 81,104,105,109,110,208,250,251,
267,270,271 , 331,332, 334,476,523, 528-530
De Klerk, J 462 n 2
Denning, Lord 533 N

804

INDEX

Dept of Technical Co-operation xxxiii, 43, 92- 93,
99, 114,308,346
Derx, DJ 559
Devlin, Lord xlv, 23, 29, 494
Devonshire, Duke of 524 n 3
de Wet Ne!, D C 444 n 3
De Win ton, M G 208 n 3
de Zulueta, P xxxvii, 21, 98, 412, 414 n 1
Diefenbaker, J 336, 451, 452, 457, 543
Dilhorne, Lord 519, 526
Dorman, Sir M lxxvi, 107 N
Dorman, R B 331, 332
Douglas-Home, Sir Alec: see Home, Lord
Drysdale, J G S 182 n 3
Dun can, P 444 n 5
Dutch empire 48, 427, 566

East Africa (see also individual territories) xxxv,
2 (91- 124), 65, 116-118, 123-128, 138, 139,
153, 177, 356, 367 A, 389 N, 412, 414, 415, 424,
545A
east of Suez: see Indian Ocean
Eastwood, C G xxxviii-xxxix, 27, 46 N, Ill N,
291 ,330,334, 382,393,429,533,538, 565
Eccles, Sir D 21, 364, 448
ecological issues lxvii, 136 (29), 360, 482
economic policy, British domestic lxii, lxvi, 3 (6),
5, 17 (I!), 307, 308, 349, 350, 357, 437
economic policy, colonial lxii- lxvi, 300-326
Edinburgh, HRH Duke of (Prince Philip) lxxxi,
9,10, 308,488,531,555
education lxvii, lxxix, 136 (33), 260, 331, 332,
346,351,355-357,387,482,531,535,536,
551- 553,565
Egypt (see also Nasser) lvii- lviii, 2 (103), 188, 348
Emanuel, A 14, 291 N, 300, 314 n 1
English language lxxviii, 5 (14), 6, 7 (6), 21, 260,
308,535, 544, 553
Erasmus, F C 476, 479
Erroll, F 401
Ethiopia liii, 2 (167), 56, 181 N
Europe xxxvi, lxxiii-lxiv, lxxviii, 11- 13, 18,
20 (102),22,42,69,80,287,308,337,362-373,
383,391,540-542,549,550
Evans, H 444 n 6
Ewart-Biggs, C T E 392
Exchequer loans lxiv-lxv, 306, 316, 342, 349,
351

Faber, R 393
Fairn, R D 23 n 1, 159 n 2
Falkland Islands & Dependencies xxvi,
xxxiv-xxxv, lxxi, lxxx, 2 (VII), 41, 54, 306, 431 N,
432, 436, 545 A, 565, 567
federalism liii, !xi, 50, 123, 124, 126, 188, 274,
372,534,544, 545,559,561

Federation of Rhodesia and Nyasaland: see Central
African Federation
Fenner Brockway, A 2 n 5
Festing, F-M Sir F 61, 114, 183, 193 n 2, 247
Field, W J 462 n 3, 519 n 1, 520-526
Fiji xlviii, 2 (337, VII), 46, 292, 296, 430, 545 A,
555-557,559, 560,565
Fisher, N 208 n 2, 215, 560
Fleming Report 36, 37, 124
Fletcher-Cooke, J 119 n 4, 141 n 4
Foggon,G 359
*Foot, Sir H xxxi, xlix-1, lxxi- lxxii, 220 n 2, 222 n 1,
228, 231, 233, 406 n 2, 409, 417, 420, 428, 569
Foster, P M 468, 469
Foster Sutton, SirS (W P) 100 (10) & n 4, 129
Franks Sir 0 (Lord) 341 n 1
Fraser, H C P J 72, 131, 166 n 2, 199, 283 n 1,
292 n 2, 361, 486 n 1
French empire & policy xxvii- xxviii, xlvi, xlviii,
!xi, 2 (69), 19, 20 (44), 22, 44, 111- 115, 176,
334 A, 336, 353, 361, 380, 382, 384 n 2, 408,
416, 420, 424, 427, 541, 545 A, 554-556, 561,
562, 565, 566
Fundikira, AS 143 n 3

Galsworthy, AN 312 n 2, 340, 349
Gambia xxxiv, xlviii, lxxiv, 2 (78-89), 20, 41, Ill ,
112, 347,534,544, 545A,565
Gardiner, R K A 398 n 1
*Garner, Sir (J) S xxxi, xlvii, 48, 99, 527 N, 546
Garson, AD 166 n 1
Ghana xxxv, lxiv, lxvii, lxix, 2 (52), 20, 103, 106,
110,300, 304,327-329,331,355, 358, 361 ,377,
384, 385, 452, 465 A, 539, 541
Gibbs, C G 359
Gibraltar xlviii, lxxx, 2 (195- 198), 3 (12) , 41, 290,
545A, 565
Gichuru, J S 163 n 1, 383 (16)
Gilbert & Ellice Islands xxxv, 2 (VII), 41, 545 A,
556, 559, 560 A
Giles,A F 488
Gizenga, A lxxii, 395, 403
Godber, J B 382 n 1, 415
Goode, Sir W xxxiv, lix, 87
*Gorell Barnes, W L (Sir) xxxi, xxxviii, xlvi, 87,
141 , 156, 182, 183, 188 N, 189, 191, 306 n 1,
307, 325,358,361
Grade, A J 446
Grade, D C P 78
Griffin, Sir A 323 n 6
Griffith-Jones, EN 165 n 1
Grivas, G T 217 n 2
Grobler, J H 475
Guatemala: see Honduras
Guiana, British xlviii, lxvi, lxx, 2 (334- 336), 41,
45,50,293- 295,297-299,374, 391, 534,545A,
548

INDEX
Hadow, Sir G 482 n 1
Hailes, Lord lx-lxi, lxvii, 35 n 2, 272 n 2, 273,
277
Hailsham, Lord xxviii, 531, 571
Hall, H P 558
Hall, Sir R 442
Hammarskjold, D 381 n 3, 393-396
Hammer, E R 25
Harding, F-M Sir J xlix-1, 220 n 2
Harrison, Sir E H 449
Harrison, Sir G 468, 469, 548 n 3
Hasluck, PM C 558
Head,Lord 40,270,382
Healey, D 463 n 2
Heath, E 42 n 1, 308 n 4, 364, 371, 373, 396, 542,
551
*Heath coat Amory, D 6 n 2, 17 N, 21, ll8, 190,
238,239,317,319,333,337,338,363,445
Hickinbotham, Sir T 204
High Commission Territories (see also Basutoland,
Bechuanaland and Swaziland) xxxii, xxxviii,
liv, lxxiv-lxxvii, 2 (VII), 20 (64), 41, 46, 94, 325,
407 n 3, 443, 444,461--463,469,475--491, 545 A
Higham, J D 237
Hill, Or C 531
Hola Camp, Kenya xlv, lxviii, 158, 159
Holt, H 343 n 1, 545 A
Holyoake, K J 457, 524, 553
*Home, Lord (Sir Alec Douglas-Home, 1963)
xxix, xxxiii, xli, lii, lxvi
Aden 210, 214
Africa, general policy 30, 34, 168 n 1, 389 N,
390,414 n 3
Basutoland 4 76--4 78
Bechuanaland 483
Canada, visit to (1964) xli, lxix, 389 ('seachange' speech)
Central African Federation liv-lvi, 492, 496,
498,500- 503,506,511,524,527
cold war 389
Commonwealth lxxviii-lxxix, 302, 550, 553
Commonwealth Relations Office 91, 549 n 3
Congo lxxiii, 394, 395, 397, 399- 402
Cyprus intro l, 241
economic policy and aid 327, 336, 338, 350, 389
Europe 363
Falkland Islands 432
Ghana 327
Guiana, British 295
Honduras, British 435
immigration to UK lxxxi, 569, 583
India 528, 530
Kuwait xliii, 58
Malaysia 268
Maldives 60
Malta 247, 253-255
.Middle East 71 n 7
Nigeria 40, 83, 88, 101

805

Overseas Civil Service 83
South Africa xi, lxxvi, 438, 439, 446--448, 459,
462 n 4, 463, 464, 466 n 3, 467, 473
Swaziland 310, 3ll, 323
United Nations 408, 410, 4ll, 418, 420, 422,
423 n 7, 438
United States 389, 397
West Indies lx, 273 n 1, 277
Yemen 212 n 5, 214
Honduras, British xlviii, 41, 286, 295, 348, 367 A,
431,433--435,534,565
Hone, Sir E D xxxii, 96
Hone, Sir R 173
Hong Kong xliv, 2 (231- 246), 9, 10, 41, 69, 258,
259, 367, 371, 545 A, 561
Hood, Lord xliii, 380 n 1
Hopkinson, H L intro l, 193 n 3
House of Commons debates and statements
33 N, 98 n 2, 193 n 3, 329, 369, 474, 476, 483,
507,540,550,577,580-583
House of Lords debates 327-329
Houghton, H 357
Howick, Lord (SirE Baring) 321 n 3, 323,
324 n 1
Hudson, R S 25
Huggins, G M 505 n 1
Huijsman, N B J 245, 290, 565
human rights liv, lxvii- lxviii, 23 N, 24, 103-105,
159,163,164,172,174,221,361,414,415,457,
463,487, 495,499,509, 530,563
Hume, Sir Nutcombe 309 n 3, 323
Hunt, J J B 475
Hunt, D W S xi, 444, 475,479
Hurd, Sir A 128
Hyde-Clarke, EM 355 n 1

immigration to UK lxxxi-lxxxii, 285, 535 (76),
568-583
imperial preference 3 (6), 14, 437, 460 N
India lxxi, lxxiii-lxxiv, lxxviii, 2 (13), 7, 45, 90,
305,341,342,453,454,457,528- 530,541,563,
568- 570
Indian Ocean, defence facilities xlii- xliv, 60,
72- 76,80,205,289
Indonesia (Confrontation) xliii, lx, 73, 79, 267 N,
270, 271
Inman, J 357
inter-departmental relations xxv- xxvi, xxxii, lvii,
lxxii, lxxxi, 14, 82, 90- 99, 308, 315-319, 355,
418--420,555,556,558,563
Iraq xliii, 4, 56, 59 (see also Kuwait)
Ireland lxxxii, 11 A, 443, 561, 569, 581, 582

Jackson, Sir R 539
Jagan, C xlviii, lxvi, lxx, 45, 50, 276 n 1, 293 N,
294, 297-299, 367 A, 409, 410, 426, 542, 544

806

INDEX

Jamaica !xi, 276, 281, 284, 545 A, 573, 574 (see
also West Indies)
lames, J M C 82
Jamieson, G W 274- 277, 280, 281, 514
Jebb, Sir Gladwyn xxxvi, 18
Jeffries, Sir C xxv-xxvi, 99
Jerrom, T C 426, 427, 434
Johnson, Sir A 309 n 1
Johnston, Sir C xxxi, lvii, 127, 199-208
Johnston, J B xxxix, 525

Kambona, 0 S 119 n 5, 145, 177 n 1
Karume, Sheikh 139 n 3, 390 n 2
Kasavubu, J lxxii, 392 N, 394
Kashmir lxxviii, 7 (15), 45, 457, 528
Katilungu, L 501 n 1
Kaunda, K D lv, 421 n 2
Kenya xi, xlviii, lii-liii, 2 (94-95), 20 (56), 23, 31,

immigration to UK lxxxi, 569
interdepartmental relations 88, 91
Malta 54, 242, 244, 254
New Hebrides 554
Nigeria xlvii, 82, 100- 105, 330
Overseas Civil Service 82
Sierra Leone 107 N, 334 A
Singapore 256
Somaliland 184
Tanganyika li, 141
West Indies 228, 273
Le Tocq, E G 138
Lewis, Sir (W) A 287, 357 n 1
Liesching, Sir P xxxi, 475, 476
Lim Yew Hock 256 n 1, 261 n 3
Lintott, Sir H 34, 103, 257, 327, 332, 336, 382,
438, 475, 479, 561, 562 n 1, 5.63 n 1, 564
Lloyd, G 531
Lloyd, (J) Selwyn (B) xi, lxvii, lxix-lxx, lxxviii,

35-37,41,116,123,127,128,131,136,153,
157-180, 353,489,521
Kenyatta, J liii, 51, 127, 128, 150, 163 n 2, 164,
166,168, 169, 175,419
Kilmuir, Lord xxxii, 101, 115, 121, 162, 163, 169,
232, 242 N, 325, 328, 461 , 505, 533 N, 537, 577,
578
Kintu, M 122 n 1
Kirkman, CA 197
Kirkness, D J 353
Kisch, J M 324
Kitcatt, P J 276
Kiwanuka, B KM 133 n 1
Kuwait xlii-xliii, !vi, 17 (Ill, 61), 58, 59, 68, 77,
188,304

21,57,67, 217, 221,222, 225- 227,236, 238,
253,321,322, 328,337,341,348,363,378,379,
440,447,448,549
Lloyd, Lord 2 (134, 168), 32, 38 N, 181, 193 n 5
local government policy 25
Longden, G J M 438
Louw, EH lxxv, 444 n 2, 450 N, 475
Lovell, A H 442
Luce, Sir W lvii, 71 n 6, 77, 188, 193 n 5, 197,
198 n 1
Luke, S E V 275 n 1
Lumumba, P xxix, lxxii, 39 (57), 384 n 1, 392 N,
393,394,401
Lyttelton, 0 (Lord Chandos) 2 (15, 17, 94), 31,
100 n 1, 150 n 2

Labour Party 23, 29, 158, 159, 291 N, 463,

*MacDonald, M J xxxiii, xxxvi, liii, lix, lxix, 4 N, 7,

474-476,493, 494, 525,54 1,550,561,582
la Corbiniere, Dr C 573 n 1
*Laithwaite, Sir G xxxi, 88, 99, 103, 438
Lansdowne, Lord lxxiii, 490
Larmour, EN 561
Lee, Sir F xxxiv, 442
Lee Kuan Yew lviii, 261, 264 n 2, 268, 270
Lees, S L 319
legal matters (see also appeal courts) 103, 105,
535

MacKenzie, KW S 353 n 2
Maclennan, I M R 106 N
*Macleod, lain N xxviii-xxx, lxxi
Aden lvi-lviii, 198, 200- 202
Mrica, general xl- xli, xlviii, lv, 29, 36, 360
aid policy 92 N, 306 n 1
Cameroons 113, 115
Central Mrican Federation 31, 35-37, 495,

*Lennox-Boyd, AT xxviii-xxix, xxxi, xxxv-xxxvi,
xlii, xlv
Aden lvii, 190, 192, 195, 196
Bermuda 54, 354
Colonial Development & Welfare Acts xxviii,
lxv, 312 n 1, 315, 316, 318

colonial policy, general xxxiv, xxxvii, xlvi, 1, 6,
21,23,24,54,302,375,377,549
Cyprus intro I, 217, 222, 233, 237
East Mrica xlviii, lii, 116, 157 N, 159
Falkland Islands & Antarctica 54, 432

177, 341, 388 (8), 451 n 6, 481, 528

496 n 1, 502, 503, 521

colonial policy, general 35, 36, 360, 361 n 3
Commonwealth Relations Office, future of 91
Cyprus 35, 239
East Mrica, general 31, 117, 118, 123,
125- 128

economic policy 306 n 1, 321, 322, 337,
340 n 2

Europe 367
Gambia 111 , 112
Guiana, British 293
immigration to UK lxxxi-lxxxii, 578

INDEX
Kenya xlv, xlviii, lii, 23 N, 31, 35-37, 85 N,
124, 128, 160, 161, 164-167
Malta 31, 35-37, 246, 248, 249
Nigeria lxviii, 86 N, 109
Overseas Civil Service xxxiii, 35, 85-87
Sierra Leone 35, 108, 335
Somaliland 35
South Africa xi, 441
Tanganyika li, 31, 35-37, 124, 144- 148, 150,
152, 153, 154 n 2, 156
Uganda 31,35-37,120,121
West Indies lx, 35- 36, 64, 279, 281-284
Zanzibar lxxxi, 31, 35-37, 129, 130
*Macmillan, Harold xxix-xxx
Aden xliii, lvii, 192, 198 n 1, 201
Africa, general xxx, xxxviii, liv, 21, 29, 31-33,
38,56,134,338,414,424
Algeria and French empire xxvii-xxviii, xlvi,
38,424,541
Cameroons 114
Central African Federation 95, 96, 160 n 8,
423,493,494,497,498,502-507,511-520,
522,526
cold war lxix, 32, 457, 541
colonial policy, general xxvii, xxxiv, lxiii,
1, 35 n 12,85 N, 86 N
Commonwealth lxxvii- lxxviii, 303, 373,
531,536,537,539,541,546,549,577,578,
582
Commonwealth Relations Office, future of
xxxiii, 91
Congo lxxii, 398, 399 n 1, 401, 403
Cyprus xlix-1, 216-220, 224, 225, 227, 229,
232-234,532
defence policy xxviii, xli- xliii, 4 N, 56, 61 , 62,
66, 72
.
East Africa 117, 121, 124 n 3, 125, 128 n 2,
146, 156 n 3, 159, 164, 168 N, 169, 180
economic policy 308, 337 n 2, 338, 341
Europe lxxiv, 363-366, 368, 370, 373
future policy, general planning xxxvi, 1, 4 N,
8, 21, 42, 561 N
Ghana 539
government departments xxxiii, 91, 93, 95- 98,
346
Guiana, British lxx, 295, 398
High Commission Territories xxxii, lxii, 428 N,
483 n 2
Honduras, British 435
Hong Kong 9, 10, 258
India 7 n 3
Ireland lxxxii, 582
Kenya xxviii, xlv, lii- liii, 24, 85 N
Malta 247, 250
New Hebrides 554
Nigeria 109 n 3
Pacific Islands lxxix, 9, 10
Somaliland lxxxi, 184-186, 187 N

807

South Africa 32, 33, 414, 424, 443, 445 n 2, 449,
450, 452,454 n 2, 455-458,461,467,479 n 2
Cape Town speech (1960) and its impact
xxvii, xxx, xxxviii-xl, xlvii, lii, lxxiii, lxxv,
27,28,32,33, 147,160, 197,260N,444,
446, 454, 480 n 3, 481, 499, 549
South-East Asia lix, 260, 264-267, 269,308
Swaziland 310 N & n 3
United Nations 407 n 3, 410 n 2
United States lxxvii, 370, 374, 375, 398
West Indies lx, lxxxi, 273 n 2, 282 n 1, 283 n 3
McPetrie, J C 27, 533
*Macpherson, Sir J xxxi, 141, 275, 434 n 1, 569,
574
Maddocks, Sir K 292 n 1, 296
Makarios, Archbishop xxxii, xlix- 1, 216 n 1, 234,
237, 239,542
Makins, Sir R 4 n 1, 319
Malan, D F 32
Malaya/Malaysia xlii-xliii, lviii-lx, 2 (261-262),
3 (12),41,45, 79,90,257,260-271,331,332,
388, 457 (2), 545 A
Maldive Islands xliv, 60, 289
Malta xlviii, lxxx, 2 (207-213), 3 (12), 31, 35-37,
41,45,50,242-255,534,545A,561,565,566
Mandela, Nelson lxxiv, 474 n 2
Manders, R H D 567
Manley, NW !xi, lxxxi, 35 n 4, 36 n 5, 272 n 1,
276, 281, 283, 284, 574 n 2, 579
Mansergh, Prof P N S xlix
Margai, Sir M 107 N, 108, 334 A, 522 n 2
Marnham, J E 565, 568, 569
Marshall, R S 360
*Martin, Sir J xxxi, lxxi, 131, 147, 151, 197, 199,
203,237,406,420
Marwick, B (Sir) lxxvi-lxxviii, 484
Masterson, H B xlv
Mau Mau xlv, li, liii, 2 (124), 23, 24, 35, 116, 143,
158, 159, 168, 173, 270 (15), 494
*Maud, Sir J xxxi, xxxviii-xl, lxvii, lxxiv-lxxvii,
438, 450N,451,462,463,479,482,490
*Maudling, R xxix-xxx, xlii, liii, lv, lix-lx,
lxxi- lxxii, 69, 72, 95 N, 132, 168-176, 251, 286,
288, 294, 297, 325, 341 n 2, 352, 362, 363, 366,
371,407,410,417,419,421,422,425,435,487,
504-506,547,551
Mauritius lxxx, 2 (VII), 41, 75, 367 A, 545 A
Mboya, T J 31 n 5, 116 n 1, 123, 124, 160, 163,
173, 177
Meadows, PH 161 n 1
Melville, E 197, 199, 245
Men on, V K K lxxi, 528 n 1
Menzies, Sir R 336, 451, 457, 524, 540, 541, 543,
549,555,557
Middle East, general policy 55, 57, 69- 71, 80,
188,212
Miles, F S 138
Milverton, Lord (Sir A Richards) 327 n 3

808

INDEX

Mintoff, D 31 n 1, 242, 244, 245 N, 254
missions (Christian) lxviii, 2 n 8, 21, 32, 559
*Monckton, Sir W liv, 4 N, 33, 35, 121, 146 n 2,
495 n 1, 496, 499, 500, 506
*Monson, (W B) L (Sir) xxxi, lxxxiv n 78, 27,
119, 121, 130, 131, 133, 135, 141 N, 147, 149,
151,155,276,353,361,426, 488-490
Mooring, Sir G 31, 124, 127, 129- 132
Mordecai, J S 275 n 6
Moreton, J 0 245
Morgan, J C 131, 135, 151, 204
Morris, 0 H xxxviii-xxxix, 383 n 4, 565
Morris, Sir P 356
Morse, Prof C 323 n 5, 479 n 1, 482
Moshoeshoe 11 488 n 4
Mountbatten, Lord lxxvi, 61, 65, 70, 183, 264
Muller, Dr H 473 n 1
Munster, Lord 36 n 1, 122 n 2
Mutesa 11, Kabaka 120 n 1 (see also Buganda)
Mwakangale Mugogo, J B 141 n 3

Nash, W 451 n 5
Nasser, G A xliii, lvii, 2 n 1 (225), 51 n 2, 55, 71,
78, 188, 213, 383, 391
nationalism, policy towards in colonies xxvii,
xxxviii, 2, 17 (!), 19, 20, 25-27, 31, 32, 39, 44,
51, 65, 100, 116,172,188,200,359, 382,383,
415, 525, 542 (for Arab nationalism, see Nasser,
Aden, Zanzibar; see also Central African
Federation)
Nauru 417nl
Nehru, J xxix, lxxv-lxxvi, lxxviii, 7 n 1, 260, 383,
423, 450,452N, 457, 542, 549
Newfoundland 563
New Hebrides lxxxi, 41 , 49, 545 A, 554-560
New Zealand lxxx-lxxxi, 2 (VIII), 11, 49, 52, 79,
90, 372,373,453,545, 560, 565
Ngala, R G 127 n 1, 164, 166
Ngei, P 173 n 2
Nigeria xxxv, xlvii, lxvii-lxviii, 2 (9- 53), 20, 27,
40, 82,84, 87- 89,100-105, 109,110,330- 332,
372, 382, 407, 449, 489 (13)
Nkomo, J M N 421 n 1
Nkrumah, K xlvii, lxv, lxix, lxxvi, 20 n 1, 30, 34,
39 (34) , 92 N, 106,327, 338 N, 339, 382- 384,
423, 451 n 1, 457
Nyasaland (see also Central African Federation)
xlv, liii-lv, 31, 405, 495, 496, 505, 508- 513
Nyerere, Julius K xlvii, li-liii, lv, lxxvi, 31 n 2, 35,
116, 126, 127, 140 n 2, 144-154, 177, 405 n 3,
409, 521, 522 n 1, 525, 548

Obote, M 133 n 2, 136, 138 N
O'Brien, C C 395 n 5
O'Brien, T J 28
Ocean Island 560 A

Odebiyi, J A 0 330
Odinga, A 0 124, 173 n 1, 175 n 1, 387, 390 n 3
oil !vi, 2 (135, 298), 17 (III, 61), 51, 71, 77,
80 (27), 188, 304, 391
Okotie-Eboh, F 330
Olivier, B 252 n 2, 254, 255
Ormsby-Gore, D (Sir) 187 n 1, 423
Overseas Civil Service xxv- xxvi, xxxiii- xxxiv,
82-87, 136(35), 142, 149,340,342,509

Pacific Islands (see also individual territories)
lxxix-lxxxi, 427, 554- 560
Padmore, Sir T 309
Pakistan lxxiv, lxxvii-lxxviii, 58, 82, 90, 103, 110,
334, 415,452, 453,457, 529,568-570
Pandit, Mrs V L 453 n 3
Papua, New Guinea xlvii, 545 A, 558, 559, 561
Parsons, M H 442
Pearson, Lester lxxvii, 524, 548
Peck, AD 314, 319, 562 n 1
Perham, Margery 393
Persian Gulf xliv, lvi, 57, 68, 77, 78
*Perth, Lord xxix, xxxiv, xxxviii, lv, lxxiv, 67, 119,
121, 131, 133, 135 n 2, 141, 145, 147, 158, 164,
185, 197, 205,221, 237, 243, 247,250,254, 259,
285,291,302,323, 340, 374, 569
Pettitt, R G 567 n 3
phosphate 560
Pike, Sir T 182
Pink, I T M 404
Pitcairn Island lxxx, 556, 557, 559
Pliatsky, L 333
policing and colonial security 23, 24, 26, 100 (6),
103,105, 115,116, 141, 179, 199,212,246, 270,
294, 334,389, 393,505,512, 521,539, 560, 562,
570, 572,583
Portuguese empire 19, 21, 39, 40, 155, 380,
382- 384, 403, 408, 412,413, 428, 566
Powell, J Enoch 310 n 3
*Poynton, Sir A Hi! ton xxxi, xxxiii, lxviii, lxxi,
lxxxii, 25, 46 N, 87, 99, 119, 124, 130, 131,
197,215,276,281,291,292, 309,315,327,
347,355,360,405, 417, 420, 429,533,559,
565,568
Prain, Sir R 495 n 4
press xxxviii, 29 N, 36, 37, 42, 233, 351, 384,
444,469, 474,525, 527, 529, 543,549,564,
568
Price, G 431 N, 433
Prince Philip: see Edinburgh, Duke of
Pritchard, N (Sir) 131 n 2, 382
Profumo, J lxxxi, 115, 531 , 568 n 1, 570
publicity lxvi, 347, 351, 374, 531, 572, 574

Queen Elizabeth 11 and the Commonwealth
384, 443, 539, 541, 547

103,

INDEX
race relations lxvii, 2 (VII), 3 (14), 20 (IV & V),
32,130,292,296,354,393,438,457,541,554,
568-583 (see also South Africa)
Radcliffe, Lord intro I, 2 n 6, 216 n 2, 217-219,
229,234
railways lxiii, 310, 311, 325
Raisman, Sir J 105 n 1, 124 n 1, 126, 489
Ramage, Sir R 140, 141 n 7, 143, 144
Ramsbotham, PE xxxiii, xxxv-xxxvi, 4 n 1,
13 n 1, 26 N, 562 n 1
Reid, Lord lxv, 101 n 3
Reilly, Sir B 197 n 3, 204
Reith, Lord lxv, 309 n 2, 327
Renison, Sir P 31 n 6, 87 n 1, 124, 152, 164 N
Rennell of Rodd, Lord 327 n 2
research, colonial xxxv, lxvi, 306, 312, 330, 332,
360, 535 (57)
Rhodesia, Northern (see also Central African
Federation) liii-lvi, 488, 502-504, 506, 513,
520
Rhodesia, Southern (see also Central African
Federation) xlv, xlviii, lxxii, 428, 514-517, 548
Rickett, Sir D 308 n 5, 333
Robertson, Sir J W xlvi-xlvii, 104, 109 n 2, 132
Robertson, J H xxxviii-xl, 289
*Rogers, P lx-lxi, 80, 272, 274, 275, 280, 281,
434,559,568,569,575
Rolfe, B E 130, 360
Rose, CM 436
Rowan, Sir L 304 n 1
Rumbold, (H) Algernon (F) (Sir) 323, 327, 331,
332,446
Rusk, D Dean 74, 293 n 2, 295, 397 n 1, 408, 427
Russell, John lxxviii

St Helena xlviii, lxxx, 2 (VII), 41, 291, 314, 565
Salisbury, Lord xxix, xxxi-xxxii, lxxxiv n 82, 1, 38
216
Samoa, Western lxxx, 46, 48, 49, 534, 545
Sandys, Duncan E xxix-xxx, xxxiii-xxxiv, lxxiv
Aden 190,206,208-211
Africa, general 382
Central African Federation lv, 502-506, 511,
526, 527 N
Colonial Development & Welfare Acts lxv, 349
colonial policy, general xli, 51, 52, 417
Commonwealth 547, 582
Cyprus 217,230
defence 53
Europe 365,368,371
Ghana 384
Guiana, British lxx, 293 n 1, 294, 298, 299
High Commission Territories 325, 491
Kenya 178, 179
Malaysia 265, 266 n 1
Malta 252, 254, 255
Nigeria 104, 110

809

Somaliland 181
South Africa 465, 471
South-East Asia 345
Tanganyika 156
United Nations lxxi, 407, 417, 429
West Indies 50
Zanzibar 137, 139 n 1
Sarawak lix, 2 (298), 268 (see also Malaysia)
Sauer, P 462
Sayers, G 356
Scott, D A 525
Scott, Sir R xxxviii, 70 n 2
Scrivenor, T C (Sir) 310 N, 475 n 1
Selkirk, Lord lix, 260, 262, 269, 308 n 1 & n 6
Selwyn, P 14
Senanayake, D S 535 (55)
Seretse Khama lxxiv, 476 n 1, 483 N
Seychelles 2 (VII), 41, 75, 289
Shannon, GB 34,475
Sierra Leone xlvii, 2 (57-73), 14, 20, 22, 35, 107,
108,334,335,465
Simpson, J T 133 n 3
Sinclair, Lord lxv, 306, 321 n 1
Singapore xliii-xliv, lviii-lx, lxvii, 2 (254-262),
3 (12), 16, 17 (Ill, 86-87), 69, 79, 80, 246, 256,
260,261,264,268,269,534,545A
smaller colonial territories: see Commonwealth
Smuts, J C 32, 382 n 21
Smith, !an 524, 525, 527
*Snelling, Sir A xxxviii, lxix, 34 n 2, 103, 331,
382, 384, 417, 561, 562 n 1
Soames,C 364,365,368,371
Sobhuza II lxxiv, lxxvi- lxxvii, 310 N, 484 n 1,
486,487
Solomon Islands xxxv, xlvii, 2 (VII), 9, 10, 41, 545
A, 555, 556, 559, 560 A
Somaliland xlvi, liii, 2 (167-173), 20 (51), 35,
126, 181-187
South Africa lxxiv-lxxvi, 11 (13), 437-474
apartheid xxxi, xxxv, 20 (63), 44 (VII), 405,
447,448,457,462,463,471,473, 474
arms sales to 44, 460, 463-470, 548 n 3
and Commonwealth xxxvii, lxiii, 11 (13), 32,
33,90,336,337,437-446,449-459,485,
530,540-543
High Commission Territories (transfer) 475,
476,479,485
Simonstown Agreements 44 (9), 439, 460,
467,468
South-West Africa 438, 450,463 (14), 468,
474
and Southern Rhodesia 499, 503, 510, 520,
521 , 525 (26)
United Nations and 382, 405, 412, 414-416,
438-440,464,467,468,470-473
South Arabian Federation: see Aden
South-East Asia xxxviii, lix, lxix, 63, 73, 79, 80,
263,269,308,341,345, 388,391

810

INDEX

Soviet Union lxxiii, 29, 379 (see also
communism)
Spaak, PH 219 n 2, 233, 401, 403
Sparks, J A 354
sport !xi, lxxviii, 535, 550
Stacpoole, J W 119, 122
Stephenson, Sir H 463
sterling area lxii-lxiii, 2 (28, 117), 4, 5 (10),
17 (11), 300-305, 437, 442, 445
Stevens, Sir R 71, 382 n 2, 410, 508 n 1
Stevenson, Adlai 423 n 4, 521
Stirling, D 29, 30
Strickland, Mabel 253 n 1
Strijdom (Strydom), J S 257 n 2, 475 n 1, 481
Sudan 20 (50)
Suez crisis, effects of xlii, lxix, lxxvii, 4 N, 11, 12,
53, 55, 161, 193, 212, 300, 374, 379 n 3, 404
(12), 528
Sukarno, President lx, 45, 73, 79, 270, 391
Surridge, Sir R 482
Swabey, C 360
Swaziland xxxvii, xi, lxiii, lxxvi- lxxvii, 310, 311,
323-326,414,444(12),461,484,486,487,489,
490 (see also High Commission Territories)
Sykes, E L 489
Symon, Sir A 346
Symons, R S 442

Tahourdin, J G 382, 410
Tanganyika xxxi, xi, 1-lii, lxvii, 2 (101-102),
20 (57), 22, 31, 35-37, 116, 124, 127, 134,
140- 156,361
Taylor, A W 156 n 4, 304, 333, 442
Templer, Sir G 55 n 1, 536
Thomas, A R 27, 565
Thompson, J K 357
Thomson, J 327
Thorneycroft, P xlii, lxxiv, 67, 69, 72, 74, 76, 83,
206,253,301,368
Thornley, Sir C 431 N
Thorpe, J K R 289
Todd, C F 484
Todd, Sir R G Garfield 499, n 2
Tonga 14,48,545A,556, 559,560
Tory, Sir G 262 n 2
tourism lxii, lxvii, 50 (A), 54, 136, 254, 287, 289,
290, 312, 354 n 1, 360, 535, 565, 579
trades unions !vi, lxvii, 2 (91), 127, 291 N, 355,
358, 359, 361, 376, 535, 541, 573 (see also
Aden)
Treasury xxv-xxvi, xxxiii, xxxv-xxxvi, lx, lxiv-lxv,
lxxxii, 12, 300, 304, 305, 309, 314-320, 327,
333,335,337,422,446
Tredgold, Sir R 499 n 3
*Trend, Sir B xxx-xxxii, xxxvii, 4 (11), 19, 81,
181 N, 410, 416, 466, 497, 515 N, 551
Tress, Prof R C 489 n 2

Trevaskis, Sir K xxix-xxx, lviii, 199 n 1, 211, 215
Trinidad & Tobago !xi, 35, 50, 283, 286, 288 (see
also West Indies)
trusteeship xxxiv- xxxvi, lxxxi, 2 (VIII), 3 (16), 15,
16,20,420,501,554,556,558,559,561
tsetse eradication 360
Tshekedi Khama 476 n 1
Tshombe, M lxxii-lxxiii, 392 N, 395-403
*Turnbull, Sir Richard xxxi, li-lii, lxxvi, 124,
125, 140- 146,148, 152-154,361
Twining, Sir E 140 N

Uganda xlviii, lxiii, 2 (96- 99), 20 (55), 22, 31,
35-37, 116, 119- 128, 133, 134, 136, 489 (13),
521
Unilever 382
United Nations lxx-lxxiv, lxxx, 17 (III), 46, 47,
49,149,377,381,389,394-430,439-441,
446-448, 464,467,468, 470- 473,548,563,
566
Resolution 1514 (XV) (1960) lxxi, lxxx, 46, 47,
397, 406 n 1, 407, 420, 430, 436, 438, 538,
545, 566
United States of America 2, 283, 285, 374-391,
404, 566 (see also Anglo-American relations)

Vasey, SirE 148 n 1, 156
Verwoerd, Or H F xxxviii, lxxii, lxxv- lxxvi,
428 n 2, 438 n 3, 439, 443, 444, 450 N, 452,
454-457,462,477, 479-481,485,525
Vile, R J 16, 315
Virgin Islands 41, 47, 545 A
Voluntary Service Overseas scheme 550, 551
Vorster, B J 462 n 1

Wachuku, J 423 n 6
Wall, PH B 128, 521 n 3
Wallis, CA G 25
Walsh Atkins, L B 287
Ward, WA 357
Warner, Sir F lxix, 388
Watkinson, HA xlii, lviii, 67, 68, 112, 201, 202,
205,247,460
Watson, J H Adam 40, 382
Watt, I B xxxiv, 197, 199, 203, 204, 533,
568-570
Webber, F D 119, 122, 141
Welensky, Sir R xxxviii, lv, lxxii, 35, 56, 409,
423 n I, 458, 492, 496, 502, 503, 505-513, 516,
519
West Indies lx- lxii, lxvi, lxxxi, 2 (302-320), 11,
14,35,36,41,45,46,272- 288,333,334,351 ,
359, 367 A, 545 A, 568-583
Westminster model xxxvii, 25-27, 122, 197 (11),
385,535

INDEX

Wheare, Sir K 25 n 1
Whitehead, SirE 160 n 4, 496 n 2, 497, 499, 500,
502, 510, 521 n 2, 526
Wild, J V 31 n 3, 35, 119 n 1, 121, 488 n 3
Williams, Dr Eric lx, lxxxi, 50, 64 N, 275 n 3, 276,
277, 281,284,288
Williamson, TB 14, 340
Willink, Sir H lxvii-lxviii, 27, 103 n 2, 105 n 2
Willis,M 432
Wilson, A D 427, 548 n 1
Wilson, Harold 463 n 2
Windley, SirE 111 N, 382
Winnifrith, A J 319
Winterbottom, F S 347 n 1

811

Woodfield, P J 458
Wright, Sir D 386 n 1
Wright, J 0 212, 213, 389 N
Wyndham, J E R xxxix- xl, 29 n 6

Yemen lvi- lviii, 2 (143, 165), 50, 188, 208 N,
212-214,391
Young, W H 463 n 3

Zafrulla Khan, Sir M 423 n 5
Zanzibar xl, xlvii, 2 (103), 31, 35-37, 41, 45, 116,
124, 127, 129-132, 135, 137, 139, 253 n 2

