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ABSTRACT

The potentials of local government as basis for
deve lopment, as a structural/institutional apparatus
for political and administrative decentralisation and
social services delivery, and as a bedrock for a
solid political system through making governance re-
levant at grassroots level ars now becoming widely
acceptable among policy makers and researchers in
Nigeria. Similarly, the arguments for a shift of
emphasis from law and order oriented local geovernment
to cne coping with social service delivery, popular
political participation, resourée mobilization, rural
deve lopment and urban renewal are arguments that
stre ngthen the need for local government.

Phe framework for analysis of the problem of local
government structural re-orqganisation in Lagos State
has been based on four significant variables. These
are the geo-political unit of analysis (Laagos State);
the time variable {(military rule between 1966 and 1979;
the conceptual approaches (decentralization and democracy);
and the theoretical approaches (organization theory,
human relations theory, and systems theory approaches
focusing on structure, bureaucratic principles, objectives
and functions, finance, human resources - councillors,
employees and traditional leaders, and federal-state-

local relations).
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The relevance of the use of "Structure" in local

government particularly in this study is that though
the concept of organisation strucfure is somewhat abstract
and illusive, it is real and affects everyone in the
organisation.

The thesis has exposed more meaningfully the use
of 'structure' in local government as well as Lthe
following intervening but inter-related variables--
establishment of local govermment council structure;
finance; functions; local councillors; local government
employees; traditional rulers; and intergovernmental
relations. Together with party politics these are
general local government principles and are of relevance
for modern local government practice.

Theories of local government and structural
organisation are used to capture the restructuring of
local government in Lagos State between 1969 and 1979.
Conce:ptually, an examination of factors such as decentra-
lisation, democracy, locality principle, wviability and
autonomy, population, efficiency and effectiveness, and
environmental and leadérship factors provide a foundation

for our theoretical formulation and data analysis, In

particular the issues of the environment and functions

have been shown to be important determinanps of structures.
Therefore, this study locks into the dynamics

of local government restructuring in Lagos State focussing

on the development of local government system and the

(xiii)
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"general trends of local government restructuring as

regards policy making and implementation. It also touches

on salient issues such as the political environment of

Nigerian local government and administration and the
Creation of states. The study,'dominatud by military
rule, spans a two-phase period (196Y - 19771 and 1976 - 79).

Due to some forces or as fact of life, most modern
organisations like local governments undergo relatively
frequent changes in structure. 'This,therefore, is a
contributory idea to the subject theme of this thesis -
local government structural-re—uxganisation. For instance,
sucl factors such as corruption and low calibre of
Courcillors and local government personnel; irrational
division of responsibility between the various local
authorities; highly politicised local government and
the financial poverty of the local councils had combined
to compel the need for structural re-organisation of
the local government councils in Lagos State in the
periods stated abhove.

| The empirical findings confirm the validity of
the propositicons advanced in the study. The thesis observes
that. proper local government restructuring should be a
mixed grill which takes due cognizance of the dictate; of

political expediency and administrative necessity, and

{xiv)



that research on policy issuesT should ke conducted

on scientific, reliable and realistic parameters.

The end result of such enﬁerprise shouid be such that
the local govermments in the State have the capacity
and capabllity to perform more effectivély and
efficiently the major tripartite functions of onhan-
cing popular political participation, resources mobi-
lization (human, financial and material), and effective
and efficient service delivery. Suggestions for improve-
ment of local government structure have been made in
the Jight of apparent local government administration
in Lagos State under military rule and immediate post-

military rule.

1. See the Special Issue on Social Research and
Policy in Nigerian Administration During the
Military Era in The Quarterly Journal of
Administration, University of Ife, Ile-Ife,
Nigeria, Vol. XV No.3, April 1981, esp. pp.
193-210 by Dele Olowu, "Social Research and
Social Policy: The Reform of Nigerian Local
Government System". See also Goode and latt,
Method . in Social Research (McGraw-Hill
Kogakusha, Limited 1952).
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CHAPTER I

INTRO DUCTTION

The Problem

The ?roblem of local government structural
re-organization is a major concern within contemporary
Nigeria. Consequently, the present study attempts to
focus on developments which occurred within one of its
present component states, that 1Is Lagos State. This is
accompliished by assessing the theories and concepts of
local government and structural rc-organization in the
light of empirical data on Lagos State.

Structural re-organization is a major issue in
the general study of local government and ;n particular
in the historical view about the proper role of govern-
ment at the local level. Thus, without adequate
structure successful local government administration
may not be accomplished. It is also essential that a
local government should have the capacity to re-organise
structurally as and when appropriate.

The wide-spread abusé, corruption and'inefficiency
and the politicization of the local government councils
in the late sixties are probably due to structural weak-
ness. This contributed to their ineffectiveness and
inefficiency. To a great extent they were insensitive

to development objectives and were pre-occupied with
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low- level maintenance of law and order. The gquestions

which therefore arise are these: Can structural roe-

'organization be a panacea to these ills? What are the

criteria for determining structural re-organization?

To what extent can the re-structuring of local govern-
ment: really improve the internal workings of the
system? What policy objectives, or ains, ought to
guide such re-organization? Which group of people and
institutions will be involved or affected by the local
government structural re-organization? These and other
guestions constitute the focus of the'problem which
this study attempts to examine.

The problem as well as importance of structures
in organizations such as local governments has been
recognized by different people and institutions and
at different times. For example Oyeleye Oyediran and
Alex Gboyega submit:

"When the military seized political power in

1966 one of the most daunting political preo-

blems which confronted the new administrat:on

was how to reorganize the institution of local
government so as to provide a clearly defined
scope of authority, responsibility and

functions while at the same time maintaining

an effective central presence in the localities

in order to be able to determine and control

the pace and quality of development largely

initiated or generated at the local level. At

that time theré was no local government worthy
of the name anywhere 1n Southern Nigeria,



In the Northern Region on the other hand,
local government (the system of native autho-
rities) was very strong indeed and the emirs
and traditional rulers who wielded its
instruments were in nane and deed the
'government' in their localities.

In practical terms, in Southern Nigeria the
need was to revitalise and consolidate the
local government system; for a variety of
reasons local government had become the object
of contempt, paerhaps pity as well, but ncver
support, In the Northern Region the need was
to modernise the system by emphasising popular
participation and control and thereby diffusing
the power of the emirs and traditional rulers
(potentates, some will say) who tightly con-
trolled the native authorities.

Thus, in the sopouth, apart {from the early days
of military administraticon when local councils
had to be dissoclved because the erstwhile
civilian governments had packed them wilin their
political minions, altempts at reform of the
local yovernment systewm had positive consaguen-
ces for the institution and its practitioncrs.
In contrast, in the north, Lthe picture prescnted
was one of a subtle yet decisive and,
undoubtedly, imperative struggle to alter power
relations at the local level as far as it
affected local government"]

The Commission that investigated the causes of the

civil disorder that broke out in late 1969 in scveral

parts of the Western State, informs as follows:-

covernment should undertake as a matter

of urgency a review of the existiny local
government council structure with a view
to finding out which councils are viable

Oyeleye Oyediran and E. Alex Gboyega, Lccal
Government and Administration, in Oyeleye
Oyediran (ed), Nigerian Government and Politics
Under Military Rule 1966-79. {(Macmillan
Publishers 13984, pp. 169 - 170.
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and which are not, and therefore ........
decide on measures for ensuring that only
councils (that are) viable and capable of
fulfilling their statutory obligations
remain2, .

Western State was then the immediate neighbour

of Lagos State, the two having been created in 1967.

It was therefore likely that the wind of change would

diffuse to Lagos State,

The Ogunnaike Tribunal of Ingquiry, in its

opening Address, recollects:

"It is a fact that Lagos State comprises an
area, which before the creation of States in
1967, was governed by two Governments, the
Federal and West Regional. Whatever powers

and functions the various Councils now included
in Lagos State previously exercised or performed
under their fcrmer governments may no longer
conform with that degree of uniformity

necessary for a smooth, rational, efficicnt local
government system under one Government. Briefly,
our duty is tco inguire into the local government
structure and functions in the Lagos State with
a view to making requisite recommendations for
the re-organization of the existing local govern-
ment councils to ensure that'all the Councils
are viable and that they are provided with the
necessary personnel to make them functicn to the
satisfaction of the people in their arcas of
authority. As His Lxcellency, the Military
Governor rightly pointed out at our swearing-in
ceremony, local councils are the hack-bone cf
any Government and it is therefore absolutely
necessary to ensure that the people being .
governed are happy before they can make loyal

Quoted by Ovyediran and Gbhoyega, ibid, p. 132.
See Western State of Nigeria, Report of the
Commission of Inguiry into the Civil Distur-
bances which occurred in certain parts of the
Western State of Nigeria in the month of
December, 1968, (Ibadan: Gov ermment Printer,
1969), p. 113. The Sole Commissicner was

Mr, Justice Olu Ayoola, a judge of the 1igh
Court in the Stato.
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contributions to the smooth running of their
local government councils"3.

If all was well, the government would not have
spent its time and money setting up the Tribunal of
Inquiry. The fact that it was set up was an indication
that there was recognition of a deeprooted problem -
problem of structure - which was likely to inhibit the
efficiency and productivity of the local government
systegmn. Thereforc the task before the Tribunal was to
suggest a structure appropriate to the development of
an gfficient and indigenous local government.

Finally, the Murtala Muhammed Administration
which succeeded the Gowon Administration in July,

1975 included "a systematic and deliberate
re-organization of the local government set up" in its
five-stage programme oOf political action which was

announced on 1st October, 1975. The re-organization

became effective in September, 1976 with the

promwulgation of the various local government edicts

by the various Administrations in the State.

3. J.S$.0. Ogunnaike and Femi Ayantuga, Report of
the Tribunal of Inguiry into the Re-organization
of Local Government Councils in Lagos State, 1970,
especially p. 3. This is the Majority Report and
is popularly called the Ogunnaike Report. The
Minority Report on the same subject is by Messrs
Ishola Oluwa and S.I. Talabi. See also Lagos State
Government, White Paper on the Re-organization
of Local Government in the Lagos State (Ikeja,
Government Printer, 1970).




Scope of the Study

Iin 1967, the Fédefal Republic of Nigeria was
restructured from four regions to twelve states. Lagos
was one of the newly created states. Before 1967,
much of what was known as Lagos was restricted to
Lagos Island. In short the new Lagos State came into
existence in 1967.

Between 1969 and 1979 two separate structural
re-organization exercises of local government councils
were carried out in Lagos State. The fifst structural
re-ocganization was between 1969 and 1971 while the
secoad was in 1976. The earlier re-rganization was
at the initiative of the State Government. This stﬁdy
focuzes attention on the fivé administrative divisions
which constitute Lagos State. These are Lagos, Ilkeja,
Badagry, Epe and Tkorodu.

Though Lagos State was created on May 27, 1967,
its administration acﬁually took off effectively from
April 1, 1968 with the five administrative divisions
which took-off with effect from 31st May, 1968 by
virtue of the Adwinistrative Divisions Edict of the same
year.

In 1960, the territory of existing‘Lagos State
included the whole former Federal Territory of Lagos
ana the whole former Colony Province. The colony

province was one of the six (6) provinces in the then
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Western Region. The Federal ferritory was consistent
with the territory of the Lagos City Council (comprising
of 42 wards). The colony province consisted of three
(3) divisions namely Badagry, Epe and Ikeja. Each
division comérised several districts or iocal Councils4
Badagry Division had Awori, and Egqun-Awori and Ajeromi
district councils. Epe Division had Epe, Eredo, Ikosi
(with Agbowa and Imoté towns), Ibeju, Ejinrin and Lekki
district councils. Ikeja Division had lkeja, Mushin,
Agege District Councils, Ikorxodu, Tgbogho/Baiyeku,
Ijede and Eti-0Osa Local Councils.

By 1967, Lagos PRivision corresponded with the
former Federal Territory (and coincided also with
Lago:s City Council). Later, it was expanded by the
area of Eti-Osa Local Council which till that time
(1971} belonged to the Ikorodu Dividion. Badagry and
Epe Divisions remained without changes. The former
Ikeja Division was split up into two. The new Ikeja
Divizion consisted of the. former Ikeja, Agege and
Mushin District Councils. The Second - Ikorodu Division
- consisted of the forme;-ikorodu Local Councili,

Ighogbo/Baiyeku Local Council, Ijede Local Council and

4. See Master Plan for Metropolitan Lagos Implemen-
tation United NWations Project - NIR/82/001. Laqgos
State Local Government Areas (Outline of Planning
Characteristics). Prepared by United Nations Centre
for Human Settlements (Habitat) and Urban and
Regional Planning Division, Lagos State Ministry
of Economic Planning and Land Matters, page 8.



till 1971 also of Eti-Osa Local Council.
In 1971, Lagos State was structured into seven

councils namely: Awori/Aijeromi District Council and

Egun Awori District Council in the Badagry Division;
Lagos Town Council in the Lagos Di;ision; Ikeja
District Council and Mushin Town Council in the Tkaja
Division; Ikorodu Ristrict Council in the Tkorodu
Division; and Epe District Council in Epc Divisidn .
In 1976, an 8-Council structure which lasted
till 1980 was established for the State. The local
governments were Lagos Island, Lagos Mainland, Mushin

West, Mushin East, Epe, Badagry, Tkorcdu and Ikeja local

6
government

Purpose/gignificance of the Study

The potentials of local government as basis for
deve lopment is now becoming widely acceptable among
policy makers in Nigeria. The materials on which this
research is based will help to clarify many current
issuas on local government in Nigeria and generate

more interest among policy makers and researchers.

[

5. The Local Government Council (Areas of Authority)
Law in Laws of Laygos State, Cap 76.

6. See Local Government Edict No. 16 of 1976 (Lagos
State Official Gazette No. 49, Volume Y).



Im particular, it contuvibutes to knowledge in the arca
of "structure" which always poses a problem in the
adwinistration and management ol local government councils.
Obscure ddta has been refrenshingly produced and exposed
to enhance the understanding of governmeﬁt at the local
level in an environment of underdevelopment.
Essentially, this research has two primary
objectives. The first is to illuminate the areas of
local government structural organization in Lagos State
between 1969 and 1979 in order to see why such re-
organization took placé, the factors which influencead
it and the processes and procedures adopted. The second
objective is derived froﬁ the first. An analysis of
the State's local government structural organiiation
between 1969 and 1979 would lead to thé recognition of
the obstacles, problems as well as assets attendant to

the re-organization, Lessons which may be helpful in

- future exercises will bhe accentuated.

In order to achieve the primary objectives stated
herein,-thié study provides salient facts and figures
about: structural re-organization of local government
councils in Lagos State as they may be discussed
contemporaneously. The method of analysis lifts the main
fheme - structure - that has been discussed well above
mere pedagogf to the level of dialectics. By examining
an aspect of central-local government relationship, and

indicating how the present structural arrangement can be
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modified in the light of identified shortcomings, the
study constitutes a useful reference guide in finding
solutions to the problems assobiated with local govern-
ment structures, especially now, that the return to
civilian government in the Third Republi; is imminent.
The =tudy is therefore a usefui literature on local
government structural re-organization, Besides, this
work nas great potentials in dimproving our understanding
of the dynamics of local government re-structuring in
Lagos State in particular and Nigeria in general.
| The significance of this study is that it directs
attention to one of the approaches through which local
governments can becohe more effective, efficient and
funci:ional. The inter—disciplinéry approach used in
the cxplanation of the various factors, issues and
elements which interplay in the process of structural
re-organization provides for the relatively in-depth
analysis that has been offered in the study.

The study provides a clear conception of issues
in local government restructuring and diligent application
of knowledge in their fesolufion. It also provides a

deepzr understanding of the complex problems of policy

and strategy in local government and administration.
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Finally, although time, rescurces, facilities
and circumstances do not permit exhaustive discussion
of the issue of party politics in the local government
system during the.review periond as well as meticulous
evaluation of the operations/performance of the
individual local government councils against the legal
and other statutory reguirements, it is hoped that the
gap will_become areas for future research interests

by scholars.

Sources of Data/Methodological Approach

The methodological approach adopted in this study

is that of content analysis. It involves the use of the

resources of libraries as well as the analysis of issues

in the extensive and extant published- data such as the
Ogunnaike and Oluwa Reports by the 1969 Tfibundl of
Inquiry7, the consequential Government White Paper

on the Reports (1970),the Guidelines for Local Government

Reform (August 1976) and the Lagos State Government Edict

7. The approach of using external consultants or
change agent is known as Organisation Development
(OD). For further information see R. Beckard,
Organisation Development: Strategies and Models
(Reading, Mass Addison-Wesley 1969) pp. 9-13;
W.G. Bennis, Qrganisation Development: Its
Nature, Origins and Prospect (Reading, Mass,
Wesley 1969 esp. pp. 2 and 13.
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No. 16 of 1976. These are the primary 4ata. The
secondary data which would be used with great care
incliude newspaper publications, rejoinders and mdre
importantly relevant Conference Papers.

The stated methodological approach becomes
significant becausé of the assumptions that there

may be lack of co-operation from the potcntial

informants, that not all research reguires ficld

investigation particularly in order to be signifi-
cant, and that secrecy may hinder the data yoequired

for the problem-solving or decision-making cxarclse.

. sound research studies can still be devecloped from

the materials available in library collections

The information contained in the government published
materials can serve as the raw data for analysis of
the specific problem of locél government structural

re-organization.

8. Ww. 7. Goode and R. K. Hatt, Methods ln Social
Research (McGraw-Hill Kogakusha Ltd., 1952)
pp. 103-4. :
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However, the methodological approach is supple-

mented by informal interviews with top functionaries of

the Lagos state government and other well meaning

individuals. Oral evidence was obtained through asking

the questions; what aspects/issues do you consider as

being crucial to local government reform? Which local

government councils in the State did not pull their weight

and why? How adequate was the strategy adopted by the

Military in effecting and implementing the local govern-

ment structural re-organization effort? wWhat number of

local government councils would you suggest for each

administrative division of the State and why? What are

the people's general reactions to the restructuring of

the local government? What structural design would you

now recommend for local government system in Nigeria?

How would you rank the following crucial issuee in order

of desired importance known to you?

(1)

{11}

(iii)
(iv)
(v)
(vi)

(vii)

(viii)

Traditional Leaders (i.e. Obas & Chiefs)

Revenue Generation (i.e. internally generated
and other external sources)

Financing/Funding of Local Governmonts

Local Government Staff and Personnel Management
Inter-governmental Relations

Structure

Functions and Obligations

Elections
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(ix) Basic Internal Organization

{x) Portfolio and Non-Portfolio Councillors.

Assunptions and lypotheses

The study of the structural re-organisuation of
the local government systems in Lagos State between 1969
and 1979 focuses specifically on a two-phase gxercise;
the first between 1969 and 1971_and the second in 1976.
For cach exercise the significant factois that are
examined include the objectives, factors and conditions
responsible for the éxercise; the method ana or
instrument adopted in effecting it; the depth, spread and
outcome of the exercise; organizational apparatus of
the local government councils in terms ol, say, cxecutive
and financial capacity, population, bureaucratic structure
and loyalty to ethnic sentiments. It must, however, be
remarked that the absence of partisan political parties
during the period and the posture of the Military.
entanced the local government structural re-organization

in the State during the review period.
Based on extant literature and empirical studies

the following hypotheses are used to guide the study:
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(i) Structural re-organisation tends to
reduce, if not totally eliminate, the
factors responsible for infeffectiveness

. s ' 9
and inefficiency of a local government

(ii) The greater the absence of an cfficient
local government, the more the problem
of resource mobilization, political
participation, social services delivery

and democracy.

(1ii) Structural re-organization of a local
government system along historical,
political, sociological, cultural and
economic criteria has a tendency to
make it more efficient and effective

than those done otherwise.

{iv)} The greater the degree of receptivity
and adaptability by the populace to
structural re-organization the higher
the level of effectiveness and effi-

ciency ¢f a local government.

For instance, multiplicity of a local government
system is likely to produce some local governments
which would have abundant resources and few
problems while some would have many problems and
limited rescurces. Large local governments are
likely to be more inaccessible to the Community
and may not be able to contrel large bureaucracies
or be amenable to citizen influence.
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Structure of the Thesis

The thesis is structured in three parts of seven
chapters. In Part One {chapters oné to three) [ lay
the general foundations through introducing the subject
theme - local government structural re-organization - as
well as discussing the theoretical and conceptual frame-
work which is appropriate for explaining the subjeat
theme. 1In Part Two (chapters four to six) I attempt to
situate some of the issues addressed in the theoretical
and conceptual framework in the context of empirical
materials taken from the Lagos State Case Study. It is
hoped that the findings would throw more light on the
sifuation in other states of the Country generally.

The theoretical approach is not sterile becausce
it is informed by empirical research. Similarly, thc
empirical case study becomes useful because of the
key thgoretical gquestions it addresses. In fact, I
subscribe to the position that no worthwhile research/
study can be coﬁducted without a hypothesis or theofy.
Therefore, the theoretical and cmpirical work complement
each other and are thus closely inter-related and inter-

dependent.
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Chapter 1 has not only defined the problem
ol Lacal government structural re-organization witbh
particular reference to Lagyocs State, it has also
statzd the purposc and significance of the study,
the methodology adopted in carrying out the study

and the assumptions/hypotheses underlying the study.

In Chapters 2 and 3, the contributions of
representative scholars on local government and
Structural organization réspectively'are offered.
The :zpread of the key issues - local government and
structural re-organization at a comprehensive level-
has made the literaturé review tasking and space
consuming. The chapters also involve a discussion
that establishes a sort of linkage between local
government and structural re-organization. 1In
Chapter 3, apart from laying émphasis én the organi-
zaticn theory approach as the basic theoretical
framework, specific attention is also given to
some components of local governnent structural

re-organization namely, efficiency and effective-

ness principles, environmental and leadership factors.
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Chapter 4 reviews the 19 - local government
structure and the political environment in the
geographical areas that later became Lagos State.

It provides the background to local governmenﬁ
structural re-organization., The next two chapters
discuss the sequence of local government structural
re-organization in Lagos State while interpreting

and analysing the relevant thematic issucs. In
adopting this focus on sequential order10 or periodi-
city it is realized that some of the issues addressed
are more or less important in each of the. two periods

of the local government structural re-organizaticn.

70. This approach has heen used by:

{a) L. Adele Jinadu, Fanon: In search of the
African Revolution (Fourth Dimension
Publishers, 1980). He devotes separale
parts to political sociology of colonial
society and the political socioloyy of
post~colonial Africa;

(b} Remi Anifowoshe, Violence and Politics in
Nigeria: The Tiv & Yoruba Experience. (Nok
Publishers Tnternational 1982). lle troeats
the expericnces of Tiv & Yoruba scparately
and alsoc accounts separately for the
violence in Tiv Division (1960 & 1964) -~
Chapter 4, and Parliamentary elections in
Western Nigeria - October 11, 1965 -
Chapter 7; and

(c) Benjamin Amonoo, Ghana 1957 - 1966; Politics
of Institutional Dualism (George Allen &
Urwin, 198171). He devoted Chapter 2 to
Political and Bureacratic Institutions in
the Central Administrative Machincry, 1957 -
60 and Chapter 3 to the period 1960 - 71966.
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Chapter 5 critically examines the philosophy,
processes and procedure for the first-ever structural
re-organization of the local government councils
between 1969 and 1971. The Reports of the Ogunnaike
Tribunal of Inquiry, 1970 and the subsequent Government
White Paper brought about the 7 - council structure
in Lagos State11

Chapter 6 deals with the second phase of the
local government structural re-organization examined
in this study. It discusses in the following seguen-
tial order the Report of the Task Force on Local
Government (December, 1973, 317 ppls the main
Report of the Public Service Reviéw Commission,
September, 1974, especially its Appendix 3; the
conseguential Government White Paper, December 1974
(71\pp); the Guidelines for Local Government Reform,
1976; and the enabling Lagos State Local Government

Edict No. 16 of 1976.

11. Op cit.
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Through these instruments Lages State eventually

emerged with an 8-Ccocuncil Structure12

.

Part Three, Chapter 7 gives a summary of gcneral

Lrends and observations growing out of the entire

study and provides guidelines for future local govern-

ment structural re-organization in Nigeria in general

and Lagos State in particular.

12.

In particular, the Public Service Review
Commission under the Chairmanship of Chicef

J. 0. Udoji was appointed by the Federal
Military Government on the 25th Sept. 1972.

On the 25th Scpt. 1974 (that is aftor exactly .
2 years) it submitted its Report. Government

. Views on the Report of the Public Scrvice

‘Review Commission was published in December 1974
(71 pages). Following the spate of industrial
actions and agitations that followed the
publication of the Report of the Udcji Commission
(Sept. 1974} a Public Service Review Pancl under
the Chairmanship of Mr. Akintola Williams was
appointed and requested to receive and cxamince
petitions and complaints against thoe gradings
and salary scales, which were approved in the
White Paper on the Udoji Report and to submit
suitable recommendations to the Government not
later than the end of Feb., 1975. The Review
Panel, however, submitted its Report on the

30th June 1975 and Government published its
views on the Report in Sept. 1975 (31 pages).
With regard to the 1976 Reform, See Federal
Republic of Nigeria, Guidelines for Local
Government Reform, (Government Printer, Kaduna,
August 1976) and Local Government Edict No. 16
1976 published in the Lagos State of Nigeria
Official Gazette No. 49, Volume 9, November,
1976.




CHAPTER 2

CONCEPTUAL  APPROACIIES

The first task is to choosc a suitablo meaning
for the concept of local government for the purposec
of the present study. The need For this choice
drisces because o nunboy of definitions of the torm
have been given. The concept of local gbvcrnmunt has
been presented according to the disciplinary
affliation of the different users in vafious countrics.
Apart from the various disciplinary affliations,
theoretical inclinatién and conceptual stratecgics of
the authofs have aléo influenced the connotations
given to the concept. In order to have a good survey
of authorities in this field attempt has been made to
classify the authorities by grouping them together
according to the themes they present. Conseguently,
they have been grouped along the following thematic
issuas: |

- Structures

- Functions

- Decentralization

- Democracy, and

- Typologies of local government.

21
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Structures;:

Conscious of locality,'autonomy and wviability
principles, Awu1 sees local govermments as Sociologi-
cally subordinate political bodies and argues that
it is only reasonable to recognise this in structuring
them. The locality principle refers principally to
territorial delimitation in terms of distance .and
Space; autonomy to the amount of power granted to
local government by the State or central government;
and the viability question refers to the ability of
the local government units to provide the needed
services for the people.

It therefore stands to reason that the structure
of a local govermment must not be too small as to be
econcmically unviable nor too large that it becomes
practically unmanageable; that there is a sense of
belonging among the people living in the area, for

exam):le in terms of ethnicity, language, religion

‘or race; that the local government is reasonably

large to take decisions of much greater significance;
and that it has adequate funds and personnel to

provide the needed services and remove to a reasonable

1. E. 0. Awa, "The Theory of Local Government"
Quarterly Journal of Administration, Faculty of
Administration, University of Ife, Ile-Ife,
Vol. Xv, Nos. 1 and 2, October/January, 1981)
especially the Abstract and page 3.
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degree financial dependence on the central govern-—
ment:. The autonomy issue can be discerned Lthrough
policy formulation, budgetting and development plan
preparation,

However, Alex Gboyega is of the view thal
autonomy has to do with the Financial structure of
local government councils and their decisional
capability, and argues that the.increasingly declining
financial resources of the local governﬁent councils.
has seriously affected their capacity to execute
thenr programmes whiie at the same time the govern-
ment. has not applied the fiscal sanctions at its
disposal to ensure financial prudence in local
government operationz.

As for the'decisional capability, the attitudes
and perceptions of local leaders, the atbitude and
support of the individual and the community towards
the local government and the interacting influence

.3
of the state or central political system must be

2. Alex Gboyega, Local Government and Political
Integration in the Western State of Nigeria
1952 - 1972, Ph.D Thesis (313 pp), University
of Ibadan, October, 1975, pp. 2 - 3.

3. See, for example, Henry L. Bretton, Power and
Stability in Nigeria (New York, Frederick A.
Praeger 1962) pp. 29-33. He observes that it
is possible for the weakness of the state
institution to lead local government to narrow
and untoward parochialism.
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recognised. And as for the financial structure it is
interesting to recognise the extent that the local
government 1is self-supporting, the extent that the
state government complied with the constitutional
and administrative provisions in terms of financial
allocations from year to year, the extent £o which
local governments in the state have imprbved on their
internally~generated revenue, the extent that the
revenue - sharing formula has favoured or disfavoured
the local goverrments and the extent that develop-
ment plans, programmes and projects have been inte-
grated with local government administrative and
financial institutions. The end result may add to the
hypothesis that thé higher the level of locally
generated resources, the greater the decisional
capability and the higher the degree of autonomyq.

W. Hardy Wickwar5 identifies six basic princi-
ples of local government. These principles are (i)

the recognition of the group as the basis of local

4, Alex Gboyega, op cit, p. 60,

5. W. H. Wickwar, The Political Theory of Local
Government (South Carolina; University of
South Carolina, Fren, 1970).
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governmant; (ii} the development of local govcrnmunt'
'‘out of traditional community life based on historic
local units'; (iii) the acceptance of the faét that
these units, more than those created by legal
instruments, have all the elements which will win
the loyalty of the pecople; (iv}) the alte ration of
these historic units in line with changing demands;
(v) the granting of adequate autonomy to local
goverrment and (vi) the granting of encouragoemeat
of maximum political participation on the part of
the citizens. |

Marshall6 sees a local authority as having thrce
essential characteristics., These are operétion in a
restricted geographical area within ' a nation ox state;'
local electien or seleétion; and the enjoyment of a
measure ©of autonomy including the power of taxatién.
On the other hand, Steer7 identifies four characteris-
tics which serve to distinguish a local authority
from the other organs of government. The characteris-
tics are responsibility to a local electorate; a right

to local taxation; a’ legal status and freedom.

6. A. H. Marshall, Local Government in Modern World,
(The Stamp Memorial Lecture 1965). University
of London, the Athlone Press, 1959) page 1.

.

7. William S, Steex, 'Local Government', in H. Victor
Wiseman {(ed), Political Science, (Routhledge and
Kegan Paul Limited, . 1976) pages 78-102.

He has the English Local Government in mind.
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Far Adamolekung, a Local Government Unit must
have'a legal personality, it must have specified
powers to pefform a range of functions, and finally
it must enjoy substantial autonomy especially in
financial and staff matters subject to limited con-
trol from the central government. Adamolekung'also
informs that local government institutions are
usually established té achieve three broad objectives.
These are (i) to. involve local citizens in the manage-
ment of local affairs (political participation),

(ii) to ensure that the basic needs of local citizens
afe met. as speedily and as efficiently as possible
(efficient service delivery), and (iii) to provide a
framework within which local resources, both human
and ﬂaterial, are effectively mobilized (resource
mobilization). Political participation refers to

€¢lectoral participation of individual citizens and

8. Ladipo Adamolekun, Public Administration:
A Nigerian and Comparative Perspective, {Ogunbivyi
Printing Works) pages 56-64., Year of Publica-
tion of the 'mimeograph’ though not stated, was
likely to be 1979. See also the textbook version -
Public Administration: A Nigerian and Comparative
Perspective {Longman, 1983).

9. Dele Olewu alsc used the approach in presenting

his paper - A General Overview of Local Government

- at the Seminar for Chairmen and members of Local
Government Management Committees in Ondo State,

Nigeria (8th Feb., 1986), Highlights of the pdper

was that political participation, efficient services

~delivery, resource mobilization are the Very
eéssence of a local government.
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the accessibility of the local council to the citizens
granting their poliﬁical behaviour. Efficient service
delivery refers to the extent to which goods and
services are delivered to local citizens.in the right
quantity and quality'and at the right time. Resource
mobilization is a situation in which local goverhments
arouse the local citizenry to the management as elected
or appeinted officials or on a voluntary basis within
community development committees that are engaged in
'self-help' projects. In several Western industrialized
countries where emphasis is on financial resource mobi-
lization, 'financial viability' constitutes a vital
-criterion for the existence or non-existence of local
governments whcreas in the Peéple's Republic of

China or several other socialist states the emphasis

is on the mobilization of the people and the financial
aspect is hardly emphasized, at least in a direct
manner .

The official declaration in Nigeria is. also

that the principal aims of local government are to
make appropriate services and development activities
responsive to local wishes and initiatives by

devolving or delegating to local representative

bodies; to facilitate the exercise of democratic
self-government close to the local levels of society

and to encourage initiative and leadgrship potential;
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to mohilise human and material resources through
the involvement of members of the pubklic in their
local development; and to provide a two-way channel
of conmunication between local communities and
government (both State and Pederal)10_

The issue of population is germane to local
goverrment hence Oladosu11 advises that a local
government should possess, to a reasonable degree,

a combination of common historical, éeographical,
sociological, cultural and economic characteristics
and shoulq be reasonakly large bqth in size and
population. The population should be large enough

to be viable and to mcobilize support. The exact
weight. that should be attached to each of these
factors will be greatly influenced by the sort of
functions that fhe local government is expected to
perform. For this reason he holds that the efficient
provision of essential services to the population

is the hall-mark of a local government12.

10. See Federal Republic of Nigeria, Guidelines for
gocal Government Reform (Kaduna, Government
Printer, 1976} page 1, paragraph 1. The aims are
with particular reference to Nigeria. )

11. S. Ade Oladoswu, Kaduna Essays in Local Government,

(Dosu Publications, 1961}, especially pagc 160.

12. ibid, page 159.
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With particular reference to Nigeria, Obafemi
Awolowo13 sees local government as "the foundation
on which the massive and magnificent super-structure
of state, regional or central, is erected"., He also
sees it as‘the foundation on which the state and
federal governments rest and the égenCy through which
the state govermment and occasionally the federal
governmaent touch the lives of the people most
intimately14.

Awa15 sees the main objectives of local govern-
ment as a device used for ministering to the nceds
-of the people who live in localities, as the eradica-
tion of poverty, ignorance, diéease, squalor anq'so
on, as well as procuring for the people opportunities

for self-reliance and reasonable independence

13. 3ée Western Nigeria louse of Assembly Debates,
© First Session, (Government Printer) 1952, pages
96 -~ 97. Chief Obafemi Awclowo was in 1952 the
then Minister for Local Government in the then
Western Region of Nigeria.

14, 0. Awolowo 'Christmas Message' - The Council,
The Journal of the Western Nigeria Local

Authority, 1967, page 8.

15. E. 0. Awa "The Theory of Local Government"
Quarterly Journal of Administration, Faculty of
Administration, University of I[fe, Ile-Ife, Vol.
XV, Nos. 1 and 2, October/January, 1981,
pp. 14-15.
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of the higher levels of government and as the trans-
format:ion of agriculture, the establishment of light
industries and infrastructures - water, electricity,
hospitals, schools, recreation centres, cte. and the
employment of administrative structures and financial
measures which can lead to the realisation of these
goals.

To meet the objectives, BAwa talks of two basic
models. These are ‘the single-tier type and the
multiple-tier system. In the sipgle—tier syslen,
Communities in the rural areas such as district or
: country which are centralized in nature (i.e. having
homogeneous cultural groups extendiﬁg over fairly
large land space where the people recognize themselves
as members of the same community) can be used as units
of local government. A single tier device can bc
established for such areas as they possess the
potentialities for taking on successfully major local
government functions such as the ownership and operation
of light industries and infrastruétures. Small and
mediwg urban centires can also be constituted into

single tiers if they are large enocugh to meet the

requirzements of areas and the implied population.
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The other model is the Multiple-tier Systcem. Tn
rural areas of the non-centralized type and in Jafge
cities like Lagos, the viability question suggeslts that
thére muét be a core unit around which we can ecasily find
a convérgence of the various factors which foster develop-
ment and effective administration. It suggests the need
to set up a tier higher than the core unit for the hand-
ling of services which are too expensive for the core
units to manage themselves but which they arc prepared
to finance in collaboration with other core units. Awa,
however, remarks that a,tﬁree-tief system should be
avoided as much as possible, for, in this kind of system,
‘the lowest unit is often given inconseguential functions
and thé highest tier may be made toc large and
practically unmanageable.

Accordiﬁg to Kast and Rosenzweig, structure may be
defined as:

"the established pattern of relationships among

the components or parts of the organization.

However, the structure of a social system is not

vigsible in the same way as biological or mechani-

cal system. It cannot be seen but is inferred

from the actual operations and behaviour of the

organisation"16

16. Fremont E. Kast and James Rosenzweig, Organisation
and Management: A System Approach (second ed;
McGraw-Hill Kogakusha Ltd. 1979} pp. 206 - 243
especially p. 207.
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In relation tO local government, gamuel Humes and
Eilecsn Martin Harloof rightly and relevantly, too,
describes the structure of local government as:

"the framework within which local public policy

is determined and implemented. in ofganizing any

government account must pe taken of such contrast-

ing, but not mutually exclusive, emphascs as indi-
vidual liberty and corporate authority, local
political initiative and central government direc-
tion, citizen participation and professional manage-
ment, and popular responsiveness and cffective
administration. Structures are the syntheses,

albeit usually temporizing ones, of these apparently

opposing values. The structure ol an ogguniZJtion

not only determines the relationship hetween the
organs put also the balance betwcen those apparently
opposing values, and thus provides its inherent
chafacter and strength"17.
They also validly argue that the way & govermument is
crganized has an important effect upon how the decisions

are made, co-ordinated and carried out.

17. The Structure of Local Government (IntexnatLonal
Union of Local Authorities, the Haguc, August 1969
2nd ed) esp. p.34. This is a revised work on the

1961 edition The structure of Local Government
Throughout the world. It is @& descriptive and com-
parative study of the uynits, organs, and processcs
of local government in 43 countries. In the second
edition, they ably give a comparative summary ©Of 81
countries especially in part Two of the 674 page
book This book has been found invaluable in the
discussions on the structure of jocal government
which is the centre-piece of this thesis. Pages 281-
783 contain the write-up oOn Nigeria. Sec also
Campbell, M; Rrierly, Ti: Blitz, L. "The gt ructure Of
Local Government In wWest Africa® (MartlnE"Nljhof T«
TULA, The Hague, T965) .
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Local Government is complex organisation. Hence,
one should also think of organization strgcture. What,
therefore, is organization structure? Organization
structure is made up of the formal structural elements
(fér e#xample, set of laws, organization charts, bounaary)
and informal structural elements (for example actual
operations, performance and behaviour). In the particular
circumstances of local govermuwent it is one that is not an
end in itself but an indispensable means to the end
results. The&efore the structure can increase or
decrease the effectiveness of those who work within it
and can make the securing and retaining of able men more
or less likely18. It can also be inclined towards
. designing democratic, rational, sensitive, responsible ond

responsive autonomous, effective, efficient virile,
productive, and infra-sovereign local representative
government. In practice, what is desirable is a COmbina;
tion of the aspects of the formal (static) and informal
(kinetic) structures19.-'Various organs make up the
overall structure and each organ can be understood in
terms of its role in the said overall structure, its
authority and power, its interaction/relationship with
the other organs of the local government and its share 'in

the management of public services.

18.  ibid, p. 35.

19. This relates to the description Vs analysis debate,
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Finally, the structure of local government can
equally Ee explained in terms of authority and power
.variableszo. Authority is a more formal static term,
referring to a legal ability té make decisions. Power,
on the other hand, is a more informal kinetic term,
referring to the actual ability to influence the
decision - making process. The triangle of power, in
relation to local government, involves and concerns the
electors, councillors and the paid staff {administrators/
professionals etc) and it'is between these three
categories that necessary balance must be made for the
corpocate existence and survival of the local govern-
. ment. If the structure is'well designed, the solutions/
answexs to the following three primary but universal

questions21 would be relatively easy:

- what part can and should local government play
in the total governing of a country?

- How can local government best be used as an
instrument for citizen participation?

- What structures provide for the most efficient
and effective mobilization of local resources
as rezgards manpower, ideas and finances towards
the goal of furthering economic and social

development?

20. This, like the description Vs analysis argument
referred to by Humes and Martin (ibid, p.35) is
the authority Vs Power debate.

21. See Samuel Humes and Eileen Martin, ibid, Preféce,
p. 21. ‘ ‘
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The approach designed by Humes and Martin is adopted
in this study because of its adequacy and relevance.

Experience has shown that there is often a gap between

the strfucture of local government in theory and as it

functions in practice. This is because local variables

come into play. Lagos State has its own pecularities, i.e.

social, physical, cultural and Bistorical characteristics.

Accordiﬁgly, and as expected local government structural

re-organization in Lagos State like elsewhere in Nigeria

has been informed by the following pertinent factors or
problemé:

- Shortage of leadership and funds

- Political instability manifested in ﬁilitary
rule in the country and suspension of representative
government at local and central levels.r

- Competition with central government agencies
for human and material resources and execution of

functions,

- Lack of expert and experienced manpower to provide
the executive and technical expertise needed to
direct the local services, attract the attention
of the local citizens or the reépect of the

central government officials, and

- The pollitics of local government and central -

local relations.
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However, the chances for survival of whatever local
government structura; re-organization depends largely
on the people (the elgztgrate) énd logic of consti-
tuticonalism and pfesidentialism in the country. The
keynote is that 'structure' is evor rhody's business -
initiators, implementcrs, the local communities. The
factors that have been defined above significantly
affect. the operation of the structure of local govern-

ment in Nigeria in general and Lagos State in particular.

Functions

o 22

Emil Sady™ " declares that local government
in developing areas (such as Nigeria) should he
concerned with decongesting government leaders from
onerous details and unnecessary invoivement in local

issues; with increasing people's understanding and

22, Emil Sady, "Improvement of Local Government
and Administration for Development Purposes.”
(Journal of Local Administration Overseas
Vol. 1, No. 31, 1962) page 137. See also
Robert F. Ola, Local Administration in Nigeria
{Kegan Paul International, 1984) pages 14-17
Ola exposes the Development School of thought
in relation to the functional responsi-
bilities of local governments, and suggests
that a great deal of the emphasis of local
governments in most developing areas ought to
continue to be put on agriculture. The fact is
that the economy of most developing areas
depends on agriculture,
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aconomic development; with making programmes to foster
social and economic be;terment at the local level more
realistic and lasting; with training people in the art
of self-government; and with strenghening national unity.
However, these functional requisites of local govern-
ment are not exclusive to developing areas nor is the
list cf functions provided by Sady comprehcnéive. There'
could be more functions for local government whether
in developing or developed areas..

J. K. Nsarkoh23 also sees local government as

a system which characterises all primitive societies

and in some cases provides services but unlike the

commercial companies, local authorities do not provide
services with the ultimatelaim of making profit.

Harry A. Green24 also takes a functional approach
describing local government as an essential instrument
of national and state government for_the per formance
of certain basic services; an instrument which unites
people in a defined area for common purposes; an
instrument established to solve local problems and
satisfy needs that cannot be achieved by individuals;
and an instrument of representation and of admini-

stration.

23. See J.K. Nsarkoh, Local Government in Government
(Ghana University Press, Accra, 1964) pages 12-13.

24, Harry A. Green, The Nigerian Journal of Public
Affairs, 6No. 1, 1976 (Institute of Administration)
pages 7-24 in the article "The Theory of Local
Government and Managemeut Effectiveness”.
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o .25
#. J. M. Mackenzie sees local government as a

traditional institution which also serves as a means

2
of political education. Similarly, Dilys M. Hill 6 pos.ts

‘that local government distributes the burden of

decision-making. It also diversifics and enriches the

channels of opinion, complaint, redress and demands.

Qecentralization

The notion of keeping government closer to the

people is a standard litany of decentralization and

~is a means towards achieving reform, progress and

development. A decentralized government has some free-

dom to act without referring to the centre for approval,
but its status is not comparable with that of a-
sovereign state. The authority of a decentralized
government may be dissolved. This is to say that decen-
tralization denotes the transference of authority -
legislaéive, judicial or administrative - from a higher
level of government to a lower and has the advantages of
less burden on na?ional/state legislatures on matters

of purely local nature and in the promotion of citizen
interest in government by means of wider popular parti-

cipation.

25. W.J.M. Mackenzie, Theories of Local Government'
L.S.E. Greater London Papers, No. 2, 1961, pages
174 and 18. . ’

26. Dilys M. Hill, Democratic Theory and Local
Government, (Gearge Allen and Unwin Limiled 1974),
page 225.
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Local goverﬁment is a form of decentralization
of government work. It is also an aspect of develop-
mental process, In fact, Gr.een27 grgues that the
effectiveness of a local goﬁernment can be judged
through the local development it generates, social
amenities it provides and the happinéss and general
well being which it has provided satisfactorily for
the communities for which it has been established té
serve, Similarly, L. J. Sharpe28 informs that Lthe
stronqesf justification for local government is its
claim as efficient provider of services. The question
then that may be asked is on the degree to which the
functions are performed effectively and @fficiently

Wraith2® equates delegation by an individual
administrator with decentralization in administration,
Without delegation or decentralization, there could
be ffustration and inefficiency. Decentralization
is an umbrella térm and refers to the transfer of

authority, on a geographic basis, whether by decon-

27. Harry A. Green, The Nigerian Journal of Public

Affairs 6, No. 1,1976 (Institute of Administration)

Pages 7-24, op cit,

28. L. J. Sharpe, "Theories and Values of Local
Government", Political Studies, Vol. 18, No. 2
June, 1976, page 168.

29, Ronald Wraith, Local Government in West Africa
{(George Allen and Unwin, 1964). See also his
revised work Local Administration in West
Africa, (Georygye Allen and Unwin Limited, 1972).
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centration or devolution, Deconcentration involves
delegation of authority to field units of the same
department. Devclution, on the other hand, refers

to a transfer of authority to local government units

‘or special statutory bodies such as school boards,

"water beard, refuse board

As for Quincy Wright31 the degreelof centrali-
zation of a government depends on where legal
authority is concentrateg adding that it is common
to associate centralization with autocracy and
decentralization with democracy32. Decentralization,
according to him, is the condition or the process
leading to the condition whereby the state or other
political system distributes governmental authority
amon¢ many organs with defined geographical or
functional competence according to relatively

permanent constitutional or legislative provision.

30. Ronald Wraith, 1972, ibid, p. 13.

31. Quincy Wright, 'Centralization' Encyclopedia
Americana, Volume 6. {(The American Corporation
1963) page 212. See also Quincy Wright,
'Decentralization' Encyclopedia Americana,
Volume 8, page 559,

32. The issue of democracy is taken up in the next
section of this chapter.
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Hicks and Gullett,33 however, favour a judicious
mixture of centralization and decentralization in the
accomplishment of local government objéctives. The
assumption is that no local government is completely
centralized orx coﬁpletely decentralized.

Ladipo Adamolekun,34 like Hicks and Gullett agree'
that every administrative organisation exhibits both
centralized and decentralized features by particularly
seeking to establish a balance between both features
in the light of its own peculiar circumstances.
According to him, centralization can lead to situations
.in which uniform treatment is supplied to communities
whose circumstances are widely different and thereby
constitute obstacles to experimentation and adjustment
to local conditions.

Centralization exists where legal authority has
not beern decentralized to subordinate units and also
where the powers within an administrative hierarchy
are concentrated at the apex. It is in this later
sense that the term 'concentration' is used as a

synonym of centralization.

33. llerbert G. Hicks and C. Ray Gullett, The
Management of Organisation (McGraw-Hill,
Kogakusha Limited) 1976, pages 330-331.

34, Ladipo Adamolekun, Public Administration: A
Migerian and Comparative Perspective {Cgunbivyi
Printing Works) pp. 45-46, '
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Philip Mawhood35 sees decentralization as giving
more direct access for the people to the government
and the government to the people.

Local representatives are given formal power
to decide on a range of public matters. Their politicai
base is the locality and not the nation. Their areca of
authority is limited, but within that area their right
to make decisions is entrenchea by the law ané can only
be altered by new legislation. They have resources
which, subject to the stated limits, are spent and

. . . .36 .
invested at their own discretion”™ . In practice,

' decentralization is associated with devolution of

powexs, democractic decenfralization, local government,
municipal administration.37
jreech Jenes mentions three perguisites of a
decentralized government. First, a local government
must be local since the 5ysteﬁ of government must be
close to the people and their problems. Secondly, it
must be efficient because it must be capable of
managing the local services in a way which will help
raise the standard of living. Thirdly, it must be
democratic secause it must not only find a place for

the growing class of educated men, but at the same time,

it must also command the respect and support of the mass

35. Fhilip Mawhood, "Decentralization: The Concept and
the Practice", in Philip Mawhood {ed). Local Govern-
ment in the Third World: The Experience of Tropical
Africa (John Wiley and Sons Limited 1983) page 1.

36. ibid, page 2.

37. ibid, pages 3-4.
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of the people38. Local government authérities,
as decentralized governments, function as a half-
way house between educated and economically |
powerful elites who are mainly urban-based and
the masses who are mostly rural-based and in huge
majority 9. The influence over decision making

in a decentralized government is local.

Democrac Y

/
Too much centralization obstructs democracy

and since decentralization sets limits on the
central and regional (State) governments it
(decentralization) is incompétible with autocracy
or totalitarian rule. Therefore, democracy40 is
gompaLible with decentralization and local govern-

ment structural re-organisation and is as well a

38. Colonial Office Despatch from the Sccretary
of State for the Colonies to the Governors of
the African Territories, February, 1947. Quoted
in Samuel Humes, 'The Role of Local Government
in Economic Development in Africa' Journal of
Administration QOverseas, 12, 1 January, 1973,
23. See also Philip Mawhood. (ed), op cit,
page 27. In the text ahove, Greech Jones
emphasizes that the three key words are - local,
efficient and democratic.

39. See Philip Mawhood, (ed) op cit, p.5.

40. Democracy is used as an idea in this sense to
mean free government where free election,
party system, possibility for responsible
opposition are allowed to operate.
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condition of the latter. Decentralization and
autonomy theoretically should make for mass
involvement at the local level in political matters41
Democracy is "a form of government 1in which
the supreme power is vested in the people collectivelyu4%
Thug, democracy implies the supremacy, SO tc say, of
the people. Liberty: equality and welfare are also
the basic values of modern democratic society.
Liberty 1is realized in the protection of the citizen
from arbitrary rule and over~concentration of |
power 1in one inpdividual or group of persons; ecquality
in the granting of the right to vote and to participate
in as many public bodies as possible; and welfare in
the provision of services for the social and economic
advancement of the community.
Local Governments may +therefore be described,
explained and compared as more democractic or less

democratic using these indicators - liberty, equality

and welfare.

11, adele-Jinadu, A Note on the Theory of Federalilsm,
Paper presented at The International Conference
on Federalism held in Lagos, Nigeria (May 10-14,
1976) under the auspices of the Nigerian Institute
of International Affairs, p. 15.

12. The Webster Dictionary (New Edition).
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The most obvious problem-brought about in
the application of this demccractic ideal is the
failure of government based on representation to
adequately reflect all shades of public interesﬁs.
If public desires were adequately reflected by
representative government, there would have been
no need for existing wvarious interest group§
"operating outside the legislature and across the
lines of the major parties“43 With this belief
emerged the idea that actual democracy could.be
achieved only under a situation where those opinions
glossed over or rejected as minority views are
properly processed. Mill44 saw this problem as one
of the great difficulties of democraéic governrnent.
He therefore suggested a converging point for those
opinions and interests outside the spectrum of
majority views. It is this short-coming in the
manner in which representative democracy is
practiced that led to the concept of pluralist

democracy. What then is pluralist democracy?

43, Lane W. Lancaster; Masters of.Political
Thought, Vol. 3 (London: Barry 1973), page 149.

44, John Stuart Mill, Representative Government,
pages 291-292, ’
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The concept of pluralist democracy is based on the
principle that representative democracy cannot and has
not been able to reflect the interests of all., On
account of this,.it becomes necessary and, even more.
demccratically expedient for “groups to organise so as
to press their.interests or view pointsl.l45 This group
represents those who cannot within political parties
make their muffled voice heard. This group also
represents those social forces and interests within
a8 polity which are not normally counted on the political
scheme of the ruling elite46

Thus, pluralist democractic thecry "accepts that
it is reasonable for organised groups to exercise what
influence they can upon legislative and executive
decisions subject to quaiifications about the use of
constitutional methods and 'rules of the game', and
perhaps to implict assumptions about the need for
compromise and fairplay”qz This means that members

of various groups make legitimate moves to influence

45, Peter Self, Administrative Theories and
Politics (London: George Allen and Urin
1979), page 281,

46. Gerraint Parry, Political Elites (London:
George Allen and Urwin, 1971) p. 143.

47. Self (1979), op cit
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the political leadership "in order to 'secure the
acceptance of its policiesﬁqB. In doing this, inter-
mediary groups such as churches, consumer groups,
business associations serve as a conveyor between the
political leadership and citizens. These ihtermediate
groups sometimes have a system of leadership that has
a local orientation. They constitute the frame work in
which the individual can develop his interest in and
contribute towards matters which concern him, fromn civic
affairs to the education of his childrenqg. In this
way each group uses its internal mechanism to settle
those 1ifts, interests, pressures which it terms
unnecessary for the attention of the political leader-
Ship5 . This sort of activities are common within
unions, business associations and interestingly enough
even behind the walls of traditional rulers.

Pluralist democratic concept therefore regards
the presence.of elites in a political system not as

"an imperfection in a democracy" but rather as "the

48, Parry (1971}, op cit p. 145
49,  ibid p. 147.

50. W. Kornhauser, The Politics of Mass Society
(London: Rontledge, 1960).
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guarantor of the system" whenever it is found. Owing
to the fact that several social 'forées, interests and
opinions can not possibly be adequaﬁely represented in
a political system pluralist democracy becomes
legitimate.

Liberal democractic theories see local governments
as the manaéement of local affairs by local authorities
within a given area and they dismiss with naivety the
criticism that local government is an unnecessary
wasteful venture. They thus argue that, in a modern
state, local government deals with only part of all
the local activities of public administration. However,
the democracy concept is not unique to local government
or local administration. It refers to the state as a
whole and local government's vital contribution is that
it is a political institution by which people share in
governmnment and resolve their difference551, Thié view
is supported by George Langrod52 in agreeing that

democracy is concerned with the nation-state as a whole

51. William Thornhill, The Growth and Reform of
Lnglish Local Government (Weidenfeld and NWicolson,
London, pages 29-30.

52, ;eorge Langrod, "Local Government and Democracy"
in Public Administration, Vol. 31, 1953, pages
26-3T.
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and with majority rule, equality and uniformity.
Citizens are more likely to learn about democracy from
national politics and national issues rather than from
local government.
. o . .53 .

Keith Panter-Brick s reaction to the foregoing
is that local government and democracy are not necessa-
rily and inevitably opposed even 1f the trend in modern

society is towards greater centralization and central

control. Local government is still essential to allow
the individual to voice his needs. He argues that .
participation is vital to democracy since it is in

the community that people appreciate and tolerate 

each other's view and learn the art of practical politics.
It 1= doubtful if a country can claim to be democractic

if a substantial part of government for example, local
affairs, is not run in democratic form.

In the words of Nsarkoh, local government is
democracy on the doorstep. This is because whalever
opinion the man-in-the street may have of his local
council, he is in constant contact with a system of
practical democracy affecting his daily life in a

score of ways. Every contact with the services which

53. Keith Panter-Bricks, "Local Government and
Democracy: A Rejoinder", in Public Administration,
31, 1953, pages 344 to 347 and Public Adminis-
tration, 32, 1954 pages 438-440.
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his council provides unconsciously strengthens within
him the sense of democratic government whether it be
in lccal or national spheres. Herein lies the real
justification of the local, government systemsq. But
local government cannot find an adequate justification
in whether it is conformable to democracy or not.

In sum, there is no precise definition of
democracy and there is need to reformulaté the theory
as far as local government is concerned. Democracy
should bé seen in terms of what men actually do

rather than what they ought to do.

54 See J. K. Nsarkoh, Local Government in Ghana
{Ghana University Press, Accra, 1964),
pages 12-13.
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Typologies of Local Governments

Finally, a broad classification of local government
further throws light on the definition of the term.
Duane‘Lockardﬁ? in giving a typology of local government,
identifies five types of local government structures.
These are (i) the Federal de-centralised e.g. Australia,
Canada, Germany, Switzerland; (ii) Unitary-decentra-
lized e.g. Great Britain and Scandinavia countries;

(iii) Napoleonic prefect e.g. France; ({(iv} Communist
e.g. Soviet-Union, China, and (v) Post-Colonial systems
e.g. Nigeria, Ghana and other post—independént dfrican
countries. However, each category can only pass for an
ideal type as there are imperfections in each category.
The form that each category takes depends largely on
the environment and the historical, political and
sociological circumstances, among others.

There is no watertight compartments between the
categories given by Lockard and those given by Alderfer56

The latter's four-fold categorisation accommodates the

55, See Duane Lockard, 'Local Government' in
David L. Sills (ed), International Encyclopedia
of the Social Sciences, vol. 9, (The Macmillan’

Company and the Free Press, 1968) pages 452-458.

56, See Harold Alderfer, Local Government in
Developing Countries. (McGraw-Hill 'Inc. N.Y.
1964) pages 1-16,
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French, the Anglo~Saxon, the Communist and the
‘Tradtional. Alderfer's Anglo-Saxon category includes
the federal decentralized systems but excludes the
Soviet Union and any other communist country.

By the 'Traditional’, Alderfer means non-western
local governments. Thus, although Lockard and
Alderfer have provided classificatory dimension

to the definitions of local government structures,
the very broadness of the categories makes the
classification unsatisfactory.

Humes and Martin57.in their own, claséify local
government structure by use of two variables. The
first is the scope of functions performed by local
autherities. The second is the manner of composition.

Accordingly, four (4) types are identified:-

(i) general - purpose representative local
government;
{ii) genéral - purpose non-representative

local government;

57. 5. Humes and E. M. Martin (eds), The Structure
of Local Government Throughout the World. (The
Hague, Martins Nijhoff 19261. 449 pp.) pp. 3-6.
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(iii) special - purpose representative local

government

{iv) special - purpose non-representative

local government,
Although this classification scheme is neat and
unambiguous, it does not postulate any orientation
as regards growth and development. -

As Alex Gboyega58 observes in the particular case
of the Western State of Nigeria local government began
by being geneial purpose and representative. It became
non~representative during the military administration.
And with the gradual erosioﬁ of functions {to central
government departments and agencies) which it has
progressively suffered it may well become special
purpose as well, |

Alex Gboyega who argues that the structure of
local government affects the decisional process
informs that "for a local government to be institu-
tionalized the structural framework must be relevant
or apposite to the social environment. The structure

of local government is to local government what the

58. Alex Gboyega, {Oct. 1975), Infra, pp. 53-54.
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civil service is to central government. Like the
structure of the civil service, whether it is faci-
litating to government or renders goverhment more
inert is a ﬁunction both of ité appositeness to
situstion, and the way in which its operators
perceive their role, act and interact with the
higher level of government, as well as the local

) . . 429
government - community relationship" .

59, Gboyega, E. A., Local Government and Political
Integration in the Western State, 1952~-1972.
TPh.D. Thesis, University of Ibadan, Oct. 1575)
p. 55.
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Local Government Operational Definition

To my mind, the conclusion emerging from the
foregoing definitions, view points ;nd typologies is
that local government has emerged as an important,
multi-purpose institution, disposing of a considerable
share of the national resources. Although it is over-
shadowed in many ways by the central government, it
has manifest advantages including its uneviable status
as a locally elected body which has the opportunity
of bringing the local community together.

| It is also that local governments are the infra-
sovereign geographical units contained within a
sovereign nation or quasi-sovereign province-state,
They include intermediate units such as provinces,
basic units such as municipalities and in some
countries, sub-municipal units. From a local govern—
ment view point, both the state and national govern-
ments are "central governments"; the province - states
are gquasi - scovereign and are not, therefore,
considered to be local governmentsGO. Finally, a
local goéernment has a defined area, a population,
bures ractic structure, power to act/perform, bye-
laws for operations and forms an integral part of

the total governmental system of every country.

60. Samuel Humes and Eileen Martin, The Structure
of Local Government. A comparative survey of
81 countries (1969, International Union of
Local Authorities, The Haqgue) p. 27.
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The future of local government therefore depends
on it:s ability to cooperate and interact with other
agencies, public and private, in providing services
and satisfying the wishes and aspirations of the locel
community over which it has sphere of influence; and
in its ability not only to cope with functional
pressures but also to respond to growing challenges
and sustain effective leadership. Inability to do
these may constitute possibilities for local govern-

ment restructuring.
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CHAPTER 3

THEORLTICAL FRAMEWORK

Various theoretical approaches1 to the study of
local government structural re-organisation exist. From
our survey of the theoretical literature on this
subject, organisation theory has been found useful,
relevant and adequate to understand local government
structural reorganisation. Attempt is therefore made
in this chapter to explain the level of gcnerality,
the conceptual range, the underlying hypotheses and
assumptions, the weaknesses and utility of the chosen

theoretical level. The crganization theory approach,

1. Some of these approaches are decision-making
theory, group theory, elite theory, systems
theory, structural-functional theory, policy
management theory. The approaches are actually
complimentary. For example, decision-making
theory can illuminate on the resource-allocation
function of the political system while group
theory can specify demand and support inputs
as well as reactions +to outputs. Also, elires

- are components of group. As for the policy
management approach, this is, in many respects,
an aspect of systems theory approach. Policy
is seen in terms of inputs or demands brought
to bear on a government, while management is
the conversion of the inputs into programmes
to produce the output of the administrative or
bureaucratic system. The people who bear the
effect of the programme constitute the environ-
ment. For further discussion on policy manage-
ment approach see J. B. McLinnery and L. C. Howard,
Public Administration: Balancing Power and
Accountability ({(Moore Publishing Coy. Inc. Qack
Part' Illinois, 1979 esp. Chapter 4.

57
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according to Ladipo Adamolekunz, subsumes the following

three approaches:

{i) Classical organization Theory
(scientific management) Approach;
(11) . Human Relations Theory Approach;

(iii} Systems Theory Approach.

In the following pages in this chapter a brief Critical
examination of the épproaches is undertaken. And in
chapters 5and 6 attempt is made to apply the theoretical
framework (organization theory), the meditating variables
(democracy, decentralisation and functional arca) and
the hypotheses to local government structural re-
organisation in Lagos State in two different periods

(i.e. 1969 - 1976 and 1976 - 1979),

2. Ladipo Adamolekun, Public Administration
A Nigerian and Comparative Perspective,
(Longman , 1983} p. 25.




Classical Organisation Theory Approach

I'he classical organization theory which dominated
acadaemic apéroach to both business management and
public administration in the 1920s and 1930s established
certain principles around some specific concepts.
These are notably hierarchy, division of labour,
span of control and responsibility. It concluded that
the faithful application of these principles would
produce an efficient administration. Because of the
implied precision of the principles, the classical
organization theorists are sometimes referred to as

the "scientific management" school3.'

3, ibid, p. 19.
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- Structure particularly formal structure is concerned
with the quality of administration and with efficiency
(or in-efficiency). Thus, the essense of structural
re-organization of a local government system is guest
for efficiency and effectiveness and drive towards
vaiakility. Productivity generally means efficiency,
or the control relationship of output to input. Balk4
argues that a productive process 1is one which optimizes
efficlency and effectiveness ratios. He puts it in
simple terms:

Productivity eqguals efficiency and effectiveness.
He sees efficiency as the comparison of ocutput to
input5 and effectiveness as relationship of output
to standardsﬁ. While the productivity concepts are
all - encompassing in business policy-making, they
present only a portion of policy considerations of
government.

The criterion of efficiency is rather more
complicated in its application to non-commercial
than to commercial organizations since the latter
are largely guided by the profit objectives. In

the former, monetary measurement of output is usually

4. W. L. Balk, Improving Government Producitivity;
some Policy Perspectives (Sage Publication,
1975) page 12Z.

5, ibid, p. 12

6. ibid, p. 50.
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neaningless or impossible. In commercial organisations
the criterion of efficiency dictates the selection of
that alternative, of all those available to the individual,

which will yield the greatest nct fmoney) return to the

Organization. This 'balance sheet efficiency involves,

on the one hand, the naximization of income, if costs are
considered as fixed; and on the other hand, the minimi-
zation of cdst, if income is considered as fixed. In
practice, of course, the maximization of income and the
minimization of cost must be considered Simultaneously -

that is, what is really to be maximized is the difference

. between these two7.

Efficiency may be seen as the relation between what
is accomplished and what might be accomplished. It must be
noted that there is a difference in computince an output -
input ratio in the pPhysical and in the social sciences,
Whereas in engineering both output and input are measured
in terms of €nergy, in the social sciences output and input
are s=ldom measured in comparable unitsg.

Criticisms of the 'efficiency' concept have heen
frequant and vociferous. There have been attacks on
'expernditure reduction'. The term leads to a 'mechanical!
conception of administration and leads to an incorrect
relationship between ‘means’ and 'ends'. Efficiency
concept directs all attention to the means, and-nealects
the endsg. Nevertheless some of these criticisms seem

comman-place,

7. Herbert A. Simon, Administrative Organization (The
Free Press, New Yorn, 1976), pp. 172-3.

8. H. A. Simons, ibid, pp 180~1
9, ibid, pp 183-6. '
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Ekong E. Ekong says that efficiency is basically an

internal concern of an organization while effcectivencss

of an organization transcends the internal considerations

of the organization members and justifies the very
continuance or dispensability of such an organization in
its environment10. Efficiency is primarily concerﬁed
with organizational means whereas effectiveness is
concerned with organizational ends. He also submits that
both efficiency and effectiveness are abstract mcasures
of organizational performance11. The two concepts which
eyaluate the conditions under which and the degree to
which organizations are attaining the various goals
therefore provide useful indications of the ability of an
organization like local government to survive in its
environment. While efficicncy could be tochnjcaliy'
defined as the ratio of . useful work performed or output
procluced to the fotal energy or input expended,
effectiveness can be generally looked uﬁon as the extent
to which an organization realized its goals or objectives.
Thus, while efficienéy is a ratio calculated or measured
in tterms of the amount of output relative to the amount
of input and thereby focusing mainly on organizational
means, effectiveness relates nore directly to
organizational goals, objectives, or ‘ends' or rather

the desired state of affairs which the organization

attempts to realize.

10. Ekong E. Ekong, "Efficiency or Effectiveness: The
Dilema of Emphasis in the Public Service of the
Developing Economies" in M.J. Balogun (ed) Mana
gerial Efficiency in the Public Sector (University
of Ife Press Ltd., Tle-If&, Nigeria 1980) p. 43.
11. ibid, 1980, pp. 18-28.
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An organisation could be one hundred percent
efficient in terms of resources utilization but
zero percent effective in respect of the values
it contributes to its environment. Efficiency is
not effectiveness. The drive toward one may
minimize the probability of attaining the other
in most. instances. Moreover, while efficiency is
concerned with the 'means' calculated in terms of
costs, effectiveness is more concerned with the
‘ends'. Effectiveness is thefefore the ability of an
organization to.achieve a set of social, political
and economic objectives.

The two key concepts - efficiency and effective-
ness - have confusion surrounding them regarding
their cdnnotaﬁion and operational significance.
Efficienéy is often confused with either productivity
or effectiveness or with both.

The questions may be asked: Efficiency for whom
and what type of society? What type’ of efficiency -
economic, industrial, managerial, etc.? What should
ideally be used as a measure of efficiency, and
whose efficiency is being measured? What are the
scope and nature of the tasks assigned to such a

pPerson or organization before talking of efficiency?
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What is more, the captalist definitions of efficiency
concentrate on the welfare of a few privileged
people to the neglect of the interest and welfare
of the suffering masses. The ideological
standpoint is thus value ~ laden.

In simple language, Afolabi Soyode12 argues
that the concept of efficiéncy will permit awarding
high marks to a student who has written a
beautiful answer to a wrong question, but that
effectiveness will penalize such a student. The
student has not pursued the correct goal specified
earlier.

Despite the criticisms, efficiency and effective-
ness concepts still have some utility for the present
study; for example in the strategy for local government

structural re-organization that it has exposed.

12. Afolabi Soyode, "Measure of Efficiency in
Public Enterprises: Some General Theoretic
Issues" in M., J. Balogun ({(ed), op cit p. 33.
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Structure can not be defined in a vacuum.
It is in relation to an organization. Organization
is clearly a concept of very wide significance
since it comprises such differing notions as the
State, the political party, army, the economy,
the church, the sect and the firm. Organization
signifies an ordering of social relationéhips,
the maintenance of which certain individuals
take as £heir special task. The presence of a

leader and usually also an administrative staff

is the defining characteristic of crganization.

It is they who preserve the structure. By definition,

Organizations are hierarchical structures. Human
behaviour is regula;ly oriented to a set of rules.
Administration and authority are intimately linked.
Commands and rules are equally important factors in

the structuring of social relationships. Administra-

R
tion is based on written documents and this tends to
make the office (bureau) the hub of a modern
organization.
Organizations can be classified according
. to the idea of legitimacy. In the Weberian sense

there are three kinds of such beliefs., The first
is that obedience is Justified because the person

giving the order has charismatic authority. Secondly, a
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command has to be obeyed out of reverence for

0ld - established patterns of order - traditional
authority. Thirdly, men may believe that a

person giving an order is acting in accordance
witth his duties as stipulated in a code of legal
rules and regulations. This was Weber's

rcategory of 'legal authority', which was of a
rational character. It is the typé of authority
which characterises modern organisationé. It

i3 among the categorieé of organizational analysis
that tge concept of bureacracy becomes relevanth.

Against this back ground, organizations may be

sea2n as authority structures.,

13, MARTIN ALBROW, The Study of Organizations:
Objectivity or Bias, in Penguin Social Sciences
Survey 1968, edited by Julius Could, (Penguin
Books, Harmondsworth, Middlesex 1968), p. 40.
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The formal structure issue in organization
theory has political significance?4. It is considered
crucial to the achievement of an efficient administration.
It allows for comparison of administrative and political
structurés/organization in one and different countries.
Classical organizaticn theory does not pay attention
to the process of administration notably the critical
factor of human relations, hence the emergence of the

views of the human relations school.

Human Relations Theory Approach

Local government is a bureaucracy as well as an
aspect of government administration. Therefore, some
Oof the characteristic features of the formal structural
approach are revealed in Weber's ideal type of a
bureaucracy15. The characteristics include hierarchical
authority, specialization of functions, specified sphere
of influence and compétence, existence of technical
rules, regulations and norms, impersonality, separation

of private and organisation life, non-monopolization

14. As stated earlier, various Commissions amnd Tribunals
have been established in Nigeria to look after the
structure of local governments. Emphasis of the
formal structural apprcach is on structural arrange-
ments, '

15. Max Weber's theory of bureaucracy represents the
work of an early structuralist. The structuralist
approach which is still growing is a synthesis of
the classical (or formal) school and the Human
Relations (or informal) one drawing also in the works
Of Max Weber and to a degree that of Karl Marx. But

its major dialogue has been with the human relations
approach,
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of office by incumbents; and record keeping. Weber's
model largely ignores the human side of administration.
His model does not represent reality. Yet the concept
of bureaucracy embraces the whole area of contact
between individual and organization.

The human relations approach is specifically
intended to test a hypothesis that challenges an
existing view of organizations which emphasizes their
formal structures. It emphasizes the behaviour of the
individuals within an organization..This specific
focus on_human behaviour within organizations is scmetimes
singled out as a salient feature and referred to
as e human relations approach.

A major criticism against the human relations
approach, however, is that the emphasis on human behaviour
fails to look at the entire organization hence the
emergence of the new gpproach called systems approach
which neither completely supplants the classical
principles nor render them obsolete, but which merely
calls for the recognition of limitations in the classical

principles.
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Systems Theory Approach

Systems theory approach is based on an input -
output analysis. For systems approach theorists, a system
is made of inter-dependent parts, has permeable
bouﬁdaries, interacts with its environment by importing
‘inputs and exporting outputs in order to maintain itself
in a permanent state of equilibrium. For example ;ocal
goverment, as an organization, receives inputs from the
enviromment in thé form of demands of citizens. Goverﬁ—
ment processes the demands within its bureauqratic
structure. The results (e.g. the number of local govern-
- ment units established at the end of the processing
stage) are collectively referred to as the outputs. The
focus is on the whole rather than the parts. Tho
functioning of the whole is tied to the functioning of
each individual part; and the organizational structuring
has an environment orientétion.

Easton's model uses as its major unit of analysis
the political system itself, in which political life :s
viewed as a system of behaviour. In selecting the
Eastonial analysis, I assume that the local government

i1s a political sub-system. Laston defines political
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system as "a get of interractions, abstracted from the
totality of social behaviour through which values are
‘avthoritatively allocated for a society"lﬁ. Underlying
this straight forward definition are a number of
assunptions that lend direction to a systems analysis.
First, the emphasis is upon interaction as a
variable, Interactions may take place between individual
actors, institutions, or actors and institutions
~collectively interacting with others. Easton does not
specify which actors or institutions interact in the
value - allocation process. If we stress interactions
in Easton, we must therefore stress process as well,
Easton's paradigm (or working model) is net a stagnant
but a dynamic model in which the 'system and its
individual actofs engagé in processes'designed to
secure the maintenance and dynamic equilibrium of the

system itself17. ;

16. David Easton, A Framework for Political Analysis
(Englewood Cliff,  N.” J. Pretice - Hall, 1965)
p. 57.

17. See M. Margaret Conway and Frank B. Feigert,
Political Analysis: An Introduction.
(Allyn and Bacon Inc., 2nd ed, 1976), p. 274.
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Secondly, Easton presumes that a system is
analytically distinct from its environment.
Although an'analyticai distinction is made
between the system and its environment, the
system is open in varying degrees to influences
from the environment. Indeed, the nature of
envicronmental influences and the ways in which the
System responds to them is one of Easton's
Major concerns. Thus Robert J. Haynes 18 opines
that the whole process of management and
organizational structuring should have an environ-
mentsl orientation. In the same vein, Stewart
aptly describes the relationship which exists
between a local authority and its environment

when he says that:

"Management in Local Government must
be examined in the environment of the
authority. From that environment

the authority draws its inputs - its
resources not merely in terms of men

and money but of values and ideas.

18. Robert J. Haynes, Organisation Theory and Lucal
Government {(George Allen and Unwin Limited, 71980)
rp. 26 - 27.
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To that environment it gives its output
not merely in terms of goods and services

but of needs met and problems solved"19.

Thirdly, in separating a system from its
environment, one refers symbolically to the
system's boundary. The nature of systematic boundary,
how they afe defined, and their degree of flexibility
or rigidity are major problems facing systems
theorists. The problem of boundaries takes on
special significance because systems theory usually
divides interaction processes into three phases,
i.e. input, conversion and output. The inputs and
outputs which involve the organization with other
organization systems are transactions between the
organization and its environmment. The conversion

processes are internal to the organization.

19. J. D. Stewart, Management in Local Government:
A View Point (London, Charles Knight 75717.
cited in Robert J. Haynes (1980), ibid, p. 35.
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When we talk about the sources of input, their
number, content, and intensity and how they enter
the organization and of the number and content of
cutputs and how they leave the Orgagization and affect
other organizational systems, we shall in effccot be
talking about the houndaries of the organization.
Fourthly, if we assume that systems are
susceptible to varying degrees of influence from the -
envircenment, and that systems may affect their
environment, reference has to be made to the inputs,
cutputs and feedback Qariables. Without inputs from
the environment and from the organization an organization
cannot exist unto itself; the organization can do no
work and cannot suétain itself. The inputs can be
demand or support input. Demand inputs are generally
concerned with the allocation of resources - material
Oor positional - and are usually made by individuals and*
groups within or outside the organization. Support
inputg take the form of recognition of legitimacy by
environmental actors and by those internal to the
system, human and material resources (e.g. payment of
taxes and levies) and so on. Inputs have to be moderate
otherwise strains and stresses upon the system become
noticeable and extreme stress may worsen performance
whil: moderate stress can lead to its structural

re-organization with a view to improving it.
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Sorzano therefore informs that
"when a system is subjccted to a disturbance
which materially affects the performance of
its identifying function, some of‘ité
variables will be momentarily displaced but
each tends to return to its respectigé status
gue ante. In other words, implicit in systems
analysis is the proposition that some of the
systems variables must be maintained within
specified boundaries or the system will not be

. 20
able to continue to perform its identifying function"

System outputs are the decisions, policies and

results; they do not automatically solve all problems;
they may even create problems that we?e not seen in
initially making the decisions. Feedback is the

learning and corrective capacity of an organization.

The "authoritative decision makers'.or the -
allocators of values must-receive information on

the effect and effectiveness of their decisions.

This information, or feedback, acts as new input to

the organization whether the information comes from

outside it or from other actors within the organization.

20. J. 8. Sorzano, "David Easton and the Invisible
Hand", American Political Science Review 69
(March, 1975), 91.
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Feedback can also be a potential source of
suppcrt 1f the information is that the outputs
have essentially solved a problem.

Finally, 'in the Eastonian systems analysis,
system maintenance, or equilibrium and survival
is a primary goal; one that supercedes all others.

Systems approach, however, haé its short-
comings. Measured observation is limited. Human
beings can not be subjected to controlled experiments.
Besides, some guestions can be asked. Is the
output positive or negative? Are the functions
vital and indispensahle? ﬁhat is the fraction or
percentage of the functions to be performed? What
is the exact number of types of functions and how:
can W& measure them adequately? The definition
of system's boundary is not explicit. Why and how
certain functions are performed have not been specified;
Testable hypotheses about the nature of the allocative
process or the actors involved as well as the
institutional arrangsments by which the system is
governed have not been suggested or specified, although
it ¢cgn be inferred that "a democractic institutional
framework can handle the feedback process in the best

. 2 C . i . .
pessible manner This in itself is a normative bias

21. Sorzano, ibid, p. 103.
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if it is accepted that majority rule is the most

“appropriate means of settling controversies.

As it is obvious that systems theory  is a
broad one subsuming, for example, action theory,
elite theory, group theory and decision-making theory,
it raast of necessity take the shortcomings or weaknesses
inherent in their approaches; .
Surely, Eastonian systems analysis is not the
best approach available to researchers partly
because it lacks substantive c0n£enp, and partly because
it never attempts to define 'political’' in any meaning-
ful sensezz. "System” is defined by interactions, but it
is dascribed in terms of its hgman components or actors
without reference to the interactions that supposedly

2
define it in the first place

22. Eugene, J. Meehan, Contemporary Political Thought:
A Critical Study: (Homewood, Ill, The Dorsey
Press, 1976) p. 172. See also Eugene J. Mechan,
The Theory and Method of Political Analysis,
(Homewood, I11. The Dorsey Press, 1965) esp. p. 147,

23.  ibid, pp. 172-173 (1976).
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David Silverman24, recognising that the
action theory is one of the alternatives to syétem
theory in the study of organizétions, argues that
'Society makes man {System), 'Man makes Society'
(Action). System theory has not taken sufficient
account of the possible existence of a plurality of
action systems which is available to the individual
in an organisation. Easton's model is heuristic
rather than predictive, although it lends itseif
to comparative analysis. Nevertheless, it assists

in the explanation of political behaviour.

24 David Silverman, The Theory of Organisations.
{Heinemann LEducational Books Limited, 1970}
pp. 38-41. The other alternatives are power,
authority, conflict approaches.
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An organisation responds to the demands of the
society. Therefore, organisations may be distinguished
in relation to the type of function they perform for
society. The Parsonian Scheme of Structures and functions
asserts that all systems have four (4) basic functionszS.
Goal attainment is the first function and is most concerned
with the preservation of the system. Adaption is the
second function and involves mobilization of resources in
support- of specified goals. Because structures and
individual actors tend to be multi-functional, a third
major function (Integration) must be performed. The
fourth function is Latency or Pattern Maintenance which
deals with the maintenance or conformity to the norms
of the cultural system.

There is of course no rigidity in the performance
of the specified functions. For example, the political
structure, supposedly concerned prominently with a single

function, is actually multi-functional.

25, This is commonly referred to as the G-A-I-L )
approach, and is an acronym for Goal-attainment,
Adaptation, Integration and Latency (or Pattern
Maintenance) .
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This construct is examined systematically by William
. 2 '
C. Mitchell 6 when he describes the Parsonian functions

in the Political System as:

(a) Goal Attainment -~ Executive Function
and Roles

(b} Adaptation - Administrative
Function and Roles

{c) Integration - Party Political
Function and Roles and

{é) Latency’ - Legislative - Judicial

Function and Roles.

Parsons' numerous definitions of concepts are,
however, often conflicting, often confusing and often
frustrating and difficult to apply in empirical analysis.
The Parsonian model leans towards the collectivity in his
4-fold system (the G-A-I-L approach) i.e. towards group
behaviour to the neglect of individual behaviour, i.e.
Parsons ignores the individual and this raises serious
guestions in his works. The behaviours of individuals
cannct always be inferred from data on the culture of
social system.

The Parsonian scheme of structures and functions
is ccocmplex since actors can occupy several.roles to
greater or lesser degrees. There is alsc a heavily
loaded bias towards maintaining the status quo i.e.

'system maintenance'. Furthermore, what is 'functional'’

26, Sociclogical Analysis ard Politics: The
Theories of Talcott Parons (Englewood
Cliffs, N.J. Pretice-Hall, 1967) p. 104,
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in the eyes of one analyst/researcher at one time might
not be functional to another elsewhere, e.g. population
issue vis-a-vis famine. This value - laden scheme may
therefore have adverse implications for the goals of
explanation and prediction in political science.

PDespite the shortcomings inherent in thé Parsonian
model, it still has some utility. It has suggested
structures that might perform certain functions in the
social system in general and the political system in
particular,

Almond, on the other hand, presents a sceven-fold
functional scheme in which he says they are performed by
special structures. The functions are input and outpuf
functions. The input functions accommodate (i) political
socialization and recruitment - ‘the process of inculcation
into the political culture' which resulits in attitudes,
value standards, and beliefs towards the political system27
This is analogous to Parson's latency function;

(1i) Interest articulation whereby aemands are formulated
(or articulated); (iii) Interest aggregation such that
demancds are combined (or aggregated) in the form of
alternative courseslof action; and (iv) Political Commu-
nication where by the various activi£ies are communicated

within the system and outside.

27. Gabriel Almond and J. Coleman (ed},
The Politics of the Developing Area
{(Princeton, N.J. P.U.P. 1960} pages 27-28.
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Output Functionsz8 encampases (i)} rule-making
(rules are formulated); (ii) rule-applicaticn (rules are
applied); and (iii) rule-adjudication (rules are
adjucdlicated in individual casesf.

The concept of function suggests a form of
teleclogical approach which, conceptually, is not wholly
appropriate. It has not been possible to demonstrate
the seven functions as the only funétions of the systems.
There could be more. Besides, the approach is culture-
bound as the functions attributed to the system is
too closely modelled on the Western political systems.
For instance, Almond notes that, in the West, each
particular function tends to be fulfilled by a particular
type of structure2

Almond treats the stiuctural functionalism model
in a much less flexikle fashion by concentrating on
formal structure and de-emphasising the real thing -
informal structures.

By de-emphasing the actor's definition of the
situation and the cheocices of action’that are perceived
to be available, functionalism inhibits the predictive

power of its approach.

28, The statement of output functions is a clear
illustration of the multi-functionality argument.
For example, courts do not only adjudicate they
also legislate, in a very real sensc. The
bureaucracy initiates legislation and it also
administers its own rules.

29. See Jean Blondel (ed), Comparative Government:
A Reader. (Macmillan, 1969), page (XXX).
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" Notwithstanding the drawbacks and criticisms which
are seriogus, Almond's approach is significant for
structural-functional analysis because it provides
more substantive definitions and because it seeks to
suggest "how the application of certain sociological and
anthropological concepts may facilitate systematic
comparison among the major tfpes of politiéal systems
operative in the world'today"BO; and by extension major
types of local government. And to the extent that the
list of structures can be indefinitely expanded according
to the characteristics of individual polities, the medel
provides considerable flexibility for the study of local
govermment structural re-organization. It is one of the
most popular models to understand the nature and structure

of organizations of which local government is one.

30. Gabriel A. Almond, "Comparative Political Systems',
Journal of Politics 18, (Auqust 1956), page 397.
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Towards A Working Model

There is no single way of theorizing or conceptu-
alizing local government structure re-organization to

encompass the variety and complexity of the phenomenal

process at least for now. And being a politico-

‘administrative phenomenon, the dynamics of local govern-

ment structural re-organization must take account of
econonic, sociological, historical, geographical,
demographical and constitutional factors. Therefore,
the boundary of local government structural re-
organization is limitless. A comprehensive catalogue

of the constituents of local government structural

' re-organization is a herculean task. Local government

structural re-organization, at its best, is a function
of the socio-economic, cultural and technological
development of a country. The local government structural
re-organization process may also be phased. Structural
re-organization is not unique to local governments.
It may be found also in central governments, private
organizations and voluntary associations.

Secondly, local government may not be cut off
from society or viewed as a 'Closed Systems'. Rather
it has relationship with the wider society. Local
government structural re-organization as a process

therefore differs between societies and countries.
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It iz determined by'the wishes and aspirations

of the populace, and the dominant values/

policy preferences of the leadership. It may
contribute to the solution of recognised oryaniza-
tional problems and or improvement of existing
local government structure. By the time these
constituents are taken into consideration, local
government structural re-organization is one kind
process that should take care of the neglected
rural majority at least in the provision of social
services, popular poiitical participation and
resource mobilization,

Thirdly, structure simply means a relatively
permanent or persistent organization of parts
whxch as an organization, can go into action
in s@ecified way, and whose type is defined by the
klnd of action into which it can go. Therefore
what .is structural is also functional, i.e.
the: two words represent abstracted aspects
of a total operating organization. A structure has
boundaries which must be maintained if the

structure is to persist. Also, organizatiocnal



structure may persist unaltered for over a long
period of time. Thus local government unit is

a substructure of a larger one, the State. And so,
from & Systemic point of view any alteration in
the boundries of units has implication for the
entire system. That is to say, what affects a
pari: affects the whole.

Fourthly, structure can be defined in terms
of basic units and ordered relations betwecen units31
Granting this premise, boundary change is a crucial
variable in structural re-organization and may be
compatible with local government effectiveness and
efficiency. In boundary changes; new units may be
created out of the e#isting ones; some units can be
merged; there may be alteration in the ordered
relationship between units, e.g. between local council
and divisional council and vice versa; and tiered
structure may be abolished. Whichever is the case,
the people whom the new emergent units are to serve
have to adjust, accept and support the structures,

institutions and relationships so created.

31. Alex Gboyega, op cit, p. 194. For a definition
and discussion of 'structure' see Jean Piage t,
Structuralism (Translated by Charinah Maschler,
(London) Routledge and Kegan Paul, "1988) 153 pp.
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Finally, the type of leadership (at state and local
govermment levels) is indeed an intervening variable in
the-attempt to explain local government structural
re-organisation. If local governments fail to provide
éervices or perform their functions alternative structures,
iformal or informal, may emerge to remedy the deficiency.
Thus, a pertinent hypothesis is that an effective and
efficient running of an organization like local govern-
ment. (leading to ité .viability) is largely a function
of able 1eadership32.

In conclusion and going by the various views OI

the principles of local government and structural

organisation one can readily concede that, as of now,

32. For further discussion of the concept of leadership
see:
(1) Oyeleye Oyediran, "The Chosen Few; Policy

Makers in the New Local Government Systcm
in Western Nigeria" Quatrterly Journal of
Administration. Ibadan 8 (4) July, 1974
pp. 397-406.

(iiy A Bavelas, "Man and Function" in C.A.
: Gibb {(ed}, Leadership, (Middlessex, Peguln
Books Ltd., 19697}.

(iii) B. J. Dudley, On Leadership, (Paper presented
at the inaugural conference of the Nigerian
Political Science Association, Ibadan, March,
1973). In particular, he declares that the
type of leadership one prefers depends on the
kind of =nquiry one is undertaking.

(iv) Geraint Parry, Political Elites (George Allen
and Unwin Ltd., 1980}).

(v) C. Wright Mills, The Power Elite
(0. U. P. New York, 1956).
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no generally acceptable theory of local government
structural re-organisation exists. Perhaps there is
either a theory of local government structural
re-organisation depending on the perspective, factor
or framework used or theories of local government
structural re-organisation. But definitely one cannot
talk of the theory of local gover—men£ structural
re-organisation particularly when it is crystal clear
that there is bound to be gap between intentions and

achievements,
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CHAPTER 4

BACKGROUND TQ THE PROBLEM

This chapter specifically reviews the structure
of the local government councils in the former
Federal Territory and the former Western Region of
Nigeria. This is necessary if meaningful understanding
of the subsequent Local Government Structural Re-
organisation by the Mi;itary is to be appreciated. Was
the structure inherited by the State from both the
then Federal and West Regional Governments adeguate?
Would the inherited structure cope with the philosophy
of the emergent Military Administration? What were the
immediate reaction(s) of the Miiitary Administration
to the inherited local government structure? These are
pertinent questions that are addressed in this chapter.
The pre-1966 local government structure, that is
when Lagos State was not yet in legal existence, was
typified by the former Lagos Town Council in the former

Federal Territory of Lagos and the local government

' councils in the former erstwhile Western Region of

Nigeria. Thus, Lagos State inherited a hybrid of the
structure of the former Western Region of Nigeria and

of the Federal Territory.

The Lagos Town Council

Local governments in most big capital cities of
the world present a unique picture because of the

implications which urbanization and industrialization,

89
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have on them. Lagos in particular is no exception. Local
governments, particularly those associated with cities
and towns, make life possible in the community througﬁ
the services they provide. For example, a man receives
his first service before he is born when his mother
attends an ante-nétal clinic and he receives his last
service when he is dead and he is buried by the Council's
grave diggers1. Local governments also deal with the
need:s of the inhabitants in their areas of jurisdiction
whereas the central or national govermment deals with

the needs of the whole country.

Until the 1960s the former Lagos Town Council
(L.T7.C.) was, in essence, a sanitary, public health and
markets authority only. The Lagos Executive. Development
Board (L.E.D.B.) was Qluaring Lhe slums, re-plannlng
the City Cehtre and creating housing estates in the
outskirts, The Port Authority and the Electricity
Corporation also existed and proviéed technical services?

The history of local government in Lagos can he
said to date back to October, 1899 when a General

Sanitary Board of nine (9) members was created with the

‘Governor of Southern Region as Chairman. The discovery

that dirt and filth were injurious to health and the
need for adequate sanitation hastened the development

of local government bodies in the town to care ©f the

1. W. Fowler, Your Town Council (A.P.R.0O. Publication),
p. 4. The 22-page pamphlet focusses on the Lagos
Town Council. Date and Year of Pubklication are not
stated,

2. Ronald Wraith, Local Administration in West Africa
(George Allen and Unwin Ltd. 19727 pp. T41, 142.
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physical needs of the people and to prevent diseases3
Primarily an advis ovry body, the Board, before its
demise in 1904, sponsored many improvement schemes
in the township of Lagos4

In 1909, the Lagos Municipal Board of Health was
created to undertake municipal improvements that in
the previous five years had been the task of the central
administration. Although, it had considerable formal
powers -and functions, the Municipal Board of Health
functioned for seven years without any permanent staff
of its own. |

In 1917, the first representative local government
was astablished in Lagos with the passage of the
Township Ordinance. Thus the former L.T.C. had its
origin as a public health authority. Lagos was provided
with a council of which the membership varied between
six and twelve as the Governor directed. Members of
the council were of two classes: 3 members were elected
for three (3) years to represent the three wards into
which the town was divided; and the remaining members
were appointed or nominated by the Governor. The
arrangement was slightly modified in 1923 when provisions

were made for limited representative membership.

3. W. Fowler, op cit, p. 1.

4, B. A. Williams and A. H. Walsh: Urban Government for
Metropolitan Lagos (Frederick A. Prager Inc. 1968)
pp. 40 - 41, '
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Between 1940 and 1950, the Constitution and the
power of the Council were drastically changed. In 1941
the Council was authorised to levy property taxes (rates)
for township purposes, and in 1950 it was granted a
greater measure of self government and allﬁwed o have
an entifely elected membership aﬁd to establish the post
of maﬁors. Ibiyinka Olorunnibe was the first mayor of
Lagos having been elected into the Council on the.
platform of the Nigerian National Democractic Party
(founded in 1923 and popularly called 'Demo'}). He served
Between 1950 &and 1952. The Party came to be challenged
by the Action Group around 1954. Mr. Oluyole Bright
'_succeeded Dr. Olorunnimbe in 1952/53 and he also was
succeeded by Sir Kofo Abayomi, not as mayor but as
Chairman of the Lagos Town Council Caretaker Committee.

Changés in the political system in Nigeria leading
to féderalism brought about considerable fluctuation in
the constitutional status of the town of Lagos as well
as in the powers of its Council. With the establishment
Lol the Western Region and the absorption of Layos into
it, the local government of Lagos was subjected to regional
control. Further, the Lagos Local Government Law of 1953
abolished the office of mayor, formally provided for the
participation of traditional chiefs in the affairs of the
town council and established the Oba of Lagos (a leading
chief of indigenocus people of Lagos Island} as President

6
of the Council . The Late Sir Adeniji Adele was the

5. Williams and Walsch, ibid, p. 41,

6. See Western Region Law WNo. 4 of 1953.
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first Oba of Lagos to become President of the Council.
llowever, this arrangement was short-lived because Lagos
was removed from the Western Region and was re-constituted
into a federal territory under the Local Government Act
No. 18 of 19597.

The Federal Térritory of Lagos, which was accorded
City Status in 1963, had since operated its local
government under the aforesaid Federal Ordinance of 1959.
Local authority was vested in the Lagos City Council
(L.C.C.). The Oba of Lagos became a non-voting ex-officio
member and President of the Council. His main function
was to represent the city at ceremonial and social
functions. The Chairman of the City Council, who was
the leading member of the majority party, was the
political head of the Council and of the local
authority generally. There was no separate or specific

executive organ in the city's governmental structure.

"Elections to the Lagos City Council were held cvery

three years under universal adult suffrage. The electoral
wards were defined in 1959 to replace the multi-member
ward:; that were used previously and which created consider-
able administrative difficulties during the 1957 elections
to thne Lagos Town Council.

The Council used the Committee system on various
subjects of Council responsibility including education
and library, estates and general purposes, public

health, markets, parks and cemeteries, roads, drains,

7. See Williams and Walsch op cit, pp. 41-42.
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plans, pe;sonnel, finance and contracts. The debates
of thz committees were often cumbersome and did not
stist the full council because final powers had not .
been delegated to them. The responsibilities of the
Lagos City Council were to manage those resources of
the city that were entrusted to it by national ordinance
and to carry out the policies of the Federal Government
in Lagos. The Council was therefore both a local
government and an implementor of the Federal Government
programmes. The functions aSSigned to the council
included road maintenance, management of primary
schools, traffic regulation, libraries, sewage and
garbageldisposal, limited public health ac£ivities,
sanitation regulations, market and building controlS.

The responsibilities of the Lagos City Council
(L.C.C.) were carried out by an administration made
up of seven (7) departments and headed by their
respective heads ~ (i) The town clerk, {ii) the city
treasurer (iii) the medical officer of health,

(iv} the city engineer, (v) the personnel officer,

‘{vi} the chief education officer and (vii}) the

general manager of the Lagos City Transport Services
(LC.T.S.) which was owned by the L.C.C.9 The Town
Clerk was the Chief Administrative Officer and was
answerable for the general administration of the
Council,

This arrangement persisted in the main until

"around 1969 when the general state-wide re-organisa-

tion of local government councils by the military was

8. Williams and Walsch, ibid, pp. 43-44.
9. ibid, p. 45.
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undertaken. The Lagos City Council before the Civil
war in 1967 was a demoractically elected body
composed of 42 eleqted members out of whom a Chairman
was chosén. It also had the Oba of Lagos as its
Presidént and four (4) traditional Chiefs as members.

In Lagos, the year 1966/67 was crucial as was
1953/54 before it because under the military government

of Gererral Tronsi, the Lacos City Council was suspended and the

baville Camlssion ol Liguiry was instituted to ot it. A

o L . o]
military adrinistrator was also appointed for the city 0

LThe Medoeral

Military Government abolished the Ministfy of Lagos Affairs

and divided its responsibilities between the Ministry

of Internal Affairs (responsible for the supervision

"of the Lagos City Council) and the Ministry of Works

and Housing (which tock over responsibility for land

use control and housing in the capital).11
The origin of Lagos State could be traced to

lMay 1966, when Major Mobolabi 0. Johnson {as he then

was) was recalled on posting to Lagos from.what was

then the Mid-West Region, and was appointed the

Military Administrator for the Capital City of Lagos.

At that time, the administration of Lagos Affairs,

along with some other subjects vested in the old

10, See 'Lagos State Today' in the Lagos State Quarterly,
October - December 1985, No.2, Volume 4.16 pp.
The helmsmen of Lagos State's ship have been:
(i} Brigadier Mobolaji Johnson (Rtd.), 1967-75;
(ii} Late Commodore Adekunle Lawal, 1975-77;

(ii1) Commodore Ndubuisi Kanu, 1977-78;
(iv) Commodore Ebitu Ukiwe, (Military Administrator)
1978-79;
(v) Alhaji Lateef Kayode Jakande (Civiiian Governor)
1979-83
(vi) Group Capitain Gbolahan Mudasiru

{(Military Governor) 1984 - 1986;
(vii) Navy Captain Qkhai Mike Akhigbe, 1986-1988
(viii) Colonel Raji Rasaki, 1988 -
11. Williams and Walsch, op cit, p. 37.
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Region, was in the charge of the Federal Minister of
Internal Affairs. So when on May, 31, 1967 the
Military Administrgtor {now a Lieutenant Coloncl)
for the‘Capital City of Lagoes became the Military
Goverﬁor of Lagos State (following the crecation of
States) he assumed full control of all those subjects
in the Federal Ministry of Internal Affairs, and
e@lsewhere in the Federal set up, which were assigned

to the new State. At the time of its creation, the

State comprised what was formerly the Federal

Territory of Lagos and the Ikeja, Epe and Badagry

Divisions of the former Western Region. These divisons
along with Lagos, formed part cof the former Colony
Province. They had become part of Western Region in
1952, On the 1st April, 1968, Lagos State Government

formally came into being.

Local Government Councils in the Former
Western Region of Nigeria

Before the introduction of indirect rule in the
former Western Region of Nigeria, the Oba had been,
by and large, a constitutional monarch ruling with
the support of a Council made up of title-~holders
and representatives of certain societies. Administra-
tion of the rural areas was in the hands of town or
village Council which had representatives of
cerf:ain societies. In 1949, however, the institution
6f sole native authority was abolished. By 1250 the

chiefs were ruling by means of Councils, that is as

. chiefs and councils. The councils consisted of

elected and titled members, the former being in the
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majority in most instances, aﬁd a Chief was bound
to accept the decision of his council.‘|2

Under the old Native Authority System, cuiturél
affinity and historical ties rather than viability
were religiously used to determine the size of
local government units. The consecqguence was the
prevalence of a large number of small units. The
system of local government throughout Nigeria
incorporated elements of both British local council
adminiétration and traditional Nigerian native rule.
Although, the British utilized traditional chiefs

and their councils under the native authority

system of indirect rule, the real repository of

power was the Resident or the District Officer who

was responsible directly to the Administfation in
the capital., He also supervised and directed the
activities of native.authorities.

By 1950, there was a gfadual transfer of local
powers from the native authorities and district

officers to elected Councils. The DRistrict Officers

were replaced by regionally appointed local government

advisiers. The citizens resented the British District/
Divisiienal Officer (D.0) system and regarded it as
anachronistic in an era of intense nationalism.

The Government of the Eastern Region of Nigeria
was the first to abolish native administration by

13
passing its Local Government Ordinance in 1950,

12. See Eme O. Awa, Federal Government in Nigeria
(University of California, Berkeley and Los
Angeles 1964) pp. 300-301.

13.  Awa, ibid, p. 302.
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The Western Region through its Local Government
Ordinance of 1952 Followed suit. The Ordinance

provided that the traditional authorities should be

nembers of the councils, The number of chiefs and

other traditional elements was however, not to exceed
one-third of the number of elected Councillors.
Sometimes, a Chief was appointed President and
Chairman of a Council, but wusually the Chairman was

- 1
elected from among the non-traditional members., 4

In 1952, Chief Obafemi Awo].owo15 as Minister
for Local Government in the then Western Region
stated that "local government is the foundation on
which the massive and magnificent super structure
of state, regional or central, is erected. Indecd
it is the most effective agency by means of which the
regional or state goverﬁment ministers to the basic
needs, welfare and general well-being of the citizens.
It is our foremost duty, ébove everything else, to
make sure that the foundation on which this new
sSuper-structure of ours will be laid is made strong,
solid and lasting as human ingenuity can méke it "

The arrangement whereby Chiefs sat in Council
with elected members had its merits and demerits
but the main criticisms were that the arrangements
deviated from democratic principles; were reminiscent
of feudalism and were sources of potential conflict

between the traditional and modern elites.

14.  ibid, p. 303

15, Western Nigeria House of Assembly Debates.
IFirst Session, 1952, pp. 96-97.
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The 1952 Ordinance which established a three-tiered
system - divisional, urban or rural district, and local -
was based on Council size factor. Lach tier was a level
éf authority per se. A Local Government Inspectorate and
a Local Government Service Commission also emerged. With-
out doubt, the three-tier structure of local government
performed well initially, but latef deteriorated that
as early as 1958 government had to introduce a Local
Government (Amendment) Law which enabled the Governor
to appoint either a Sole Administrator or a Committee
of Marnagement to perform the duties of a council which

had become intolerably corrupt or inefficient. By 1965,

nearly all of them had been suspended. Blantant corrup-

tion and party politics, among other ills, were respon-
sible for the suspension.16

There arose simultaneously the tendency to encourage
the middle-sized district Councils because the divisional
counci.l was too large for representative democracy and
was bound to loose individuality and personality while
the local council was too small to have the necessary
financiai support and resources to warrant separate
existence. There was also the tendency to set up Joint
Boards (as permitted by the 1952 Law) of local authorities
for the joint operation of any work or service, for

example, forestry, water supplies, police and education.

16. Ronald Wraith, 1972, op cit, pp. 191-192.
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The period 1958 - 1968 as far as the develop-
ment of local government in Western Nigéria was
concerncd was thus one in which the 'myth of
devolution' and the disastrous politicization of
the local councils by the ruling political parties
were openly manifested.17

Four general purpose district councils
. previously established by the Western Regional
Government in the 1950s functionéd in what was then
generally referred to as the Lagos Metropolian Area.
They were the Ikeja District Council, the Agege
District Council, the Mushin District Council and the
Ajercmi-Ajegunle District Council., Each of the
District Councils was headed by a Chairman and each
Council had Commiﬁtees. The Local Government Scrvice
Board which was alsc created by the Western Region
Government maintained a unified local government
perscnnel service. The Board had responsSibility for
promction, transfer and discipline of all the Senior
Officers, i.e. Secretaries, Treasurers, Departmental
Heads and other staff employed by leocal and district
councils throughout the region. The post of the
Secretary of a council was similar to that of the
Town Clerk in the Lagos Council. The District

Council could, however, appoint, discipline and

17. Olu Fadahunsgi, "The Politics of Local Administration
in Western Nigeria, 1958-68". The 0.J.A. University
of Ife, Ile-Ife, Vol. XI, Nos. 1 and 2 January,

1977 pp. 97 - N3 especially p. 104.
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dismiss the staff on lower grades. The four district
councils in the Lagos metropoliah area were granted
extensive powers and functions and they werc
responsible‘for'manugement as well as for legislatior,
i.e. the making of bye-laws which were subject to
approval by the local government adviser or the
Ministry of Local Government Of Western
Region.

By 1967, the Lagos State Government had come to
inherit nireteer local government councils.
These were made up of the Lagos City Council in the
former Federal territory and eighteen in the former
Western Region.18 The Ministry of Local GCovernment
and Chieftancy Affairs at Ikeja was saddled with
the responsibility of overseeing the activities and
performance of the local government councils when the
Lagos State Government assumed full responsibilities
on April 1, 1968 after the creation of States in

May 27, 1967.

18. See Table 4.1 helow.




102

SOURCE:

Table 4.1
Local Government Councils Inherited by lLagos State
in 1967

COUNCIL POPULATION

' {1963. CENSUS)

1. Lagos Division
1. Lagos City Council 665,246 665,246

2. Ikeja Division
2. Mushin District Council 312,063
3. Ikeja District Council 36,923
4, Agege District Council 45,586 394,972

3. Badagry Division
5. Awori District Council 29,778
6. Ajeromi District Council 52,245
7. Egun-Awori District Council 40,136 122,159

4, Ikorodu Division
8. Ikorodu Divisional Council 130, 795*
9. Ikorodu Local Council 94,952
10. Eti-0Osa Local Council 10,435
11. Ijede Local Council 9,625
12, + Igbogbo~Baiyeku Local Council 15,783 130,795

5. Epe Division
13. Epe Divisional Council 130, 395%
14, Epe District Council 62,366
15. Ejinrin District Council 7,209
16, Ibeju District Council 12,001
17. Eredo District Council 24,412
18. Ikosi District Council 16,434
19. Lekki District Council 7,973 130,395

TOTAL = 1,443,567 1,443,567
See Appendix 'D' page 67, in the Oluwa Rejort

of the Tribunal of Inguiry into the Re-organization

of the Local Government Councils in Lagos State,

(1970) . See also The Lagos State Local Government
Training School: Its Background, Aims and Obijectives,
November 1241973, pp. 4-5.
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Effect of Military Intervention, 1966 and Creation of
l.agos State, 1967

C
Military intervention1) in politics in January 15, 1966

was a reaction to actual or presumed civilian
incompetence in the governmental administration of the
country and a manifestation of self service motivations
of post—independenqe civilian leaders. It is also a
revelation df the failure of party politics to
strengthen federalism in Nigeria. In the clear words

of Finer "the decline of the politicican's prestige
factitiously elevates that of the armed services"

The situation is manifestly characterised by the circum-
stances of the impossibility of peaceful constitutional
change, either for changing the regime or the incumbents
of officezT.

The term "military intervention" is here defined
in Robert Gilmore's definition of militarismzz. The
military institution is concerned with the management
and use of controlled violence in the service of the
State according to terms laid down by the State,

When Military institution veers from this role to

participate in or influence other

19. In this section, we have not talked of military
disengagement because we are still witnessing
the military regime that will disengage itself
come 1992, The military intervention in 1966
was only punctuated by the civilian administra-
tion between 1979 - 83.

20. S. BE. Finer, Ccmparative Government: An Intro-
duction to the Study of Politics (Penguin Book
Limited, 1970) p. 541.

21. ibid. Like Nigeria, other examples are CGhana,
Pakistan to mention a few.

22. R. L. Gilmore, Gaudillism and Militarism in
Venezuela. (Athens, Ohio, 1964) pp. 4 - 5,
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non-military agencies and functions of thé State,
including its leadership, then militarism cxists.
In this éense, Nigeria may be said to have
experienced militarism in her national life between
Jarmary 1966 and September, 1979 even though the
military elites made use of civilian clites as
Commissioners both at the Federal and State Government
levels and as Councillors at local government level
in the' States.

Finer's contribution to the general theory of
military intervention particularly in the duvcioping
countries of the Third World is lucid enocugh. lle
describes military intervention as "the contrained
substitution of the military's personnel and or policies
for thése of the civilian authorities. It is the product
of'twg complexes of forces: on the one side, the capacity
and the propensity of the military to intervene in the
sens: given above, and on the other, certain socictal
factor"23.

In May, 1967, General Gowon as Head of the Federal
Military Government declared a State of emergency through-

.out the country and also announced a Decree dividing the

23. 5. L. Finer, Comparative Government, An lntroduction
to the Study of Politics (Penguin Books, 1970) p.533.
For example, the following countries have witnessed
Military Intervention at one time or the other:
France 1958, Q@Greece 1967, USSR 1957, Czechoslovakia
1967, Burma 1962, Pakistan 1958, Ghana 1966,
Nigeria (1966, 1976, 1983, 1985), Algeria 1965,
Central African Republic 1966, Togo 1563,
Brazil 1964, Argentina 1942, Egypt 1952.
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country into twelve States as a basis for stabilityzq.
He also appointed twelve Military Governors to
administer each of the twelve States. Although the
creation of the twelve States helped to restore peace
and confidence it could not prevent outbreak of the
civil war between 1967 and 1970.

Minorities in the erstwhile Regioné of the
Federation had persistently called for political
recognition and creation of States. And so when the
twelve State structure was enacted in 1967 it was just
the beginning for more clarion call for States. ror
instance, States could have been created along the

26 provicial structure which in a way recognised the

24, See the schedule in Decree No. 14, 1967 - States

{Creation and Transitional Provisions) Doeoroe. The
comuencement dale of the Dearee was 27th May, 1907,
but was later slightly amended by Decree No. 19,
1967 - States (Creation and Transitional Provisions)

(Amendment) Decrce and made effective 31st May 1967.
The twelve states were:-

(1) North-Western

(2) North —Central

(3) Kano -

(4) North Eastern

(5) Benue/Plateau

{6) Central West (later Kwara)

{7) Lagos

(8) Western

{9) Mid-western
{(10) Central Eastern
{11) South-Eastern

(12) Rivers.
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-
ethnic structure in the countryz)

When a regime is struggling to survive like as
was the case of the Military in Nigeria it was unlikely
that local government Structural re-organisation and
Socico-—-economic Development would be given the deserving
attention since much energy was likely to be concentrated
on other national and state affairs.

The Civil War regretably disallowed the States to
concentrate on imnadiate development of their
decentralized administrative systems. The Military
Governors appointed Commissioners who were mainly
civilians to assist in the administration of their
respective states. As the Military Governors did
not have formal training to shoulder the responsi-
bility to manage State administration, they relicd
heavily on the Permanent Secretaries for most of

20
the administrative decision-making exercises

25, The old 26 provinces, according to Peter Omorogliewa
in the Daily Times, 18/8/86, p. 13, were Abeokutu,
Adamawa, Bauchi, Benin, Benue, Bornu, Calabar, Colony,
Delta, Ibadan, Ijebu, Ilorin, Kanc, Katsina, Kaba,
Niger, Ogoja, Ondo, Onitsha, Owerri, Oyo, Plateau,
Rivers, Sardauna, Sokoto and Zaria.

26. 0. Aborisade, Administration at Federal, State and
- Local Levels: Development Since 1060. {(Conference
paper on the Twenty Years of Nigeria Public
Administration, University of Ife, Ile-Ife,
October, 1980) pp. 13-14.
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That General Gowon's sole motivation in creating
the twelve states would lead to the 'Oliver Twist'
syndrome was demonstirated by the cnactment ol the
19 - States structure in 1976,

By the said Decree No. 14 of the 27th of May,
1967 Lagos State was created, along with eleven others,
with effect from that date. Bach State came to assumce
the responsibilities‘and the functions of the former
Regionsz7. The administration of the new. Statc,
however, started to function from tst April, 1968.
Ikeja, Ikorodu, Epe and Badagry Divisions of the
former Western Region and the former Federal
Territory of Lagos made up the State. The Local
Covernment Law of the Western Region which diffecred
from that of the Lagos City Council, was however,
used‘for local government affairs in Badagry, Epe,
Ikorodu and Ikeja Divisions since the local
governments in the areas were previously administered
by the Western Regional Government. Administrative
of ficers came to be used as Sole Administrators in
local government administration and the further
stranghtening of.the Military Governor's hold over

the local government system was the withdrawal of

27. A.E. Howson-Wright, "The Creation of the Lagos
State Administration®, Administration, Vol. 11,
No. 3 April, 1968. University of Ife, pp. 148-156,
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some of the essential services earlier devolved

on the councils. By 1988, most of the councils'

esgential functions had been re-centralized either
in a government department or in a board or corporation.
Significantly enough, very little attention was
given to whatever decentralization of the local
government systems in the war period. The Ministry
of Local Government and Chieftancy Affairs was
assignéd the re5p6nsibility of guiding and supervising
the local governiment units in the city of Lagos, in
the Lagos Mctropolitan area, and the rest of the state
excised from the former Western Region. From 1969
henceforth, whatever lcocal government reform Lhat was
undertaken in the State affected the local government
system on a nétwork dimensicon even if the former
Lagcs City Council and the Councils in the former
Western'Region were to have different enabling laws.
Immediately after the Civil War ended, agitation
began for fhe creation of additional States in the
country. Consequently, the Federal Military
Government set up a Panel to examine the possibility
of c¢reating more stateszg. The Chairman of the Panel
was honourable Justice Ayo Irikefe and the Panel's

terms of reference were to examine the question of

28. Federal Government Views on the Report of the
Panel on Creation of State, (Government Printer,
Lagos 1976). GSee also Federal Republic of Nigeria,
States Creation and Transitional Provisions,
Decree No. 12 of 1976.




109
the creation of more States, to advise the Federal
Military Government on the delimitation of such
Staties, to advise on the location of the administra-
tive capitals of such States, and to receive and
examine written representations from individuals,
groups, organisations or associations who may have
views on the desirability or otherwise ol creating
States in particular areas. As a result of the
Panel's deliberations, seven additional States were-
created in 1976 to make a total of ninctecen (19)

2
States in the country

29. See also 0. Abcrisade, op cit, October 1980,
pp. 17-19, The 19-State structure was:

Anambra (Enugu)

(1)

12) Bauchi {(Bauchi)

(3) Bendel (Benin City)
{4) Benue (Markudi)

(5) Borno (Maiduguri)
(6) Cross River (Calabar)
(7) Gongola {(Yola)

(8) Imo (Owerri)

(9) Kaduna (Kaduna)
(M0) Kanoe {Kano)

(11) . Kwara (Ilorin)

{12} Lagos (Ikeja)
{13) Niger (Minna)
{14) Ogun (Abeockuta)
{(15) Ondo (Akure)
(16) Oyo (Ibadan)
(17) Plateau (Jos)
(18} Rivers (Port-Harcourt)
{(19) Sokoto {Sokoto)

Their capitals are shown in parenthesis.

N o S
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‘Thus, all the States were re-designated except
Lagos, the Rivers, Kano and Kwara Statés and it was
hoped that the change would not only represent a
radical departure from the past but would also usher
in hopes for a better society in the future30

The creation of States in Nigeria had had its
destructive impact on the Public Service to the
extent that it destroyed whatever degree of
institutionalization of public service that was
achieved. This is due mainly to the fact that each
time that new States were created, the existing
structures and bureaucratic apparatus were disbanded,
and new ones set up involving transfer of resources,
personnel and office locations. The advantage, however, is
that the new State would have to establish its own identity and
indigenous pattern and embark on reform measures that

would'make them more efficient and effective.

30, 0. Aborisade, op cit, page 15.



Summary

Various political, structural and
administrative problems particularly in the pre-
independence era in the country weighed down the
efforts of the various governments in giving serious
thought to the re-structuring of their local
government systems. As such they could not be
suitable and effective politico-administrative
machines for development. The unstable pcolitical
system did not allow for a stable local government
system. And so, the military intervened.

The story of local ‘government in post-independence
Nigeria is therefore mainly the story of the military
in power. The creation, by the military, of the
twelve (12) States at first then going on to nineteen
(19) was politically aimed at abolishing large regional
loyalties, at satisfying minority aspirations and at
strengthening grassroots democratic: loyalties.

The structural re-organization of the hybrid
local government system prevailing on the eve of
the wmilitary intervention came rather very shortly
in the particular circumstances of Lagos State.

It came in 1969 and is the theme of the next chapter.



CHAPTER 5

LOCAJL, GOVERNMENT STRUCTURAL RE-ORGANISATION, 1969-76

Introduction

There had been 4 significant tendency towards
centralisation of government policy and practice
since the beginning of the Civil war in 1967 in
Nigeria. At the State level the tendency was to
centralise authority in the S5State capitals. 1t was
in such context of governmental centralization that
the structural re-organization of the local government
system took place between 1569 and 1971 in Lagos State.

The purpose of this Chapter therefore is to
examine the mcthodology adopted and the issues involved
in the first-ever major local government structural
re—-organization in Lagos Stéte between 1969 and 1976
and determine how these issueé have influenced the
establishment of the erstwhile 7-Council Structure in
Lagos State. The major objective of the Structural
reorganisation policy had been to redeem the climate
of in-effectiveness and inefficiency that had become
increasingly emblematic of the nation's local
government system in general and the Lagos State in
particular.

The approach adopted in this chapter is to examine,
in a gahut, each relevant issue of the structural
reorganization process through identifying the issue,

stating the position and the argument of the Tribunal

112
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as contained in the two Reports, stating the Tribunal's
methcdology in obtaining evidence, recommendations to
Government and stating the views/comments of the
Government., Finally the reactions to the Governments
.viuw, if any, arc statced. In this way, no salient point
would have been missed. The general terms of reference
of the Tribunal have been carefully considered for the
purpose of this section and synthesised into the
follewing seven (7) issues which are pertinent to
meaningful ekamination of the problem of local government
structural re-organisation in Lagos State.

They are examined later in this chapter seriatim:

(1) Structural Organization;

(ii) Revenue Sources/Local Government Finance;

(iii) Functions of Local Goyernment Councils;

(iv) Local Council Staff;

(v} Local Councilloers;

(vi) Traditional Leaders in Local Councils; and

(vii) Inter-Governmental Relations.

The Tribunal of Inguiry

On the 26th June, 1969 Colonel Mobolaji Johrnson,
the Military Governor of Lagos State, set up a
Tribunal of Inguiry to lock into the re-organisation
of Local Government Councils in Lagos State. It was

a 4-member panel headed by Chief J.5.0. Ogunnaike.
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The other members were Dr. Femi Ayantuga,
Mr. Ishcola Oluwa and Mr. S. I. Talabi.

Among others, the Tribunal was requested to
submit recommendations on any desirable changes that
should be made to existing local government
structure so as- to make local authorities in the
State {(with a population of 1.4 wmillion inhnbitants)1
provide more essential services for their communities
and to be able to render such services in an efficient
manner. Lagos State comprised an.area which before
the creation of States in 1967, was govefned by two
Governments, the Federal and West Regional. Whatever
powers and 'functions.the various Councils now
included in Lagos State previously exercised or
performed under their former governments may no
longer conform with that degree of uniformity
necessary for a smooth, rational, efficient local

government system under one Government.

1. The figure of 1.4 million inhabitants was based
' on the 1963 census figures. The 1973 head count
was unsuccessful. The projected figures for
Lagos State (3,345 sg. km) was 2,733,500 (1983)
and 2,825,300 (1984). See 'The Guardian, Lagos
April 27th, 1985 pages 1 and 5.
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Thérefore the Tribunal was requested to inquire
into the local governments structure and functions
in the Lagos State with a view to making reguisite
recommendations for the re-organisation of the
existing local government councils,'to ensure that
all the Councils were viable and that they were provided
with Lhe.neccssary pursconncl to make them function tc
the satisfaction of the people in their areas of
authority. Government clearly recognised that local
councils were the back-bone of any government and that
it was therefore absolutely necessary to ensure that
the people being governed were happy before they could
make loyal contributions to the smocth running of their
local government counc1152

Significantly enough, the decentralisation of”
the administrative structure of the local government
system was based on consultation with the pecple.
The Tribunal took 10 months (16th June 1969 to 15th April,
1970) to produce its Report. During that time it took
evidence from a wide range of sources. Ninety (90}
witnesses appeared before it while 87 memoranda were

received,

2. The Ogunnaike Report, infra, p. 3
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When the Report was finally published the pancl was
splitB. J.S.0. Ogunnaike with Femi Ayantuga on the
on hand and Ishola Oluwa with §. I. Talabi, on the
other submitted separate Reports. In any event,
neither of the Réborts was accepted in its entirety
thouéh the resulting White Paper4 declarecd that

"The Government obsenrves that the recommendations

in both Reports are identical on all major

issues (emphasis, mine). Therefore for the
purpose of a meaningful exercise, the comments
in this official statement will be based
largely on the recommendations in the
Ogunnaike Report. Nevertheless, reference
will be made in this statement to the Oluwa

' , 5
Report as occasion demands"

3. The Joint Report by Chief J.S5.0. Ogunnaike
{now deceased), O0.F.R., 1.5.0. and Dr. Femi
Ayantuga is referred to as the Ogunnaike Report
while the one submitted jointly by Messrs Ishola
Oluwa and S.I.Talabi is referred to as the
Oluwa Report. '

4, Lagos State of Nigeria, White Paper on the
Report of The Tribunal of Inquiry into the
Reordganisation of Local Government Councils
in thé Lagos State. (Ministry of Local Govern-
ment, Ikeja, 1971, 19 ppl. -

5. ibid, paragraph 1.2.
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A major area of agreement in the two Reports was
that the new unité of local government proposed in each
of the Report were to be "All-Purposes Authorities™.

The experience gained in the structural re-organisation
exer:ise was that it was more acceptable when security

of life and people of the local area was not threatened

and the people that the restructured local government
system was to serve were receptive to the change and
belizved in the benefits of structural re-organisation.
Secoundly, the Oluwa Report agreed with the Ogunnaike Report
on the recommendations on Ikorodu and Epe Divisions and
ther=fore Qere not included in the former Report.

Without doubt, there was personality clash among
the members of the two separate groups and this might
have led to the subnission of two reports. For instance,
Messrs Oluwa and Talabi claimed that though "there is
very close similarity in language and conclusions on a
number of matters it was impossible for the Tribunal
to submit a single Report to His Excellency
(the Military Governor) because of the leadership6

which they had.

6. Oluwa Report, para. 1.1 page 1.
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Other reasons advanced by them in submitting their separate
Report were the need to do their work "unpressurised" and
“unbrain—washed" from outside, need to draw conclusions
suppérted by evidence; need not to be influenced by
irrelevant and academic considerations to the problems of
local government in Lagos State.
The major arcas of disagreement as listoed by
Messrs Oluwa and Talabi7 were:
(1) abolition of customary courts;
(ii) qualification of candidates for local
government elections and their tenure;
(iii) payment of remuneration of recognised chicfs;
(iv). take-over of all secondary schools in the
State by the government;
(v) establishment of a State Bank;
(vi) permanent presidency of a local government
council; and

(vii) award of contracts.

Becsuse of these 1t became inevitable that the Oluwa
Repcrt should come into being particularly when its
members felt that the Tribunal Chairman had claimed
undeserved credit for some writings in the Ogunnaike

Reports.

7. Oluwa Report, para. 1.3.

8. Oluwa Report, page 3, para. 1.4,
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Analysis of Major Issucs

The identificed issues for discussion and
explanation in this section include structural
organizatidn, revenue sources/local government
finance, functions, local council staff, local
councillors, traditional leaders and inter-goverh—

mental relations.

Organisational Structure

The Tribunal was directed to enquire into the
local government structure and submit recommendations
on any desirable changes that should be made to the
existing local government structure so as to make
local éuthorities'in the State provide more
esseﬁtial.services for their communities, and to be
able to render such services in an efficient manner.

An analysis of the issues examined in the
structural re-organization along divisional lines

is in the following order:

1. Lages Pivision;
2. Badagry Division;
3. Epe Division;

4, Ikorodu Division;
5. Ikeja Division.

(1) LAGOS DIVISION:

Lagos, the capital of Nigeria had an area of
27 squarc miles and a population of about 700,000,
The Lagos City Council had, as her immediate

9
neighbours, Mushin and Ajeromi District Councils .

9. See Ogunnaike Report, pp. 6-9.
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There had been little or no attempt-made to study
the problems and possibilities of creatjné a
Metropelitan Lagos which would integrate Lagos City,
Mushin, Ajcromi, lkeja and Ageye (at that time in.
the Western Region) into one planning unit or of
having a larger area of juridiction for the
Lagos City Council.

The idea of having a Metropclican Council
for Lagos, Ikeja, Mushin and Ajeromi was mentioned
to the Tribunal. The suggestion was, however,
rejected as this‘type of council would have a
population of about 1.1 million as apposed to the
population of the wheole State which was 1.4 million.
A Metropolitan Council like this could be a big
rival to the State Government itself. It could
hold the State Go&ernment to ransom and may not
ensure a smooth administration. Besides, the
problems in the several areas comprising the
suggested Metropolitan Council were not similar
and sectional approach to them would produce
better result than a wholesale assault. On the

other hand, it was argued that the area of

Jurisdiction of the Lagos City Cdouncil should

be extended and that it should remain as an

entity10

10. ibid. This argument was put forward by the
Town Clerk, the City Engineer, and the spoke-
man of the Committee of Lagos Aborigines.
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Secondly, others like the Oba of Lagos and
his Chiefs, and the City Treasurer11 propesed that
the Lagos City Council should be administered on a
two-i:ier basis. The (City Treasurer argued that
the first tier which should comprise six local
authorities with specified functions should be:-
(i) Ikoyi (including Victoria Island);
(ii) Lagos Island (including Otto Island);
{iii) Apapa (up to Seven-Up Junction};
{iv) Ebute-Metta (East and West up to
L. Kalil, opposite Seven-Up);

(v) Surulere (including Idi-Oro, left of
Agege Motor Road); and

(vi) Yaba (including Igbobi and Idi-Oro,

right of Agege Motor Road).

The second tier which would be a superior authority
vested.with major powers would then be the Lagos

City bouncil, composed of the representatives of

each of the six district councils mentioned above.

The principles behind this argument were that each
local authority area should be as far as possible a
compact and convenient unit; that there should be,

to some degree, a community of interest amongst the

. class of occupiers in each area; that each authority

1. The Oluwa Report, pp. 6 and 7, para. 2 and 8.
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must be of the right size to make the administration
an efficient organisation; and that a new set-up
should be sufficiently flexible and adaptable to
development. |

Thirdly, it was suggested that instead of
fragmenting the Lages City Council or having a
two—tier system of local government, the performance
of the functions should be improved upon while
retaining the present structure. It was also arqued
that there was no guarantee that Small Councils would
be nore efficient than a large one and that the
breaking up of the area of the Lagos City Council
could only be detrimental to the overall interest of
the people of Lagos because the City of Lagos was
then compact and the existence of one City Council
had always been a unifying force. To break up rhe
area would be creating factions among the conmuni.ty.

Another suggestion to the Tribunal that new
Councils should bhe created among classes of occupiefs
in each area was rather weak because such class
distinction was bound to generate unhealthy reactions.
If Lagos City Council were to be divided‘into smaller
Councils, it would be difficult to share among the
smaller Councils the revenue being collected by the

Council and the assets of the Council -
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The ulk of the Council's revenue came from tcnement rate
and since the whole of Lagos was not evenly developed,
a division of the arca into smaller Councils would mcan
that certain areas of Lagos would have very little revenue
particularly the residential areas while others would
have toc much. The presence of the Oba of Lagos as the
President of the Lagos City Council and the four
traditional chiefs representing the four classes12 of
Chief’s on the Lagos City Council had helped to preserve
and entrench the interest of Lagos indigenes in their
own local government. Therefore, the breaking up of
the Council would undoubtedly compromise their position
since the Oba could not possibly be president of more
than one Council.

The Ogunnaike Report13 found the above arguments
quite convincing and unanimously recomménded that the

structure of the Lagos City Council should be retained.

12, The four classes are:- (1) Akarigbere,
(2) Idejo {3) Ogalade and (4) Abaghon
{(War Chiefs). The first three are white
cap chiefs.

13. Page 8.
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Conscious of the need for the Lagos City Council
to provide adeguate health and welfare facilities for
the people, the Ogunnaike Report14 strongly recommended
that the following eight {(8) branches should cither be
strengthened or created to take full charge <f highways,
maintenance and public sanitation as a further aspect

of decentralisaticn of services:-

(1) Lagos éffice - Simpson Street;

{ii) Herbert Macaulay Street;

(iii) PBurma Road;

(iv) Oke-Ira;

.(v) Obulundc - lkoyi;

(vi) Abule-0ja;

(vii) Surulere; and

(viii) Victoria Island;
and that these branches must be properly co-ordinated
from the héadquarters of the Lagos City Council at
the City Hall.

The Oluwa RepOrt15 made a suggestion that the area
of jurisdiction of the Lagos City Council should be
extended to the East of the City in order that the
whole area of the Eti-Osa Local Council could be taken

over by the Lagos City Council and run as part and

parcel of it.

14, The Ogunnaike Report, p. 9.

15. See pp. 5-14.
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The whole breath of the Lagos Lagoon separated it from
its headguarters at Ikorodu and a journey by road to
Ikorodu was through the area of the Lagos City Council,
Mushin and Ikeja District Councils. To allay the fears
that the Lagos City Council would for a number of years
sink Lagos rate payers' money in Eti-Osa it was suggested
that the State should regard Etiosa as a special case
and should subsidize the Lagos City Council in order to
cover part of the losses it must necessarily incur as a
result of a merger with the Lagos City Council for the
first couple of years1

A change in the structure of the Lagos City Council
through creation of a City Manager's post instead of
Town Clerk17; the extension of Lagos City Council area
of jurisdiction to include the areas of Mushin and
Ajegunle in order to become a single all-purpose
municipal authority for the whole area18; the re-~grouping
of Lagos City Council into three (3) or more smaller
local authorities with Mainland including Apapa
constituting onelg; and the effective decentralization
of the Lagos City Council into eight (8) branches/areas
of operation as earlier recognised in the Ogunnaike
Report weie also some of the suggestions made ahd

recognised in the Oluwa Report.

16, See Oluwa Report pp. 5-6. para. 2.5, 2.6
17. ibid, para. 2.10
18. ibid, para. 2.11

19.  ibid, para. 2.13
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The liast suggestion would, in effect, alsc involve
re~-organising the various Departments of the Lagos City
_Council. The problem of effective staffing was, however,
appreziated. With one cf such Offices/Branches in
Eti-Osa the total number would become nine (9).

The Oluwa Report also considered the suggestion that
Advisory Committee should each be established in such
places as Ikoyi and Vic;oria Island, Central Lagos,
Ebute-Metta and Yaba, Surulere and Apapa. Its work would
be deliberative and not executive in role and scope.
Thus, the people would be involved in the affairs of
their areas. The snag in this proposal, however, was
that the Committee may upset the elected Council and pose
disintegrating influences on the Council. The Oluwa
Report:20 saw the usefulness of the establishment of the
Committees but observed that there were bult-in negative
mechanisms which could be easily misused. It therefore
frowned at its establishmént. Rather, it favoured
co-operative efforts between local councils and therefore
recommended the establishment of a Joint Board between
the Lagos City Council and other Councils in the

2
metropolitan area, i.e. Mushin, Ikeja, Ajeromi

20, ibid, paras 2.24 and 2.25

21.  ibid, para. 2.26
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Finally, the Oluwa Report enquired into the
departmental structure of the Council and made far

reaching recommendations:-

{i) a Local Government Service Board should
take charge-of some establishment matters
affecting Local Councils;

(ii) the Personnel Officer of ﬁhe Lagos City
Council should be the Secretary to the
Board when constituted;

(iii) the Town Clerk should allew the personnel
office of the Town Clerk's Department to
be re-organised and to take full charge of
the duties which a normal personnel office
should handle. The Report held that it was
illogical to complain about inefficiency
when in fact the staff of the Personncl
Jiffice had almost no work to dozz;

(iv) all legal matters be handed over and handled
by the Deputy Town Clerk as soon as one was
appointed. And the Deputy Town Clerk's
Departﬁent be developed into a full

Department later on:

22, Oluwa Report, page 13, paras. 2.29 - 2,32,
The Report felt that the Town Clerk ought
to have re-organised the personnel section
rather than load himself and his staff with
personnel responsibilities.
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(v) the Traffic Section of the Municipal
Treasurer's Department should be taken
over by the Town Engineer's Depariment
pending its development as soon as possible
into a full DepartmentzB.

2
(IT) BADAGRY DIVISION 4

Badagry Division comprised three districts namely
Ajercmi District Council with headquarters at Ajegunle;
Awori District Council with 0jo as headquarters; gnd
Egun/Awori District Council with hcadquarters at
Badagry. Badagry was also the Divisional capiltal and
seat of the resident bivisional Officer.

The Division waé situated towards the West of
Lagos City and some of the District Councils like
Ajeromi had boundaries with Lagos City Council,

Mushin District Council shared some of its

boundaries with the Ikeja District Council. All

these District Councils roughly formed one land

nass interspersed between creeks and islands along
Porto-Novo and Badagry Creeks. Awori District Council,
as constituted, was sandwiéhed between Ajeromi District
Council and Egun/Awori District Council and had a

population of 29,779.

23. ibid, page 14, see also p. 13, para. 2.33.

24, See Ogunnaike Report, pp. 14-16.
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It was the least populous of the three Councils and
it appeared Lo bo the lame duck of them all as the

focllowing figures indicated:-

Actual Revenue Por

Council Population Year 1967/68 (€)
1. Ajorowni 62,245 42,737
2. Egun Awori 40,136 61,146
3. Awori 29,779 22,637

Awori District Council up till the 1st October, 1955
formed with Ajeromi District Council what was then known
as Awori Native Authority which was abolished on that date
and two Councils -~ Awori District Council and Ajeromi
District Council - were constituted by the Western Regional
Government. It was observed that the difficulties of the
Aworl District Council were compounded by its gecographical
situation and bouﬁdary dispute, On the former, the
scattered nature of the Council's arca, both on the land
and also on the creeks, made its administration rather
difiicult and expensive. For instance, the Council had
built as many as 7 Dispensaries and 5 Maternilty Centres
which it could not conveniently maintain. Yet people
from other parts of the Council's area where thesc
amenities had not been provided continued to press the
Council to provide same for them. With regard to the
latter difficulty, there were always disputes between
the Ajeromi District Council and the Awori District

Courncil over their boundaries at Tolu, 0Olodi, Kirikiri
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Road, Layeni, 0Ojo Road and Amukoko areas as a result of
which the Awori Distript Council with its headquarters
far away at'Ojo was always losing a lot of revenue to
the Ajeromi Pistrict ~Council which was very close to the
areas in dispute. The Council had also been unable to

pay its staff from its own resources and was in arrears

.of its contribution for the upkeep of the joint Awori-

Ajeromi Secondary Grammar School. Against this back-
ground, the structural re-organization of the Councils
in the Badagry Division would have to be addressed from
two principal foci, thus:

- Ethnicity

- Viability,.

It was suggested to. the Tribunal that the Awori in
Egun-Awori District Council should be excised and be
included in the Awori District Council to form a larger
Awori District Council. The weaknesses of this suggestion,
however, were the fact that the distinction between the
Egqun and the Awori in Egun-Awofi District Council appeared
blurred as a result of inter-marriages, and the fact that .
no emphasis or reliance could be placed on arguments
buttressed mainly by ethinicity in a Nigeria where
emphasis was being laid on a united Nigeria. The argument
was therefore parcchial. Again, if the Awori in
Egun—ﬁwori District Council were included in the Awori
District Council, the resultant larger Council would

be very poor and hopelessly unviable.
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In the general interest of the people of that area,

the Report asserted that Awori District Council should be

‘merged with Ajeromi to form one District Council with

headquarters at Ajegunle. The larger Ajeromi District
Council would therefore benefit from tenement rates and
taxes because of the ever-growing and developing towns of
Araromi, Ajegunle and Aiyetoro. Moreover, the proposed
Council would be in a better peosition to perform its
functions to the greater satisfaction of its inhabitants.
The suggestion that the following four District

Councils should be carved out of Egqun/Awori District

Council, Awori District Council and Ajeromi District

Council:-
(a)  Ajcromi;
{b) Awori;
(c) Apapa/Badagry;
(d) Iworo/Gbankow or Awori Western District Council

-

Qould amount to fragmentation of the Division into
smaller councils also on ethnic considerations. It was
also a suggestion which was out of focus with the
principles of viability and which was essentially anaemic
in that it tended to stultify planning and to disregard
the advantages of developments which could be generated
under certain optimum conditions of size and scale as
well as in the utilisation and deployment of capable

professional staff or manpower.
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However, the Tribunal, not unmindful of the wishes

of a large number of the Aworis to merge together into

one District Council, strongly recommended that tﬁe
Egun/Awori District Council should remain exactly as it
was it:hen. Egun/Awori District Council with headguarters

at Badagry should be in a favourably advantageous position
with high quality staff and gocd planning to increase its
revenue base. This is because Egun/Awori District Council
had all the various essential departments which were
properly staffed. it had alsc successfully provided'the
pecple with the basic essential amenities. These included
primary and secondary modern schools, a large and thriving
Grammuaxr Schobl, Electricity, Large Modern Market,

a Sports Stadium, -other Recreational Centres, a Big Modern
Town Hall, Roads and Bridges, Dispensaries and Maternity
Centres, Besides, the Council offered, at lecast, ten
Secondary School Scholarships annually. 1In this and
numelrous other ways, the Council had been performing its
statutory functions satisfactorily. There was a brighter
futurre for this Council because of recent industrial and

agricultural development in the town. The Council had

“established a Coconut Coir Fibre factory Lo produce raw

materials for Vono Matresses etc. In Badagry, there was
also the Jute Factory giving employment to hundreds of
citizzens, and there was alsco the possibility of its

development into a tourist attraction.
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Finallf, the possibility of running the whole of
Badagry Division as a District Council was, however,
rejected by the Tribunal because there was no direct
intra-state road leading from Ajeromi-Awori Council area
to Bidagry town in Egun/Awori District Council area and
the problems of Egun/Awori in administration and management,
size and organisation, must, because of its distance from
Lagos be different in magnitude, extent and emphasis from
that of the proposed Ajeromi-Awori District Council.

Conclusively, in.reSPect of the Badagry Division,
the Ogunnaike Report25 recommended that Ajeromi and
Awori District Council Sﬁould be merged to form a new
District Council with headguarters at Ajegunle since
Awori District Council was not g viable Council and was
not likely to be one. It also recommended.that the Egun/
Awori pistrict Council, which was viable and which
would continue to be so, should remain as it was. This
therefore meant that two Councils instead of the former

three were supported for merger.

25, _Pagé 68, paras. 8 and 9.



134

Highlights of the recommendations on the
Badagry Division in the Oluwa Report26 were thdt:.
(1) Awori District Council should merge with
Ajeromi.to form one District Council with
headquartefs at Ajegunle and named

. 2
Awori District Council 7;

(ii) The larger Ajeromi District Council, because
of its proximity to Lagos and because its
towns formed a sub-urban extension of
Lagos City must come in for intensive physical
planning with Mushin District Council and
Ikeja District Council in whatever
environmental planning became necessary

. at the State Level as though they Fformed

- . 28
onc metropolitan whole

26, Although Messrs OQluwa and Talabi wrote a scvparate
Report in respect of the Badagry Division there
seemed to be no disagreement with what was
contained in the Ogunnaike Report. They however
claimed that their writings shown in Chapter 4
of the Report were "digested/editted by Ogunnaike
and Ayantuga" in the latter's chapter 3 of their
Report. A meticulous perusal of the two Reports
shows that they are 90% identical in their
contents as chapter 4 ({(0Oluwa Report) and
chapter 3 (Ogunnaike Report).

27. Oluwa Report, paras. 4.6 and 4.19.

28. ibid, para. 4.6, p. 21.
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Fragmentation of the Division into smaller
Councils based on ethnic considerations

~ e.g, Creation of Ajeromi, Awori,
Apapa/Badagry, Iworo/Gbanko or Awori
Western District Council; multiplicity

of Councils founded on traditiconal
ownership of land alone e.g. splitting of
the Ajeromi District into two (2) following
the line of demarcation between Chiefs
Ojora and Cluwa whose families were the
traditiconal lessors of Ajegunle and Araromi
- were‘considered myoptc and cffensive to
principle of wviability and tﬁerefore

. .29
rejected ; and

Egun/Awori District Council should remain
exactly as it was with headquarters at
Badagry, even though a large number of
Aworis wishes to merge into the District

Council. It was viable and promising

29.

30,

QOluwa Report, para. 4.74, p.

ibid, para. 4.15, p. 23.
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(IT1) EPE DIVISION

In respect of the Epe Division the central

questions that dominated the issues involved were:-

(1) viability and efficiency;

(2) conticuity, population question and
expediency;

(3) three different options thus
{a) to have or not to have only one

council which would be coterminous
with the Division;

(b) to have or not to have two (2}
councils only; and

(c) to have or not to have three (3)
councils only; and finally

{4). the Imota Question;

Epe Division31 occupied almost half of the whole
State size-wise covering an area of 646 squarc miles.
Regretably it was perhaps the most backward part of
the State. The population was 130,395, With six
District Councils and one Divisional Council, the

population spread was:

31. See Ogunnaike Report, pages 18~24. There was
no separate report on the Epe Division in the
Oluwa Report hence the material used in this
passage is based on the Ogunnaike Report.
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(i) Epe District Council 62,366
(i1) Eredo District Council ‘ 24,412
(iii) Tkosi Listrict Council 16,424
{iv) Ibeju District Council. - 12,001
(v) Lekki District Council 7,973
(vi) Ejirin District Council 7,209

TOTAL = 130,395

The Epe Divisional Council had powers to perform
the functions of primary education, forestry and to
act as competent Council for Customary Courts in Epe
Division32. The Epe Divisional Council was found to
be anachronistic, wasteful and purposeless.

Therefore it was demanded that it should be abdlished
and an All-Purpose District Council for the whole
division would be a powerful and purposeful substitute

. Ce -, .33
for the inglorious Divisional Council .

32. Ogunnaike Report, p. 18.

33.  ibid, p. 19
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The whole Division was partly landocked and partly

waterlocked. Some of the areas were inaccessible to

others. There was even no Town Hall in Epe Town and the
six District Councils were unviable and unprofitable.
Arguing further for the abolition o% the Divisional
Council, the Ogunnaike Report34 stated that, in so far
as Epe Division was concerned, District Council meant
only dispensaries and maternity homes. Yet these 5ealth
institutions were very few and far between, very pooily
staffed, and inadequately supplicd with drugs. As a
matter of fact there was incontrovertible evidence that

two new maternity centres had been locked up unused

since they were built.

(a) Viability and Efficiency

‘The general impression was that the siﬁ (6)
Councils under the then existing structure were not
viable and efficient. Even the Divisional Council
did not live by the sweats of its labour but by
contriﬁutions officiully known és precepts, paid by
all the District Councils in the Area and the fact
remained that they did not get any services in
return for their money. For reason of lack of

funds, Epe Town had no Town hall.

34.  ibid, p. 20.
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The Tribunal could not find any evidence that any of
the six mini-yet unviable District Councils had been
able to perform any of its statutory functibns
efficiently, Dispensaries and maternity homcs - with
poor staff and inadequate drugs - were all what the
District Councils could boast of. Therefore in as
much as it was desirable to preserve the independence
of the six district councils the principles of
viability and efficiency could not just be ignored.

(b) Contiguity, Population and Expediency

Thq Tribunal was informed‘ that "contiguity,
pPoputlation question, and expediency dictated aqaihst
merging any District Council in the Division with
another"35. Yet there was abundant evidence that
only the merging of one Council with another could

make them viable and more efficient.

350 Ogunnaike Report, page 20, paragraph 4.14.
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(c) The Three Alternative Options

Three options for restructuring the councilg in
the Division were suggested., The first was the
argument. to haﬁe only one council if the population
of the whole Division was just 130,395. Therefore
an All-Purpose District Council for the whole
Division would be a powerful and purposeful substitute
for tﬁe inglorious Divisional Counc1136.

Nevertheless the arguments against one AllQPurpose
District Council were weighty. There would be less
elected councillors than before. This would be
tantamount to indirect disenfrachisement and loss of
independent representation by some communities.
Ther: was a seeming atmosphere of permanent or
incurable discontent by Agbowa-Ikosi and Imota,

for example against Epe in the sharing of amenities.
The whole area of Epe was too large to be governed

by one council. Participation at grassroots lovel
would practically be remote and insignificant.

The very element of competition and healthy rivalry
among Councils would be lost. Besides, the problems
of the Division were immense because the area was not
even compact thereby worsening the problem of

communicatiaon,

36. ibid. p. 19, paragraph 4.8.
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Accordingly, the idea of a one All-Purposes District
Council was rejected.

The second option was to have two Councils only.
These should be Epe District Council, Eredo District
Council and Lekki District Council to be constituted
into one Council; and Ejinrin Distfict Council,

Ikosi District Council and Ibeju District Council to be
constituted into the other All-Purpose District Council.
Another set of people suggested the merger of Epe District
Council with both Lekki amd Ibeju District Councils as

one All-Purpose District Council and the second merger

to include Eredo District Council, Ejinrin District Council
and Ikosi District Council, as the second All-Purposes
District Council.

However, the Report37 remarked that the two poorest
District Councils of Ibeju and Lekki could benefit from
the human and material resources of their bigger brothers,
the traditional association of the council areaé would
not be disturbed and the merged Councils would no doubt
be viable. But the one great and probably insurmountable
obstacle to the proposed merger and having ﬁwo All-Purposes
District Councils was that Ibeju District Council was not
contiguous with Ejinrin and Ikosi District Councils.

It would be impossible for people in Ibeju District to
pass to either Ejinrin or Ikosi without passing through

Epe District Council Area. For example, it would he

37.  ibid, pp. 21-22.
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impossible, with such a merger, for the Ejinrin-Ikosi-
Ibeju Council to construct a road to link all its area of
jurisdiction without the co-operation of the Epe District
Council. To assume that such a co-operation would always
be given was, perhaps, to be too optimistic about human
nature,

The proposed merger, however, would have some merits.
There would be some balancing in the population of both
Council areas. Epe, Lekki ana Ibeju (Group A) would be
82,340 in population and Eredo, Ejinrin and Ikosi (Group B)
would be 48,055, The income per capita of the people
in the Group A Council would be less than 10/- (or ¥1.00)
and that of Group B Council would be about 13/4d (W1.34).
Such a merging would no doubt lead to great dis-satis-
faction among a great number of the population. In the
first place, Eredo was not contiguous to Ejinrin. To get
there someone from Eredo had to travel to Ijebu-0Ode and
from there to Eredo or vice-versa. On the othor hand,
he could go through Epe District Council area by water
to Ejinrin or Ikosi. This implied travelling through a
different District Council area to get to ancther part
of the traveller's Council area. Secondly, the population
of Eredo District Council area being 24,412 more than
equalled the combined population of Ikosi and Ejinrih

District Councils,
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Coupied with this fact was its accessibility. For
expediency sake, therefore, ﬁredo should be the head-
quarters of the proposed Eredo, Ejinrin and Ikosi District
Council Area. To have the two administrative headquarters
of the vast geographical area of Epe Division in Epe Town
and Lredo i.e. within 5 miles of each other was not only
unwise but inexpedient.

Finally, to merge Lredo District with another area
not aincluding Epe District Council would disturb the
long tradition of association between Epe and Eredo.
For instance, the distance from Epe Town Hall to the
boundary of Eredo District Council area was less than
half a mile. Epe Divisional Grammar School was nearer to
Eredo District Council Village than Epe Town.
Moreover, most of the Eredo local businessmen had.their
business in Epe Town. In fact there were more Eredc
businessmen in Epe Town than the indigenous Epe peopie.
Hence if Eredo District Council were merged with other
areas, such businessmen, in the event of the levy of
tenement rate, would pay tax in two places - they were
resident in Eredo Area but were trading in Epe Town.
The result of such payment of tax in two council areas
would no.doubt lead to general discontent.

Consequently the suggestion of two Council areas
in Epe Division based on Either Epe, Eredo and Lekki,
on the one side, and Ejinrin, Ikosi and Ibeju on the
other, OR Epe, Lekki and Ibeju on one side and Eredo,
Ejinrin and Ikosi on the other side was rejected by

the Tribunal.
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The proposed three Council areas in Epe Division38
based on Epe and Eredo District Councils; Ikosi and
Ej%nrin District Councils; and Ibeju and Lekki District
Councils was a tempting proposal. It raised two vital
issues. Ibeju and Lekki District Councils were the poorest
Councils in the Division both in terms of human and
material resources. A merger of both would be a marriage
of poverty - the very antithesis of the wishes of the
State Government. And, both Council areas were not con-
tiguous being sandwiched by a stretch of Epe District
Council land. Again, to cut away a part éf the Epe
District Council arca to join a reconstituted Tbeju-Lekki
District-Council was to worsen the degree of poverty
in both Districts. The fact remained that, with limitéd
area, the Councils were stark poor. And, so, with
increased responsibility, their degree of poverty would
be beyond description. Slicing wouid destroy long-
cherished traditional associations and there would be
interminable requests for a determination of assets and
liabilities to the detriment of-the reople in general.

The Ogunnaike Report39 rejected the arguménts for
one All-Purposes District Council and recommended that
- the six (6) District Councils in Epe Division should be
re-grouped into two All-Purposes District Councils namely

- (A) Epe, Eredo, Ibeju and Lekki Council, and

38, Ogunnaike Report, pp. 20-21.

39.  ibid, p. 21
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- (B) Agbowa/Ikosi and Ejinrin District Council.
‘What. appeared to be the only disadvantage in such a
division was that while the former set of Council

( Group A } would have a population of 106,752 the
other set of Council (Group B} would have a population of
23,643, But that the former had a population which
quadrupled that of the latter did not mean that the
former would be richer. The Reportqo even cited the
example of the rich small state of Kuwait as opposcd

to the poor larger Republic of China. The merits
derivable from the two All-Purposes District Councils
were that all the parts of the respective Councils were
contiquous and the pattern of traditional associations
was not disturbed by the re-groupings of the Council.
With the completion of the Itoikin bridge the distance
of Ejinrin to Ikosi would be only 7 miles. The
population of the Council area would increase since
trade usually developed along road routes. The now
Lagos-—Epe route would be of very great benefit to the
Agbowa/Ejinrin Council Area. Both Councils would be
viable. While Group (A} Councils would have the initial
revenue disadvantage, the potential resources of the
area would make it a really viable Council. The
development of Ejinrin market - which in 1890 was
described as the largest market in British West

Africa - could alone make Group (B) Council a wealthy

"and viable Council.

40, ibid, pp. 22-23,



146

There was not likely to arise any question of a division
of assets and liabilities. And, finally the fears of

the Imota and the Ikosi people who had expressed
dissatisfaction with their association with Epe Town

4
would be allayed 1.

4
{d) The Imota Question 2

For Imota to be or not to be in the Epe Division
was onelissue that engaged the attention of the Tribunal.
According to the Ogunnaike Report it had representation
from the Ranodu or Oba of Imota and his people that they
wanted Imota to be excised from Epe Division. Their
reasons were that they were being cheated of their right
and just amenities by Epe Division; that, by culture,
they belonged to Ikorodu and claimed that therc was an
area in Ikorodu called Ranodu quarters; and that the
‘Ikorodu people wanted Imota to jdin them.

The Tribunal, however, dismissed the foregoing
reascns on the ground that it heard incontrovertible
evidence that there were no Council amenities in other
parts of Epe Division which could not be found in Imota

and that although there were allegations that Imota

" sons and daughters were few compared with those of
Ikosi, for example, in Council jobs, the Tribunal was
satisfied that Imota was always represented on the
Establishment Committee of the Council and hence was

always party to all Councils' cecisions on appointments.

41, Ogunnaike Report, p. 23.

42.  ibid, pp. 23-25.
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Besides there was no evidence before the Tribunal of Imota
at anytime protesting against any Councils' decisions on gppointments.

Above all, the Ranodu of Imota could not produce any
evidence of discrimination against his people. There was
evidence that the Ranodu of Imota was a Joint President
of the Agbowa-Ikosi District Council. As a matter of
fact, it was pointed out that unlike some other parts of
Epe Division including Epe Town, the capital, the Oba of
Imota was, for five years, a representative of Epe Division
in the then Western House of Chiefs and, that unlike some
other natural rulers in the Division, the Ranodu of Imota
was Fresident of a Customary Court. That the Ranodu of
Imota could enjoy more privileges if Imota became part of
Ikorcdu was therefore found doubtful. The argument that
Imota was related in culture to Ikorodu rather than
‘Agbowa-Ikosi was too parochial td be historically
accurate. The whole of Lagos State, after all, was
Yoruba-speaking and had a culture similar to the other
Yoruba-speaking people of South-Western Nigeria,
although there were adultrations of these cultures in one
part or another depending on the degree of enlightenment
of one area. It was realised that Imota pecple as well
" as those in Ikorodu and the Agbowa-Ikosi belonged to
the Ijebu sector of the Yoruba. Therefore argument of

differing culture was really defeated.
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The Tribunal wés not convinced that the ITkorodu
people wanted Imota to join them. The memorandum of
the Ikorodu Improvement Union - a strong and virile
organisation which no doubt was the spokesman aof the
fkorodu people -~ did not mention the case of Imota
joining them. There was no evidence to show that
Imota could become a constituent member of the proposed
Ikoroduw District Council. As a matter of fact, the
ITkoradu people wanted the propased area of Ikorodu
Diétrict limited to Ikorodu Local Council area.only.
The question of a division of assets and liabilities
woulﬁ arise if Imota were allowed to secede from
Epe Division to join Tkorodu Division, and this would
warrant a never-ending question. Finally, the unviable
Tkodoru District Council would be more unviable if her
responsibilties were increased without a corresponding
increase in revenue particularly from Imota.

Conclusively, the Tribunal strongly recommended
that Imota should continue to be part of the erstwhile
Epe Oivision, and that it should be a constituent
meﬁber of the proposed Agbowa/Ikosi cum Ejinrin District

Council.
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(IV) TKORODU DIVISION

* Tkorodu Division43 is on the North-Eastern
part of Lagos State. With a population of 130,495
by the 1963 Census figures, it spread over an area
of 1%6 square miles. It had a two~tier system of
local government. There were four local councils
and one Divisional Council. There was the Ikorodu
Local Council with a population of 94,952 and a
revenue of £8,135 (ox N16,270}. Igbogbo—éaiyeku
Local Council had a population of 15,782 and rcvenue
of £1,338 (or N2,676). Ijede Local Council had a
population of 9,625 and revenue of £657 {or N1,314)
and Xti-0Osa Local Council had a population of
10,435 and a revenue of about £516 (or N1,032). The
Divisional Council comprising the whole area of
130,794 people had a revenue of £41,026 (or N82,052).
The Divisional Council was the rating authority as
well as the Local Authority for the area. It
dealt with matters concerning forestry, medical,
ligquor licensing apd maintained the traditional
offices of the local natural rulers in the
Division. Finally, it was the competent Council

for Customary Courts.

43, See Ogunnaike Report, pp. 32-35. Like Epe
Division, there was no separate report on the
local councils in the Ikorodu Division in the
Oluwa Report.
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While the Ikorodu Divisional Council was financially
handicapped, as evidenced, for example, in delayed
paymznt of staff salaries the four Local Councils
were also unviable. some of the Councils e.g. Igbogbo/
Baiyeku had an ineffective population (i.e. 15,782),.
There was really no motorable road linking Baiyeku
with Igbogbo nor Igbogbo with Ibeshe.

There were three (3) different schools of
thought on how to restructure the local councils
in the Division. Apart from this, thé Eti~-Osa
question was aiso given the attention it deserved in
the Reﬁort.

lThe firsﬁ school of thought to which the Ibeshe
Community and the members of the Tribunal belonged
advocated one (1) All Purpose District Council for
the Division advancing a more rational argument based
on principles of viability, historical fact, and
expediency, which, they held, reléted toe the iésue of
~assets and liabilities. The school therefore suggested
and recommended that the whole of Ikorodu Division,
apart. from the Eti-Osa Local Council, should be created
into one All-Purposes District Council.

The second school comprising the Ikorodu
Improvement Society and the Igbogbo Improvement
Union Championed the cause for a.two (2) All-Purpose
- District Councils. In principle, they demanded that

the area of TIkorodu Local Council area should be
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created into an All-Purpose District Councii and the
remaining three (3) local council areas (Igbogbo-Baiyeku,
Ijede and Eti-0Osa) should be created intc the second
All Furposes District Council. The Igbogbo Improvement
Union, however, advocated the excision of part of
Ikorcdu Local Council to joinr the second All-Purpose
District Council with the seat of government of the
second council being at Igboghbo. '

The third school, represented by the Ijede/Area
District Progressive Movenent, advocated the restructuring
of local councils in the Division into three (3)
All-furpose District Councils thus:

(i) Ikorodu District Council corresponding with

the existing area of Ikorodu Local Council;

(ii) Ijede Diétrict Council which would incorporate

the areas of the present Ijede Local Council
and Igbogbo Baiyeku Local Council areas; and

(iii) Eti~0sa Local Council.

In order to safegquard local interests, the Tribuhal,
in addition, considered the issues of area offices and
the status of Eti-Osa Local Council. Accordingly, it
recomnmended that the existing local council offices in
Ighogbo and Ijede should be constituted into Area Offices
of the Ikorodu All-Purposes District Council and that the
Eti-0Osa Local Council should be merged with the Laqos

City Council.
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The Tribunal allowed the excision of Eti-Osa from Ikorodu
Division and its transfer to the Lagos City Council
because the area of Eti-0Osa Local Council was a compact
one. It was nearer to Lagos than Ikorodu. It should
therefore be possible for the Municipal Area of Lagos to
include the whole a&area of the present Eti-Osa Local

. Council. The journey from Eti-Osa Local Council to

Ikorodu had proved risky in the past as there was an
occasion when a cance capsized resulting in several deaths.
Moreover, the peoplé of Eti-0Osa were nore related in blood
to the indigenous Lagos people. The Elegushi, for example,
is a Lagos White Cap Chief44. The merging of Eti-Osa with
the Lagos City Council would give the latter room for
expansion in order to relieve the congestion on Lagos.
While the Lagos City Council could invest in the area,

the severance of the Eti-Osa Local Council from Ikorodu
Division would ease the financial burden on Ikorodu
Divisional Council énd enable the latter Council to
provide more amenities in the remaining areas. The people
of Eti~0Osa wanted the excision and the people of Tkorodu

were not.opposed to it.

44, The Chieftancy belongs to the category of Idejo
White Cap Chiefs according to Schedule 3 of the
Oba and Chiefs of Lagos Edict No. 2, 1975,
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(V) IKEJA DIVISION

4[‘
The whole of Ikeja Division ° was originally

administered by one Local Authority known as
Tkeja Area Native Authority. Ih 1955, ‘the
authority was divided into three All-Purposes
District Councils namely Ikcja, Agege and Mushin
District Councils, all administered as one
division under the Divisional Officer stationed
at Ikeja. ‘The fhree District Councils had a
Joint Education Board and a Customary Court
Joint Board. The instrument Creating Agege
District Council made only the old Agege
Township including Tabontabon the area of
Jurisdiction of Agege District Council., The
Instrument creating Mushin District Council

carved Mushin into various wards and similarly

- that creating Ikeja District Council also divided

the area into several wards. Curious enough,
some villages close to Tkeja and which could
more easily be administered by Ikeja bistrict
Council were grouped with Mushin District Council

without any good reasons. For example, places

45, Ogunnaike Report, pp. 27-30.
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like Abule-Onigbagbo and Onigbongbo, including
the Government Residential Area which were
grouped with Mushin Distfict Council were about
feur or five miles away from Mushin compared
with a distance of barely one or two miles
away from the Headquarters of Ikeja District
Council. Of the three Councils - Mushin, Agege
and Ikeja-Mushin District Council had a
pOpuquion of 312,063 and a revenue of
£152,759 (or NH305,518). Agege District Council’
had a population of 45,986 and a revenue of
£38,998 (or W77,996) while Tkeja had a- population
of 36,923 and a revenue of £71,826 (or N143,052).
Throughout the discussion on the restructuring
of the local councils in the Ikeja Division,
three main issues dominated. They werc:-
- need for the councils to be viable;
- need for the councils to have
efficient administration; and

- leadership factor.

The Tribunal considered the suggestion that
the three Councils in Ikeja Division, namely,
Mushin, Agege and Ikeja District Council should

be merged into an All-Purposes District Council
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but decided that an area of 266 square metres Qith
a total population of 394,972 would be tooc large
to be administered as a single District Council.
Moreover, the problems of planning Mushin.
township alone required that all the Council
officials devoted all their time to that area
rather than divide their attention betwecen
Mushin and Ikeja. To a lesser extent, similar
problems also faced Ikeja and Agege and both
areas could be tackled by another group of
officials. Finally, the competitivé spirit
between the Mushin Council and the Ikeja Council

would make for progress in both areas.

Musﬂin District Council

With regard to the Mushin District Council
the reasons adduced for the splitﬁing of the
Council and the carﬁing out of Itire/Oshodi District
Council from it were because of the total or partial
neglect of the other areas by Mushin District
Council and lack of or inadequate amenities.
Other reasons were that the size of Mushin District

Council was too large for efficient administration,
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that the Council was far from being adequately
staffed,and that it lacked qualified and
experienced cfficers capable of assisting it in
the formulation of progressive policy for the
development of its area of authority46

However, the Tribunal47 felt that Mushin,
being half of the size of Lagos City Council and
having a great influence on the City of Lagos
shculd not be broken into two, but that it should
be allowed to remain as one so that if all the
potentialities were properly tapped it would pose
a big, but healthy challenge to the Lagos City
Council in future. The Tribunal also recommended
that the Council should be renamed Mushin Town
Council, that it should be allowed to grow pari
passu with the City of Lagos and that more
experienced senior officers should be appointed to
man the Council to curb malpractices that are
rampant in the Council and also to ensure efficient
and effective local government administration in

the present circumstances, .

46 . ibid, pp. 27 and 28,

47, ibid, pp. 28 and 29.
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Ikeja District Council

With regard to the Ikeja District Council,
the consensus of opinion arising from thé
memoranda submitted to the Tribunal and the
evidantial materials was that:

"We do not oﬁpose to the creation of

Mushin District but we are anxious to

see that Agege and Ikeja District

Councils are merged together to form

a bigger and more viable Council"
Accordingly, the Tribunal was unmistaken in favouring
the merger of Ikeja and Agege District Councils into
one viable Tkeja District Council to allow for
expansion and increased efficiency with the recruit-

ment of better staff.

Agege District Council

Continued exixtence of the District Council
was not favoured on the ground that its existence

rather than serve the interest of the people it

48. Ogunnaike Report, p.29, para. 5.13. The
Memoranda to this effect were submitted by
the Awori Welfare Association, Chiefs and
Elders of TIkeja Town, Mr. Jinadu, the Chief
Executive Officer of the Ikeja Area Planning
buthority, the Nigerian Union of Local

. Authority Staff (NULAS), the Secretaries of
Ikeja District Council and Mushin District
Council.
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would satisfy "the political aspirations
or ambitions of a few people"49, that it was
not viable, that since it was encircled by the
Ikeja District Council, it could not expand nor
underfake any developments without the coaperation
of the Ikeja District Council, that Agcge was
previously carved out of Ikeja District Council,
that the services provided by it were very poor,
neither were there developments in terms of good
roads and infrastructural facilities.

In conclusion, it was recommended that
Mushin District Council should be allowed to remain
as one, but reﬁamed Mushin Town Council. Both Ikeja
and Agege District Councils should be merged into
one Council to be known as Ikeja District Council.
The proposed Council, according to the Report,50
would be viable; there would be great room for
expansion and there would be increased efficiency

with the recruitment of better staff.

49, Ogunnaike Report, page 29, para. 5.13.

50. Ogunnaike Report, page 30, para. 5.16.
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Going through the writings and recommendations on
the Tkeja Division, there was no material contradiction
in the two Report551. In fact, the writings were 90%
identical. So also the recommendations that Mushin
District Council shouid not be broken into two as wished
by some witnesses but that it should remain as one; that two (2)
All-Purposes District Councils should be established
forr the Division; and that the Agege and Ikeja Listrict
Councils should be merged. The only additional
recommendaticn in the Oluwa Report was that the present
Ageye District Council offices should be used as
sub-offices of the Ikeja District Council.

It however rejected the suggestion by ﬁhe

spokesman for the Oba and Chiefs of Agege ‘lownship

that Agege "might always monopolise leadership of

51. See Oluwa Report pages 15-19. Compared with the
"Ogunnaike Report, the listing in the Oluwa Report
of the Memoranda/Witnesses that appeared before
the Tribunal were comprehensive.
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the Council on the ground that the suggestion was
flimsy and as of no historical backingSB. The 0Oluwa
Report also made a categorical recommendation that there
should be an alteration of boundaries in respect of the
Tkeja District Council so that the villages of
Onigbongbo, Onigbagbo, Maryland Estate, Shogunle and
Ikeja Government Residential Area (GRA) which were then

within the Mushin District Council should be included
4

.

in the Ikeja District Council5

52. Oluwa Report p. 18, para. 3.15.
53, ibid, para. 3.16.

54, ibid, para. 3.18



161,

Revenue Sources/Local Government Finance

A, Revenue

(i) Lagos Division

The relevance of the consideration of this issue

was to see how more revenue could be raised to finance

how the existing arrangement affects its viability.

To be effectively viable it soon became apparent that

the Council had to explore new additional sources of

reveanue,
would he
It

that the

It was 1in this direction that explanation
offered.

. e . . 55
was identified in the Ogunnaike Report

Lagos City Council depended on the following

sources of revenue:

(a)

(b)

(e)
(f)

(g)

Government grants in lieu of rates;
Government grants; percentage grant on
services based on the Lagos Local

Government Act 1959;

General Rates on Buildings;

Fees for specific services, e.g. entertain-
ment tax, vehicle licences, eating houses,
brewing houses, slaughter houses, etc;
Market Toll;

Profits from the LCTS; and

Rents from Council Property;

55. Pages 10-13. The Oluwa Report (pages 25-28)
: .in this respect was identical with the Ogunnaike
Report:.
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The Report noted that the issue of government
grants in lieu of rates also affected inter-governmental
relations. For example, it remarked that government
(i.e. the Federal Government) may well appear to be
under-assessing its liability in the number and

sizes of property which it owned. Payment of gygeneral

rates on properties occupied by diplomatic missions

were automatically exempted from rates on such
property.

In order to tackle the traffic congestion
problems as well as increase the revenue base of the
main trading concern of the LCC the Tribunal
accepted the suggestion for the municipalisation of
the kuses under the Lagoé City Transport Service and
in aodition recommended the establishment of a State
Transport Commission or Board to tacklé the overall

5
problems of transport in the State 6.

56. ibid, p. 13.



163

{ii) Badagry Division

57
The Ogunnaike Report suggested:

(a) the development of coconut plantations;
(b) the processing of colr for fibre;
" (c) the manufacture of coconut oil for export

and local usc;

(d) the utilisation of coconut mcal (by-product
of cocenut oil industry) for livestock feeds;

(2) development of water Lransport, cv.yg. cheap
water ferries running through the creeks

({f) the development of swamp rice and processing
of the crop for marketing and cultivation;

tg) introduction of tcnement rates for the Division
particularly in Ajegunle, Araromi and Alyectoro
(which were very close to Apapa).

(h) construction of markets as well as roads
leading to them;

{i) development of fishery industry;

(1) the keeping of the whole proceeds from
entertainment tax collected on behalf of the
State Government and for which it received

5% rebate only.

57. See pages 16-17. There was no disagreement with
Oluwa Report (pages 30-31) in respect of this
Division as far as this issue was concerned,
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{iii) Epe Division

The Tribunal in the Ogunnaike Report58 realising
that the revenue sources of the Councils in the Epe
Division were inadeqgquate to meet their needs suggested
additional sources of revenue which included:

(a) imposition of tenement rate on industrial

and commercial concerns;

(1) investments in viable commercial projoeclys,
€.g. cassava plantation and rice production,
housing estates, coconut coir manufacture:

(c) prompt reimbursement of the Council of due
"P.AY.E. deductions;

(ad) establishment of good specialised markets;

(e) imposition of entertainment tax on all
pubs and hotels; and

(£) loan assistance from the State Government;

(iv) Ikorodu Division

The issue of revenue sources of Local Councils in
this Division was similar to that of Badagry, LEpe and
Tkeja and was therefore so treated in the Ogunnaike

59 , 60
Report only and the White Paper .

(v) Ikeja Division

X 61
While the contents . in the Ogunnaike Report and
62
Oluwza Report were essentially similar, their
recommendations were also similar. And.the Government's

decision on the subject was also the same as for the

58. Pages 25-26. There was no separate report on
this issue in the Oluwa Report,

59. See pages 35-36.

60. op _cit, para.l15

61. See para. 30-31.

62. See para. 28-30.
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Badagry Division6

64
B. Establishment of a State/Municipal Bank)

The aim of the Government of Lagos State was
to have viable District Councils which would carry
out their statutory functions and to actively involve
the citizens of the State in the scarch and financing
of more and more amenities for the well being of
the people of each of the Local Government area of
jurisdictidn65. Althoﬁgh the Tribunal remarked that
small Councils were self-destructive, it warned that
size by itself could have no advantage unless it was
synonymous with viability66, and that there must
of course be a limit to the extent to which local

governments must depend on the State Government -ust

as the generosity of the State Government would
depend on its other financial commitments in other

fieldsG?.

63, Government White Paper. op. cit, para. 13.

64. See Oluwa Report, pages 31-33. The Government
White Paper was specifically silent on this
issue except that it must have touched it in
general terms and in passing or when it commented
on the establishment of a State Bank. The Tribunal
in Ogunnaike Report (especially page 65, para.il)
supported the founding of a Municipal Bank as an
alternative to a State Bank.

65. ibid, para. 5.20
66. ibid, para. 5.21

67. ibid, page 32, para. 5.23.
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Having heard the arguments and suggestions of
experts68, the Tribunal in Oluwa Report preferred the
establishment of a Municipal Bank69 to either a State
Deve lopment Corporation70 or the founding of a State
Bank71. In the alternative, it suggested the
inauguration of a Local Authority Loans Board or
institution72 into which ample funds should be pumped
for the purpose of making loans available to Local
Governments in the State for capital p;ojects with the,
approval of the Governor. The Tribunal in the
Ogunnaike Report seemed to object to 'a policy of

loans to the Local Authorities' on the ground that:

68. This included the Permanent Secretary, Ministry
of Finance; the City Treasurer of LCC; Mr. Tajudeen
Onigbanjo, formerly of National Bank; and
Mr. Oluwa, a Chartered Accountant.

69. The Bank, if established, should not be dominated

by the LCC through share-holding nor should the
. State Government abdicate its responsibility to

provide equalisation grants to the poorer local
councils in the State. Even the Ogunnaike Report
at page 65 paragraph 11.7 deposed that the LCC on
its own could float a successful Municipal Bank as
it had about 1 million pounds in a commercial bank
and another million pound was owing her from
arrears of rates. It would however prefer that
these amounts were made available to 'creat enough
funds from which local authorities could borrow'.

70, Such Corporaticon could not be depended upon to
provide funds for capital projects as it was likely
to be mainly and purely a commercial enterprise.

77. Oluwa Report, op cit, page 32, paragraph 5.24,

72, The Oluwa Report acknowledged that this idea was
not novel as the then Northern Region had operated
it.
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(a) TIf the profits from the proposed State
Development Corporation were given as loan
to the local authorities, the growth of
the corporation's activities would be severely
limited; and
(b) to many people in this country, loans from
the Government or its agency were inter-
changeable terms for grants (perhaps
judging by the experience of the demised
Federal Loans Board and the Western Region

Loans Board73.

Instead of either a State Development Coxporation
or a Loans Board financing local authorities particularly
in the area of capital projects and development
schemes, the Tribunal in Ogunnaike Report strongly
recommended the immediate establishment of a State
Bank as a matter of priority74 and the appointment of
good and reputable bankers and accountants from the
abundant competent men in the State who could
successfully manage a State Bank. According to it,
the advantages outweighed the disadvantages., The Bank
would have a lot of capital to start with obtaining
subscription and funds from the State Government,

Local Councils and interested members of the public.

73. See Ogunnaike Report, page 64.

74. ibid, pages 64-66, esp. para. 116-11.7 and 11.11.
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The public shareholders could always serve as a big
check against any abuse of the Bank Managers and
Directors. A State Bank would be able to give to
local councils 'Soft' loans as opposed to 'hard!’

loans from other banks or finance houses. - A State

‘Bank was sure to have a wider patronage than a Municipal

bank. It would have more funds. It would be better
administered because the State Government, more than
local authorities, could more easily attract better
qualified personnel. Fihally, a State Bank would not
dnly look after local authorities' programmes as the
Municipal Bank would do, it would also look after many
other interests.

However, the Oluwa Report75 disclosed that they
(tﬁe authors of the Report} could not convince their
other colleagues (Ogunnaike and Avantuga) that the
establishment of a State Bank by the Lagos State
Government was outside the Tribunal's terms of

reference,

75. Page 2, para. 1.3 (iv).
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Functions

The Tribunal, in its term of reference,

was regquired to enquire into: .

"the functions which varicus types

of local authoritics are authorised

to perform, the number of services
provided by them, and the performances
of the Councils in discharging these

functions"76

It was apparent that most of the Councils could not

claim to perform most, certainly not, all the

. 71 .
statutory functions ., Areas of general disconent

included: -

- town planning;

- deplorable and inefficient street
cleaning and drainage, disposal
of refuse and nightsoil;

- inéanitary markets and illegal
collection of tolls;

- bad and unkept roads which were
always flooded during raining seasons
and full of potholes;

- inadequate public toilets;

Oluwa Report, page (1), para. 2. See also
Cgunnaike Report, page 1, para. 2 (ii).

In a way, the L.C.C., was an exception. To many
Councils, the statutory functions were a "dead
letter" and they glorified mainly in dispensaries
and maternity centres.
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- non-availability of Town Halls
except Egun-Awori Distriect Council
which had a Town Hall in Badagry;

- poor maintenance of cemetries,
particularly by L.C.C.;

- inadequate and ill-equipped dispensaries
and maternity centres in the four (4)

Divisions excluding Lagos.

It was found unncessafy as Oluwa Report had made
us bhelieve to group the local authorities in Lagos
State into two viz:-

(i) the L.C.C., and

(ii) all Councils in Badagry, Ikeja, lkorodu

and Epe Divisions;

for the purpose of this term of reference. This was
because its treatment of other functions such as Road
Deve lopment, Health, Contracts, Planning and Development
under Badagry, Ikeja, Tkorodu and Epe Divisions were

not exclusive to those areas. The anly exception was
that of Customary Courts and only the Oba of Lagos

and his Chiefs were convinced that the inauguration of

. .18
Customary Courts for Lagos was desirable |

78. Oluwa Report, page 42, para. 6.46,
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Theso inadoquacics woere attributable to: limitoed
resourceg; conflict of functions and shifting of
responsibilities  between L.C.C. and L.E.D.B. in respect
of naintenance of roads in the Lagos Division; lack
of fund by Councils to provide hospitals; smallness
of some Councils; considerable overlapping of
functions between the Ministry of Health and the
Local Government Public Health set up, for example,
the provision of some health services, e.g. maternal
and child health, child welfare, communicable

disease control, school clinics, etc.; management

of the schocls almost invariably by a group of pcople
ill-experienced in education matters and by people
with soﬁe vested interests; insesitivity of local
autho;ities in their relationship to the local pceople
or their problems; indolent staff of the Councils who
"virtually hibernate between elections earning their
salaries monthly from the time their estimates are
approved“79. In some instances more than half the
revenue of the Local Authority was needed for payment

-0of salaries.

79. QOluwa. Report, page 37, paras. 6.206.
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Accordingly, the Tribuna180 recommended decentra-
lisation of services to the proposed eight offices
of the L.C.C. and that they should have enough
competent staff to clear the drains daily, collect
refuse daily, maintain the roads and prevent the
spread of mosquitoes and other insects and vermin
dangerous to health.

Secondly, the Tribunal recommended that certain
functions which reqguired a lot of money should be
taken over from the local authorities by the State
Government to enable the local authorities to
concentrate on the remainihg ones to the bettgr
satisfaction of their respective inhabitants.

The functions included: -

(1) Schemes for planned rural development
and settlement;

(2) Hospitals and Institutions for Lepers;
(3) Urban Layouts and Settlement;
(4) Institutions for the aged, destitute

and infirm;

80. See Ogunnaike Report, page 39, para. 7.5.
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(5) (a) providing for building lines;

(b) providing for the demolition or
remcval of structures erected in
contravention of any bye-law made
under sub-paragraph {(a}, for the
sale of the materials of such
structure, ard for the recovery
of the expenses of such demolition,
removal, or sale; .

(6) (a) providing for the demolition of
dangerous buildings;

(b) enabling some person or persons t§
carry out such demolition at the
expense of the owner in default of
the owner so doing, to remove and
sell 'the materials of any buildings
sO0 demolished; and

- (c) regulating*the procedure by which
suéh expenses may be recovered;
{(7) the fighting and extinguishing of fire”81.
Government attributed the failure of local
authorities to perform the functions which had been
prescribgd for them either under the Instrument
establishing them or generaily under the Local Govern-
ment Law which created them to financial weakness in

some and lack of qualified personnel in others, and

81. ' Ogunnaike Report, page 40, para. 7.9.
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in some cases, both. To improve the situation, the
State Go#ernment decided to invite an overseas expert
to review the functions of local authorities in the
State in relation to their finances and to introduce
flexibllity into the arrangements for financial
assistance by the State Government to the new local
authorities and improvement in the revenue cocllection
machinery,

In paricular, the Tribunal dealt with the
following six topical items:- |

- Road Development;

- Award ©of Contracts

- Health;

- Education;

- Customary Courts; and

- Planning and Development.

(a) Road Development:

The Tribunal, disturbed by the evidence of
existence of numerous bad roads, was convinced that

the grant of 50% for road development was inadequate

.and insufficient and therefore récommended that: -

(a) all Trunk 'B' roads should continue
to be constructed and maintained by
the State Government;

(b) where Trunk 'B' roads were left to
the Councils to maintain, the 50%
grant then payable should be increased

to 75%;
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(c} adequate expert supervision should be
assured by the State Government for all
roads taken over from Local AuthoriticsBz;
and

(d) as a matter of priority the Government
should as soon as possible complete the
road linking Ajeromi to Badagry and should

8
construct a new road from Lagos to Lekki 3,

H4
{b) Award of Contracts

The Tribunal noted the disparity in the procedure
for the Award of Contracts between the Local Councils
in the 01d Western Region of Nigeria including the
0ld Colony Province which became part of the Lagos State
and the Lagos City Council. Accordingly, it recommended
that:
(a) all petty contracts of not more than £250
could be awarded directly by the Chief
Executive Officer of the Council and in the
case of Lagos City Council £1,000 on the
advice of the-appropriate Subordinate Official

or Technical Adviser to whose department

82. Ocunnaike Report, p.42.

83, Recommendation (d) above was made in the Oluwa
Report, page 39, para, 6.33 as additional to
the first three.

84, See Ogunnaike Report, pp. 42-43.
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of Council, the job was most related85;
each Council should compile a periodic list
of registered qualified contractors as
published frém time to time in Government
Gazettes. It should then be possible for
tenders to belawarded according to the list
in alphabetical order to ensure that every
registered contractor had a.chance of being
considered;
for other contracts, each Council should have
a duly constituted Tenders Board comprising
not more than seven members who should be
appointed by the Commissioner for Local

Government and Chieftancy Affairs;

the procedure outlined in the existing standing
orders of the respective Councils should be
strictly adhered to in order to prevent

irregularities;

‘the Ministry of Local Government and Chieftancy

Affairs must in all cases; especially where

the amount involved was high keep a discreet
supervisory eye on contract awards and should
be able, if necessary, to stop the award before
final agreement was reached provided therc was

good reason for so deoing.

Ogunnaike Report, p.42 para. 7.26

Oluwa Report, page 42, para. 6.41
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E@alths7

It‘was remarked that no single local
authority not even the Lagos City Council had
provided hospital despite that provision of
hospitals was one of the statutory functions of
local authorities. This was attributable to lack
of fund and competent staff, The Tribunal therefore

recommended that the State Covernment should continue

. to be wholly responsible for hospitals but that

there should be greater co-ordination between the
maternicy centres and dispensaries on the one -hand,

and the hospitals on the other.

Education88

In the area of primary education where the
Tribunal observed that for lack of funds and lack
of adequate personnel, the function Qas nct being
well performed by most of the local authorities in
the State, it recommended that the State Government
should assume Central Control on both the substance

and content of primary education throughout the

87.
88.

Ogunnaike Report, pp. 43-44

Ogunnaike Report, pp. 44-48.
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State, though the local authorities should still he
asked to advise the Ministry of Education as appro-
priate. This, the Tribunal held, would inter alia,
ensure uniformity of educational standard thoughout
the State and improvement in the educational standards
than lower standards as alleged by ﬁhe Chief

&

Education Officer of the Lagos City Council.®
‘as for secondary education, the Tribunal90
recornmended the take over and Central Control of
all Secondary Grammar Schools which were owned by
local authorities or the Community as well as those

which were not properly managed regardless of

ownership and also take over of mission schools

~which were below the standard required by the

Ministry of Education. The ultimate intention of
the take over exercise was to enable the State
Government to assume control over all Grammar Schools

in the State within a period of five (5) years hence.

(e) Customary Courts

The Tribunal recommended that:
(a) Customary Courts in Lagos State should
be administered by the Chief Justice

of the High Court of Lagos State. This

89. ibid, page 48, para. 7.35 {iv).
90. Ogunnaike Report, para. 7.34

91. See Ogunnaike Report, pages 48-60.

rather
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(b)

{c)
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was Lo ensurce that the Attorney-General
who was the prosecutor did not become the
supervisor of the present of the
customary court trying a litigant/
accused person;
All Grade A and Grade B customary courts
manned by lawyers be abolished and be
replaced by Chief Magistrate/Magistrate
Courts. The Grade B Courts which were
manned by laymen could be converted into
Magistrate Grade III Courts;
Grade 'C'(lﬁtammy Courts should remain
as they were useful in dealing with petty
matters expeditiously and to abolish

them would be in-expedient

: 93
Planning and Deve lopment

The Tribunal suggested the establishment of a

State Planning Commission to take full responsibility

for

all the functions of Local Government relating to

92.

93.

The Oluwa Report, pages 42-43 concurred in
material detail with the findings and recommenda-
tions contained in the Ogunnaike Report regarding
this subject matter,

See Ogunnaike Report, pages 50-51 and also the
Report Pages 43-44 on this function. The
contents therein were identical.
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town planning and development and as an adjunct:

{a} the LEBD and the Ikeja Area Planning
Authority, when amalgamated, should be
the nucleus of the proposed Commission;

(b) the Commission should have branches all
over the State;

(c) Local authorities should be well represented
on the State Planning Commission machinery
to give { buncils the opportunity of having
a considerable say in various schemés;

(d) the Commission should hand over to the
respective local authorities all devecloped
areas for their maintenance and collecticn
of rates. The Commission should not own
Estates; and

(e) the Commission could be an agent of local
authorities in their personal estate

developments.

Local Council Staff94

The Tribunal was enjoined te inguire into tle
gradeé and qualifications of the staff available.
to each type of Council and in particular to submit
recommgndations on any changes that were considered
desirable to be made to the existing staff structure

of local authorities in the State. The Tribunal

94, See Ogunnaike Report, pages 1 and 2, para. 2
or Oluwa Report, pages (i) and (ii), para. 2
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addreésed itself to four principal issues:-
(i) grades‘and gualification of local
council staff;
(ii) staff training;
(1iii) secondment of senior civil servants to
councils; and
(iv) the Status of the Local Government Service

Board (LGSB):

The Tribunal's finding in respect of the Layos
City Council (LCC)95 was that each Department (Engineering,
Medical, Treasury and Education) had various cadres of
officers who were directly responsible to their heads
of Departments in the first instance and whose
admission gualification into the sefvices of the City
Council were the same as for employees of the State
Government. There was an Establishment sub-Committece
of the Céuncil with respeonsibility for appointment,
promotion, discipline, conditions of service and other
known personnel matters. It reported to the council
or the Care taker Committee of the Council as the

case might be.

95, See Oluwa Report, page 45, para. 7.1
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The procedure for filling the many professional
Vacancies was frustrating and affected operational
efficiency of the department. The salary structure

for the senior and professional members of staff

were frustrating and unrealisticgs. The representative
of the Nigerian Union of Local Authority Staff (NULAS)
suggested that in order to have maximum efificiency

from local government staff the then existing salaries
must be increased particularly of the key professional
officer597. Yet the Tribunal admitted that 'boecause

we had not the time to do so (i.e. consider the
suggested scales of salarv), it was thereforc diffieult
to express any opinion about the reasonableness of

the salary scale"98 It however strongly suggested that
the State Government should as soon as possibloe appoint
a competent body to look into the staff problems in

the City Council as well as in all the other Councils

~of the State.

96. See Oluwa Report, page 47, para. 7.6. It showed
that the salary offered by the LCC to its professional
staff was far less than those of the State Government
and Statutory Corporations hence turn-over of officers
leaving its service was high. The same observation

, was made by the Trade Unions (see para. 7.12 - 7.13)

that "Comparatively an employee of the Lagos City
Council or other Councils (holding junior service
post in local councils) was at a disadvantagoe with )
his contemporaries in the civil service or corporations.

97. Ogunnaike Report, page 55, para. 8.8

98. Oluwa Report, page 49, para. 7.8.
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_ 99
Accordingly, the Tribunal recommended that:-

(i)

(ii)

The Staff Regulations of the LCC and

the other authorities must be consoli-
dated and brought up to date;

the LCC, to meet up with its commitments,
must re-organise all its services and
duties. To do this effectively it must
attract capable staff and it must pay
them well. And to be able to do so the
co-operation of the Ministry of Local

Government was essential,

Consequent upon the noticeable poor standards of

local government employees in areas outside Lagos,

0
the Tribunal10

recommended that certain key posts such

as Town Clerk, Town Engineer, Executive Engineer,

Medical Officer of Health, Treasurer, Valuation Officer,

99.

100.

See Oluwa Report, pages 45-49,

Because of the different Regulations governing
the appointments of staff of LCC and other
authorities in the State, it became necessary
to treat some of the issues affecting them

separately.



184

Secrvtary and Technlcal Officers in Lhe local authori-
tieslo] shoﬁld be filled with tried civil servants on
secondment from the State or Federal Government and
that in the overall interest of local government
administration in the State, all Secretaries or
SecretaryfMreasurers in the local government scrvice
of the State as well as technical officers be trans-
ferred to fill other posts under the State not connected
with local government administration.102
With regard to the staff of the council in the
former Colony Province regrading of the posts, and
reconstitution of the Councils into bigger ones so
that their salaries may be commensurate with the
increased responsibilities the officers would be

expecited to assume were suggestedTOB.

101. Mushin, Ajeromi, Ikeja, Ikorodu, Epe, Agbowa/
Ejinrin and Egun/Awori were mentioned specifically.

102. ©Oluwa Report, page 50 paragraph 7.10-7.11

103. Ogunnaike Report page 56.
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In-the area of staff training, the Tribunal
observed that there was no training facility existing
in Lagos State for local authority staff and therefofe
recommended that until the State could organise a
training course within the State or in co-operation
with one of the Universities the staff of local
authorities outside Lagos should be ancouraged to
accept attachment for short periods to various
departments of the Lagos City Council for in-sérvice
training104.

The Tribunal was of the opinion that Training
Courses similar to those being conducted in the
Western State should be organised for both the Senior
and Junior members of the local government councils
in the Lagos State. It also recognised that training
courses should be organised for local governmaent
employees by the Ministry of Local Government and
Chieftaincy Affairs and that those employees holding
the West African School Certificate or the General
Certificate of Education should be sent to the Institute
of Administration of the University of ife for Diplona
Course as was presently being done by the pther

: ' 105
State Governments in the Federation of Nigeria.

104. Oluwa Report, page 50-51.

105. Ogunnaike Report, page 56, para. 8.9A.
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The Nigerian Union of Local Authorities Staff
(NULAS) and a majority of the Councillors who gave
evidence févoured the re-organisation of the existing
Local Government Service Board in Lagos State in
order to exclude officers of the Ministry of Local
Governmment and Chieftaincy Affairs with whom they
had direct day—?o~day dealings106. The Tribunal upheld
the view that the Becard should be independent of the
Ministry of Local Gevernment and Chieftaincy Affairs.

It should, of course, be appointed by the State Govern-
ment: but its powers over local authorities established
staff matters should be absolute. In arriving at this
conclusion the Tribunal was convinced that its establish-
ment: would ensure even standards for all local authority
employees in the State; there would be mobility of labour;
and allegations of nepotism and other forms of corruption
would be reduced to the barest minimum since it was
expected that the State Governmenﬁ would only appoint

. . 10
responsible citizens of the Country to the Board 7.

106. O©Ogunnaike Report, page 53, paragraph 8.3

107. Ogunnaike Report page 53.
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L.ocal Councillors

What is the ideal quality or calibre of a
Councillor? The definition of guality or calibre
is bound to be vague or ambigous. It depends on
one's frame of mind, ideological standpoint,
political status, and educaticn.

"Generally speaking" Rcnald Wraith remarked
in 1964 "men who stand for local councils are
not successful or estairiished men, they arc often
VEery YOUung —-—=-—--- many of them are teachers,
earning very small salaries, others have no
definable occupatiocon, and regard their council
menbership as a way of supplementting if not
actuwally earning a living"108. In 1970 another
student of local government administration in
Nigeria wrote

"the calibre of the memberéhip {of local

councils) has been generally low; too few

qualified and motivated men were availablc
for office and thus too many of the incumbent

109
were illiterates, unemployed and corrupt”

108. Ronald Wraith, Local Government in West

Africa (London: George Allen and Unwin Ltd;

109. Samuel Humes, "Local Government", Quarterly
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Other similar generalizations on local councillors
exist in the literature. Thus, the question of

guality of local councillors is neither new nor
peculiar to Nigeria. There are many qualities that

can ke considered but these pose not only problems of
definition but alsc of measurement. They are

Commitment to an ideology and interest; exreriance

and training in a similar occupation; integrity; will
power; Judgement; Lotcal knowledge; Age; and Educational
background. What is important is the proper application
of the criteria in appropriate comblnations and within
relevant environmental/situational context.

Oyeleye Oyediran110, however, used the criteria
of age, educational background and occupation in his
study of councillors of three district councils in
the former Western Nigeria (Ife District Council in
Tfe Division, and Iwo and Qgbomosho District Councils

in Oghun Division).

110. Essays on Local Government and Administration
in Nigeria (Lagos; Project Publications Limited,
1988) Chapter 10,
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The issue of the calibre of councillors tojbe
elected into councils and who could best serve their

respective communities is one in which there is

disagreement between Ogunnaike/Ayantuga and Oluwa/Talabi.

The latter group saw no reason why éither_the Lagos
Iocal Government Act or the Local Government Law of the
West (apglicable in Lagos State) should be amended or
modified in respect of gualifications or disgualifica-
tions for holding elections or offices. It discounte-
nanced the argument that a local councillor should
held at least a Standard Six pass Certificate or its
equivalent and submitted that literacy in ﬁnglish/
Yoruba should be enough. Accordingly, it strongly
recammended that as far as possible standing orders,
staff Regqulations and so on, of all the local councils
outside Lagos should be translated into Yérubm111

On the other hand, the ng.,mnajJ{e/Il‘yalntuga.I‘l"2
group opined that, granting human limitation, the

following recommendations which should be in addition

111. Oluwa Reports, page 56, paragraph 9.1-9.3

112, See Ogunnaike Report, page 57, para. 8.11
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to the existing laws on gualifications for election

should be considered:-

that.

- a prospective councillor should be literate
in English;

- a prospective councillor must not only be a
tax-payer of not less than 2 years standing, he
must be a man of fixed occupation. The
practice whereby some men without visible means
of livelihood virtually live on the Council
should be discouraged; .

- no one should be a councillor for more than
nine consecutive years i.e. 3 terms of 3 years
each. This was to allow for fresh minds,
otherwise the local government would become

stereotyped and unprogressive;

113
Traditional Leaders

The Lagos Local Government Act 1959 stipulated

the Oba of Lages shall be President of the

Whereas Ogunnaike Report (Chapter 10) treatod

this subject in some material detail, the Oluwa
Report merely disposed of it in two rather

short paragraphs in its Chapter 2. See Ogunnaike
Report, pp. 62-63 and Oluwa Report, 56. "A
traditional ruler is the person who by virtue

of his ancestry occupies the throne or stool

of an area and/or who has been appointed to it

in accordance with the customs and tradition

of the area and has traditional authority over

the people of that area or any other person
appointed by instrument and order of the govern-
ment to exercise traditional authority over an
area or a tribe in the state recognised as such

by the Government of a State" (See the views and
comments of the Federal Military Government on the
Findings & Recommendations of the Committec on the
Review of Local Government Administraticn in
Nigeria, 1985 p. 22, para. 49). In the circums-
tances of Nigeria, traditional rulers should stay
away from political affairs of local governments,
decline roles that are openly partisan, but play
significant role in matters of scocial, religious
and cultural nature. Awareness of the popular
notion that the king reigns, but does not rule
prompts me to modify the words "traditional rulers”
to"traditional leaders" as shown above.




191

L.C.C. and also provided for the appointment of
Traditional Chiefs into the Council. In the other
local councils the instruments establishing them
gtated clearly which traditional rulers should he
Presidents and which chiefs should be traditional
members of the Council. Thus, the set-up allowed
for the participation of Chiefs in the affairs of
Local Councils.

The Tribunal came up with three major, but
crucial recommendations based on the evidence it

received. The recommendations were that: -

(1) all recognised Oba and Chiefs should
be given some remuneration by their
respective Councils depending on
their revenue. The Tribunal was not
obliviousof some loss of the sources
of livelihood of the Chiefs - land
and water~despite of the fact that
government paid adequate compensation
for compulsory acquisition of land
and the waters of Lagos were still open
to fiéhin% navigational orders notwith-
standing; and the 'decline’ of agricul-

tural trade;
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the most Senior Chief, as determined by tradition,
should be President of the Council. No Chief,
per se, should be chairman of any local council.
The Oluwa Report, in particular, declared that its
group was satisfied that traditional or gazetted
Chiefs should continue to sit as members and Senior
Chiefs should continue to rotate as Presidents in
areas where they have always done so. Oba Oyckan II
of Lagos in his short and outspoken memorandum to the
Tribunal suggested a Council with the Oba of Tagos
as the Executive President/Chairman. le felt this
would remove all bitterness and make the Council a
sort of homogenous assembly instead of bi-party
affair. He also felt that traditional chiefs should
not scrve under their "sons"; that chiefs should be
given their due respect, and finally suggested that
traditional chiefs should be allowed to scrve in

established Customary Courts114,

114,

Ogunnaike Report, para. 10.3, page 62.
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(iii) aﬁy chief, notwithstanding his status as

a chief, could on his own merits, be consi
dered for any other public office. The

Lagos traditional chiefs had, in their
memorandum, suggested that theéy should

be appointed Presidents of Customary Cowts,
members of Tax Assessment Boards, Rent
Tribunals, Appe¢al Tribunals and members cf
statutory Boards - if only to compensate for
their alleged loss of traditional sourcecs of
livelihood and their cut-off from the

"administration of the Country".

Finally, the Oluwa Report disclosed that at
Somolu and in a number of other places outside Lagos
a large number of chiefs and Obas who gave evidcnce.
before the Tribunal were interested more in carving
kingdoms for themselves and obtaining recognition for
their status than in creating effective local governments.
The Oluwa/Talabi group regretted that at least in the
past there had been some indiscriminate appointments oOf
Chiefs and pseudo - chiefs everywhere within the State
and that, the situation, because of the local rivalries
and ‘jealousies which it generated, was pathologically
insulting to the traditional institution and dignity

of Obaship.
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Inter - Governmental Relations115

.One of the terms of reference of the Tribunal
was that it should inquire into the existing powers of
the Ministry of Local Government and Chieftancy Affairs
in relation to the performances of local authorities
and make recommendaticns on the role which the
Ministry should play in future to ensure satisfactory
performances of local governmeni functions.

The legal instruments which governed‘the
relationship between the State Government (mainly
through the Ministry of Local Government and
Chieftaincy Affairs} was the Lagos Local Government
Act, 1959 in respect of the LCC and the Western
Region Local Government Law, Cap 68 {applicable in

Lagos State)} in respect of the other local governments

in the State.

115. See Ogunnaike Report, Chapter 9, pp. 58-61%
and also Oluwa Report, Chapter 8, pp. 52-55.
The latter Report seemed more lucid in the
presentation and treatment of the issue.
Nevertheless, the observations and recommenda-
tions in the two Reports in respect of 1.CC
and the other local governments in the State
were identical.
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The guestion can be asked; what were the
components of inter-governmental relations? Oyeleye
Oyediran116 attempts to answer'the guestion when
he informs that from 1976 all the possible gamuts of
inter governmental relations in a political system
were introduced and that the critical aspects of this
relationship were creation of local government area,
Finances of local government, Election to Local

government council, and personnel.

116. Essays on Local Government and Administration
in Nigeria, op cit,Chapter 15: "Local Government
in Intergovernmental Relations Maze", page 293.
I wish to mention that the critical aspects

referred to are not only broad-based but they

are also relevant for the pre-~ 1976 experience
of local government councils in Lagos State and
have been duly covered in the preceeding sections
'in this chapter, albeit under similar or different
headings. As there was a general ban on political
activities during the periocd under review (i.e,.
1969-76) discussions on elections to local govern-
ment council" cannot be pursued too far in this
chapter,
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The relationship was actually that of central and
17

-

state governments control over local aun:horiticzs‘t
Is there a need for control? If theneed for control
is esiablished, should it be rigid? What is wrong
with a partnership relationship? How do we reconcile
'control by the state' with autonomy of local govern-
ments? These are some relevant quesfions which the
Tribunal could not address in material detail.

In Federal systems such as Nigeria and knowing
the level of local government developument in the
country such controls may be desirable. Therefore.
_central - local government relations may demand a
balance of control and independence, a balancc of
partnership and subordination. The reasons are not
far fetched.

In Lagos State virtually all the local eouncils
excluding LCC were virtually 'autonomous' and 'freg'
to do what they liked, when they liked and how they
liked. Funds in their care were deliberately and
corruptly wasted and expended without any check, and

accounts in some instances had not been audited for

117. The avenues for such controls are through
inspectorate and audit services, grantis,
establishment matters particularly in respect of
senior staff, budget/estimates, loan approval,
approval of bye-laws etc., compulsory acquisition
of lang.
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upwards of five years. Roads were constructed, when
constructed at all, with very inferior material; and
conseguently could not stand any use. Contracts were
awarded to nominees of councillors or political parties,
Council property were tampered with and misuscd or
misappropriated. Council secretaries grew bolder and
richer. They, with the active participation of
whatever political power dominated the council, usually
manipulated and channelled council funds to their own
advantages118.

It was revealed that "these councilé are shameful

parodies of what local government should be" and that

"the state government owes it as duty to the cvitizons

‘of this state to see to it that local government

involves the ordinary citizen in the democractic running
of his locality for his own good and bettecrment rather
than for the dishonest "good" and immoral "betterment"
of the officers of his council and the councillors

9
who are supposed to be his elected representat:i.ves]1 .

118. Ogunnaike Report, page 59, para. 9.6.

119. ibid, 59, para. 9.7
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In respect of the LCC, the Tribunal in Ogunnaike
Report disclosed that "the Council under the Lagos
Local Government Act was free to award contracts up
to any amount without the approval of the Commissioner
or Minister for Local Government, and that the powers
of the council were so wide that no adequate safeguards
exist for curbing excesaes120. The Tribunal revealed
that before the inauguration of Lagbs State there were
constant bickerings between the Federal Govermnent and
the LCC on various matters like approval of cstimates,
or appointment of officers etc and there appcared. to
be regular tug~of-war between the council and a parti-
cular Ministry of the Federal Government121

Howevér, the Tribunal in Ogunnaike Report did not
recommend any alteration in the Lagos Local Government
Act for the purpose of effecting more control over
LCC finances or its administration adding that it
considered the pfovision of the Lagos Local Governmuent
Act adequate and that if it became necessary the council

122
could be called to order .

120. Page 59, paras. 9.4, 9.5,
121. . Ogunnaike Report, page 60, para. 9.12-

122. Page 61, para. 9.16.
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Although the Ministry of Local Government and Chief-
taincy Affairs argued for the use of the Divi-
sional Officer (DOs) system in the four Divisions of
Ikeja, Ikorodu, Epe and Badagry particularly for
providing the Ministrxy with quick and close contacts
of administrative nature with the local authorities
the Tribunal in Ogunnaike Report was not convinced
that "these D.O.s made any difference or impact, good
or bad, to the rather depressing state of things in
their Divisions"123 and consequently wished that,
before long, the D.0.s would fade away from the local
government scene. The abolition of the D.O. post was

however reserved for a later year.

123. See Oluwa Report page 55, para. 8.17 and
Ogunnaike Report, page 60, para. 9.10.
The Tribunal, in the Oluwa Report, stronygly
suygested that necarly all the DOs shoutd be
recalled as it was not impressed cither with
their ability, or suitability or efficiency.
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The Government White Paper and Establishment
of the Seven Council Structure in Lagos State

QOrganisational Structure

The various recommendations contained in the
Ogunnaike Report and the Oluwa Report were apparently

synthesised in the Government White Paper124 into three

namely: -
(a)  structure of the L.C.C.;
{(b) decentralisation of the services by
L.C.C.; and
(c) status of Eti-Osa Local Council

With regard to the Structure of L.C.C.,
Government accepted the retention of the existing
structure of the L.C.C. while on the decentralisation

of the services it accepted that the decentralization

of the services of the L.C.C. should be enhanced by
the c¢reation or strenghthening of Branch Offices,
including a Branch Office for Eti-Osa Local Council
Area, each heing headed and staffed by experienced
and qualified staff. The Branch Offices to be created
should be functional i.e. they should be concerned
with the provision of essential basic social services
like refuse collection and disposal, c¢leansing of drains
and markets, etc. and generally to be responsible

for the direction of the scrvices in their arcas.

The decentralisation should also be accompanied by

roper supervision and co-ordination of the activities
i P

124. op cit., para. 2.1-2.6.
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of the Branch Offices from Council headgquarters.
Government, however, fails to state catcegori-

cally:-

(a) what the exact number of the Branch
QOffices should be or whether it
accepted the number and the areas
recommended125; and

{L) what should be the nature and extent
of the supervisicon and co—ordinatjdn
from the Council headquarters. The
implication was that the desired
decentralization may not be real or

genuine.

Finally, the new status of Eti-Osa Local Council
was to result in the dissolution of the Council and the
merger of the Council with the L.C.C., to constitute

~ the larger L.C.C.

125. REight (8) identical Branches were each suggested
in Ogunnaike and Oluwa Reports plus one for
Eti-Osa making a total of nine (9).
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Because of the apparent consistency in the

: 126 _, . )
two crucial Reports, Government did not find it

difficult to accept the re-structuring of the

existing local councils in the Badagry Division

inte two (2) All-Purpose District Councils as

follows:-

- the merger of Ajeromi District Council with

the Awori District Council to constitute the
émergent Awori/Ajeromi District Councij.12
with headguarters in 0jo instead of Ajcgunle
as recommended by the Tribunal. Government
reasoned that 0jo was to be strategically
placed following the proposed Lagos/0jo/

Badagry road network.

126.

127.

Government White Paper, para. 8.1 - 8.5,

Ogunnaike suggested a larger Ajeromi District
Council while the Oluwa Report said emphatically
at p.24 of its Report that it preferred

Awori District Council to its own suggested
Awori/Ajeromi District Council. The two Reports
had recommended Ajegunle as the headgquarters of
the new 'Awori/Ajeromi District Council'.
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- the retention of the Egun-Awori District
Council as then constituted (with Badagry as
headquarters}) and with the Council area
being declared and constituted into a

. . . 1
Development area within Lagos State 28.

128, See the Government White Paper, (p. 71)
para. 33.1 - 34. For the purpose of
constituting a "development area" within the
state the following criteria were to Dbe
applied:~

(i) the accessibility of the area to other
parts of the state;

(ii) the level of economic development in the
area;

(iii) the availability or otherwise of labour
which could be gainfully employed.

{ivl} the existence or otherwise of resources
which could be tapped;

{v} the standard of social services being
enjoyed by the people; and

{(vi) the standard of living of the people in
the area. Accordingly, the strategy was
to be applied to certain areas in the
State, notably in Epe and Badagry
Divisions.
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Government129 found that the argument for the
creation of two (2) All-Purpose District Councils
in the Epe Division hbecame less convincing when it
was related to the Tribunal's ohscrvation on the
difficulties of communication-in the Division and
when it was also related tc the forthcoming
construction of the new Epe/Ikorodu Road which was
expected to ease communication in Epe Division and
the attractions of a robust finance.

Government therefore decided that:-

(i) the existing six (6) district councils in
the Epe Division should be dissoclved and
the following Council area should be merged

" to form the area of the reconstituted Epec
District Cpuncil, namely:-
(a) 014 Epe District Council;
(b) Eredo District Council;
. (¢} Lekki District Council;
(d) Ibeiju District Council;
(¢} Ejinvin Distrlct Bouncil; and
(f) Ikosi District Council;
(ii) The demand of the Oba (Ranodu)} and the
people of Imota for the separation of
their area from Agbowa-Ikosi in the
Ikosi District Council and transfer of sane
to the new Ikorodu District Council in the

Ikorodu Division should be allowed and

129. Government White Paper, para. 10.1-10.10.
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{(iii) the whole area of the new Epe District Council
(like the Equn/Awori District Council in the
Badagry Division} was declared a 'Development

Area'.

~Government accepted the Tribunal's recommendation
that all the Local Councils in Ikorodu Division
excluding Eti-Osa Local Council should be nerged to
from one All-Purpose Council to bc named Ikorodu
District Council and the existing Local Councils
dissclved. Also, Government decided that the arca
of the reconstituted. Ikorodu District Council should
include the Imota arca which was formerly part of

. o 3
the 0l1d Ikosi District Council in the Epe D.Lv1s;:Lon1 0

130. ibid, para. 14.1 - 14.3.
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Government 131 accepted the Tribunal's
recommendation on the restructwing of local councils
in Ikeja Division as follows:- '

(1) the retention of Mushin District

Council as at present constituted;
{ii) the merger of Agege District Council

with the Ikeja District Council to

create a larger Council, The name

'Ikeja District Council' was to be

retained for the new Council;

(iii) the Council in Mushin should be known

as Mushin Town Council and not Mushin

District Council132.

13t1. ibid, para. 12.1 - 12.2.

132. None of the Reports recommended the renaming
of the new Council as Mushin District Council.
Ogunnaike Report and Oluwa Regort on page 28,
para. 5.10 and page 17, para. 3.9 respectively
and emphatically mentioned "Mushin Town Council”.
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However, a serious limitation in the work of the
Tribunal was its inability to obtain maps showing
clearly the divisional boundaries and local authorities
bouniaries so as to find ways and means of ascertaining
boundaries of local councils as well as eliminating
boundary disputes that were rampant, for cxample
between Ajeromi District Council and the Awori DRistrict
Council, between Mushin District Council and Tkeja and
between ITkeja District Council and Ikorodu District
Council. Yet this critical issue was véry germane to
meaningful explanation of local government structure.

Accordingly, the Government accepted the Tribunal's
recommendation133 regarding the necessity for map {s)
to be produced showing distinctly the Divisional and
Local Authorities boundaries in Lagos State based on
the o0ld and new descriptions of the Divisional and
District Council's boundaries, a s newly constituted
and arising from the re-organisation exercise. It
therefore directed the appropriate Government Department

. ] “l
to take necessary action

133. See Ogunnaike Report, page 36, para. 6.14 and 6.15.
One would have expected this critical aspcct to be
given the clear focus it demanded, i.e. through its
treatment under a separate chapter rather than
treating it under the wyite-up on Ikorodu Division
as if to say it was peculiar to the Division only.
The Oluwa Report did not even comment on it
distinctly. '

134, Government White Paper, paragraph 16.1 - 16.2 -
The appropriate Government Department was the then
Survey Department of the Ministry of Works and
Planning, Lagos State.
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Revenue Sources/Local Government Finance

Government shared thc view that the time was
opportune for a re-valuation of tenements in the Lagos
Division. It, however, observed that the reasons for
non-compliance with the Law on re-valuation of properties
in Lagos every five years was the fact that the LCC was
inadequately staffed to cope with this crucial assign-
ment. 5. Government also accepted the Tribunal's
recommendation for the setting up qf a State Transport
Commission to tackle realistically traffic problem in
Lagos. Government would encourage the LCC to build shops
and/or shopping centres in order to raise more rcvenue
to finance and improve its services. Finally, Government
accepted the Tribunal's recommendation for a review'of
the sources of revenue of local authorities in Lagos
State and decided to invite an expert from overseas to
look into the subject and submit recommendations to it,
not only in respect of the LCC, but also in respect of

6
other local authorities in the State13 .

135. Government White Paper, para. 3.1 -~ 7.4,

136, ibid, para. 9.3
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With regard to the introduction ¢f Tenement
Rating Scheme into Badagry, Ikeja, Epe and Ikorodu
Divisions, the Government137 had taken the necessary
steps and tenement rate was made payable on tencments
in these Divisions, subject to certain exceptions
with effect from 1st of April, 1970 following the
promulgation of the Tenement‘Rating (Interim Assessment)
Edict 1971, effective from the 1st April, 1970138.

Government's decision on the subject was the same
as for the Badagry Division139.

Government, in its White Paper140, agreed witkth the
view in the Oluwa Report that the subject of cstablishing
a State Bank by the Lagos State Government was outside
the terms of reference of the Tribunal of Inquiry.

But because the issue was of current topic, it directed
the Ministry of Finance and Economic Development to

examine the subject in all its ramifications and submit

a paper to Government for consideration.

137. ibid, paragraph 9.1 - 9.7,
138. 1ibid, paragraph 9.4 - 9.7.
139. Government White Paper, op cit, paragraph 11.

140. See Paragraph 31.1 - 31.2
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Functions

Government made its views specifically known in
the following areas:-

- | road development;

- award of contracts;

- health:

- education;

- customary courts; and

- planning and development;

Covernment decided that a re-classification of
roads throughout the State should be undertaken as a
matter of priority by its Ministry of Works and Planning
and that thereafter Government would be in a position
to define its policy on Road Development in Lagos State.
Government also promised to give due consiaeration at
the appropriate time to the Tribunal's recommendation
regarding the recommendation for increase in crant from 50%
to 5% in respect of Trunk 'B' Roads maintained by

4
local authorities on behalf of the State Government1 L

141. Government White Paper, para. 18.1 - 18.6.
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Government rejected the recommendation that each
Council should compile a periodic list of registered
qualified contractors as published from time to time
in Government Gazettes. This is bécause of Cthe
weaknesses and abuses inherent in the system and
instead it directed that the system and principle
which it had evolved for the award of contracts by
Goverament departments in the State should govern
future awards of contracts by local authorities in
the State.142.

Government deferred its decision on Lhe dogree
of responsibility and the involvement of local
authorities in the preventive health service
programme until the study by the then Ministry of
health and social Welfare was completed. Since the
said Ministry was also undertaking a detailed
examination of the proposal to establish an
Hospital Management Board and Divisional Health
Commit:tees and Local Committees following a complete
review of the administration of the health services
in the State Government decision on the item was
not immediately released. Government, however,
accepted in principle the need for Co-ordination of
the preventive and curative aspects of the Health
éervice and gave assurance to take necessary steps to

43
achieve the objective1 .

142. White Paper, op cit, para. 19.1-19.4.

143. White Paper, para. 20.1-20.5.
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With regaxd to primary education, Government
deferred the implementation of the Tribunal's
recommendation until its Ministry of Education and
Community Development had looked into the subject
in datail with a view to evolving a better syslom
of Central Control and thus ensuring improvement
in primary education standard144. With regard to
secondary education the implementation of the
" Tribunal's recommendation for the complete take over
of all secondary grammar schools in the State
within five years was also deferred to enable the
aforesaid Ministry look into the subject in greatcer
detail145. Through this approach,3bvernment wantod

to move with cauticon on the issue,

144. Government White Paper, op cit, para. 22.1-22,2.

145. ibid, para. 21.3
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All the recommendations in-respect of customary
courts in Lagos State were accepted by Government
except that CGovernment decided that Crade 'C'
Customary Courts should continuce to remain under the
Minigtry of Justice subject to the direction of the
Local Gove;nment Service Board for administrative
purposes, i.e. the appointment and deployment of
Presidents of Grade 'C' Customary Courts. A reminder
was also given that provision existed under the Law
for appeal to be from the customary court to the
Magistrate Court146.

Government decided to create a Planning Division
in the Lagos State Ministry of Works and Planning to
undertake the development and planning of all areas
of the State. Government alsoc shelved the Tribunal's
recommendation to set up a State Planning Commission
and instead decided to set up a Lagos State Development
andg ﬁroPQrty Corporation which would be responsible for
deve lopment and housing, and industrial estates
throughout the State. Its members would not he
appointed on divisicnal or local authority basis.
Rather suitable persons would be appointed purely on
their individual merits and in relation to the
contributions which, in the opiﬁion of the govornment.,

47
they could make to the progress of the Corporation1 .

146. Government White Paper, op cit, para 23.1-23.7.

147. ibid,paragraph 24.1-24.7.



214

Local Council Staff

The issue of review of salaries of staff of
local authorities .in the State and the consequential
recommendations to Government were, by the time, they
were made overtaken by event as the Adcbo Salaries
and Wages Review Commission that was appointed by the
Federal Government to look into the salary structure
in both the public and private sectors of the economy
including the Local Government Service was compiling
its Report for submission to the government. Tn the
"interim, however, the salary had-been brought in line
with the salary scales payable in the Lagos State Civil
Service and. the salary structure in both services

148
harmonised .

148. Government White Paper, paragraph 25.1-27.3,
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Government accepted the Tribunal's recommendation
to establish a Local Government Service Board for the
State with powers for the.appointmenf, promotion and
discipline of staff of all local authorities in the
State including the lagos City Council, subject to
certain exceptions to be in-corporated in the Local
Government Service Board (Proceeding) Edict.

On staff training, government accepted the
Tribunal's recommendation that the Ministry of Local
Government and Chieftaincy Affairs should organise
training courses for junior employees of local authori-
ties in the State and place officers holding
requisite qualifications on the Diploma Course at the
Institute of Administration, University of Ife.

Finally, while Government accepted that it was
desirable to second Senior Civil Servants to the
local government service in order to improve on
local government administration and management of its
finances, it finds the admirable objective not feasible
as the Lagos State Civil Service itself was experiencing
shortage of Senior Staff with suitable experience in

local government.
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L.ocal Councillors

Government did not consider it advisable to
prescribe a minimum qualification for a prospective
candidate for election as a councillor, or to place
a limit on the term of membership of local government
councils in the Stateldg. It, however, considered’,
it desirable that a prospective candidate for election

as a Councillor should be literate in either English

or Yoruba.

149. Govermnment White Paper, pardagraph 28.1-28.5
It seems that if this is done, fundamental
human right of the citizens would be jeopardiscd
and it would be anti-democratic.
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Traditional Leaders

Government150 decided that the questiocon of
remuneration of recognised Obas and Chiefs in
the State should be left to the discretion of
their local authorities which should bear in
mind the State of their finances when deciding
on the issue,

As regards the presidency of a local council,
Governﬁent accepted the Tribunal's recomméndation
that the most recognised Oba or Chief in a council
area should be the President but where more than
one Oba enjoyed the distinction of bheing recognised
as a Paramount Chief the Presidency of the Local
Council should rotate among them. Government also
held that the questicn of whether or not a recognised
Oba was a Paramount Chief should be determined by the
Ministry of Local Government and Chieftaincy Affairs

whose decicsion should be final.

150. ibid, paragraph 301.-30.6.
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Inter-Governmental Relations

I‘.l
On this issue1'1, Government decided that further

restyrictions on the powers of local authorities were

‘unnecessary; that any additional powers would only

make the administration of local authorities
ineffective, that every effort would be made by it

to improve on the image and standard of its field
administration by ensuring that better qualified staff
were posted to the field in future, and finally that
the 'ribunal's recommerdation for the harmonisation of

the Lagos Local Government Act 1959 and the Western

1
Nigeria Local Government Law Cap 68 would be undertakcn

157, ibid, paragraph 29.1-29.5.

152, There was, however, no specific mention of the
harmonization of the two legal authorities in
the relevant chapters of the Ogunnaike and
Oluwa Reports.

52
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Summarz

The newly - created Lagos étate quickly recognised
local governments as bed-rock for development and as
occurying distinct position in the machinery of government.
In respect of the local government structure,~the
former Eti-Osa in the Ikorodu Diision was made part
of the Lagos City Council in the Lagos Division and
the existing Branch Offices of the affected councils
remained functional so thét structural re-organization
would be accompanied by proper supervision and
co-ordination of the activities of the Branch Offices
from their Headquarters. Regarding the lkeja Division,
the former Mushin District Council was re-named Mushin
Town Council and the Ikeja and Agege District Councils
were merged into one Council to be known as Ikeja
District Council. All the local councils in the
ITkorodu Division excluding Eti-Osa Local Council but

inciuding the area constituting Imota Qere merged to

form an All-Purposes Ikorodu District Council.
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In the Badagry Division, Awori District Council

and Ajeromi District Council werec merged to become
Awori/Ajeromi District Council. Egun/Awori

District Council remained as previously constituted
though it was tagged a 'Development Area' liko

the reconstituted Epe District Council. Finally,
with respect to the Epe Division, the six 01d Councils
~ Epe, Eredo, Ibeju, Lekki, Ejinrin and Ikosi
Diétrict Councils were merged to form the area of
the re-constituted Lpe District Council. Imocta,
formerly part of Agbowa-Tkosi, was however, removed
to form part of the new Ikorodu District Council

as stated above. .

Thus of the 8 - All-Purposes Councils 153

.suggested by the Tribunal only the recomuended

Agbowa/Ejinrin District Council in the Epe Division

was rot accepted by Government.

153. These were:-

(1) Lagos City Council;

(2) Mushin Town Council;

(3) Ikeja District Council;

{(4) Ikorodu District Council;

(5) Awori/Ajeromi District Council;

(6) Egun/Awori District Council;

(7) Epe District Council:

{8) Agbowa, Iko$i/Ejinrin District Council;
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In other words, the revised local government structure
in Lagos State had seven {7) local government councils
as against the previous 19 prior to the military
intervention. The seven councils remained so until

the nation-wide local government reform of 1976. The
exercise, as it were, had been directed almost
exclusively towards the jurisdictional and structural
aspects gf local government reform.

The bulk of the Tribunal's work was on the
structural aspects of the local government councils.
And the elements that featured prominently in the
consideration of the -issues were decentralization,
viability and efficiency, ethnicity, local interests,
geographical contiguity, leadership. We equally
observe that in discussing the structure {i.e. size)
there were essential ingredients that werec considered
along with it, for example functions, finance, |
personnel, inter-governmental relations. The
restructuring of the local government councils between
1969 énd 1971 culminated in the drastic reduction irn
the humber of the local councils from 19 to 7. It
became obvious that it was difficult for most of the
local councils to provide and maintain high service
delivery standards in the face of real financial
constraints. Even where and when the funds were
available the local authorities had not ensured

judicious management of fund placed in their control.



CHAPTER 6

LOCAL GOVERNMENT STRUCTURAL RE-ORGANIZATION 1976 - 79

Introduction

Between 1951 and 1976 State or regional governments
had exclusive responsibility for public policy making
with regard to local government. The Murtala Muhammed/
Obasapjo regime ended all those 25 years of complete
freedom of action for State and regional governments1
The reason for this was the belief of the regime that
"it is only through an effective local governmoent
system that the human and material resources could be
mobilised for local government"z. Essentially, this
charter highlights the experiences of Lagos State in
" the local government structural ?e—organisation
exercise which ended the last four years of the first
coming of the military (71966~1979). If the military
coup of 1966 in Nigeria unleashed a spate of reforms
(at state levels) especially between 1968 and 1971
thereby transforming the legal basis of local

. .3 .
administration” the national local government reform

1. Oyeleye Oyediran, Essays on Local Government and
Administration in Nigeria, (Project Publication Ltd,
Lagos 1968), p. 242,

2. Guidelines for Local Government Reform (Kaduna,
Government Printer, 1976), Passin.

3. Alex Gboyega, Pélitical Values and Local Government
: in Nigeria (Malthouse Press, Lagos, 1987) p.J9.

1222
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of 1976 drew together and consolidated the achievements
of the ten years of local government reforms under
military rule4

As in the 19639-71 local government restructuring
in Lagos State the six main issues raised and discussed
regarding that of 1976 were (i) Dstablishment of Local
Governments (ii) Composition of Councils and Elections,
(iii) Functions, (iv)} Finance, (v) Personnel, and

5
(vi) Inter-Governmental Relations

4. ibid, p. 109.
5. The major primary data are:-

{a) Federal Republic of Nigeria, Guideline for
Local Government Reform. (Government Printer,
Kaduna 1976). This is henceforth referred to
in this text as The Guidelines.

(b) The Local Government Edict 1976 published in
Lagos State of Nigeria Officlal Gazette,
deemed to have come into force on 1st September,
1976. It came into being during the regime of the
Military Governor, Commodore Adekunle Shamsideen
Lawal (NN). This is henceforth referred to in

. this text as The Edict.

{c) Lagos State Government, Local Government Reform in
Lagos State of Nigeria. {Published by the Lagos
State Ministry of Local Government and Chicftaincy
Affairs and Printed by the Lagos State Ministry of
Information, Printing Division, Isheri Road, Ikeja,
Lagos). Year of Publication not stated. lenceforth,
it is referred to in this text as Reform.
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Background to the 1976 Nation-wide Local Government

Reform

Conscious.of the need for a positive conception
and introducticn of a new style result-oriented
public service, thé Federal Military Government,
on the 25th September, 1972, appointed a Public
Service Review Commission under the Chairmanship of
Chief J. 0. Udoji to carry out "a review of tho
organisation, structure and management of Eho
Nigerian Public Service including recruitment,
career and staff development, pensicons and super-
annualtions as well as salary gradings"G. The
sectors of the public service included the various
local govermment administrations which were
operating in the Federation. Accordingly, the
Review Commission submitted its Repgrt on the
second anniversary of its appointment, that is,
on the 25th September, 1974,

In reacting to the problems of organisation,
structure, functions and management which hindered
the effective contribution of the Local Government
Service towards development at the grass-root
level, Government waé anxious to ensure that cvery

impediment in the way of rural transformation was

removed. Among others, Government accepted the

6. See the Government Views on the Report of the
Public Service Review Commission, (Federal
Ministry of Information, Printing Division,
Lagos, Dec. 1974) page 3, para. 1. Chapter 12
(Pages 16-19, para. 44.62) of the White Paper
deals with the Local Government Service.
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Commi.ssicn's recommendation that each State Government
should review the practice under its jurisdiction and
issue a list.of functions and services which should be
assigned to particular local authorities. However,
each authority should be of sufficient size to be able
to discharge its obligations to the community effectively.
Government also believed that local circumstances,
traditional considerations and other local peculiarities
were some of the factors which should determine the type
of local government structure that éach State might
consider suitable at any given time

Government also accepted the Commission's recommen-
dations that each State Government should set-up, as a
matter of urgency, a high-powered Committee to examine
the nost appropriate functicnal and financial relationship
which should exist between State Governments and local
authorities following'which state intentions and policy
should be clearly declared. The Divisional Officers (D.G.)
should, more effectively, co-ordinate the services provided
by State functionaries while Ministries of Local Government
should establish Research and Development Planning Units to
assist Local Governments in improving the effectiveness

of their administration. During the duration of the

7. v ibid, para. 45, p.16. The impression was therefore
given that structural re-organisation of Local
Governments is a dynamic, continuing process subject
to pericdic reviews in the light of changing
circumstances, e.g. changes in organizational
structures, additional responsibilities and
polulation.
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Military Regime, each State Government in consultation
with the people through the D.0. should decide appointees
to serve as members ¢f local authorities. Each State
should continue with the existing portfolio councillor
system where it was working satisfactorily. Local
authority staff shoﬁld be accommodated within the proposed
unified salary scale then being evolved for the public
sector. As a corollary, the gualifications for appointment
to local government posts should also be at par with those
laid down for appointment to posts graded similarly in
the Civil Service. Finally, in local administration system,
the Office of D.O. should be strengthened in personnel
and facilities; efforts should be made to discourage
the various community unions from embarking on projects
which had not received the approval of State Government.
and revenue allocations to councils should be reviewed
with the object of strengthening their financial position
In general, the Commission's recommcndations on Local
Government were less far reaching than those in the Civil
Service. What made the situation worse was that on the few
issues where the Commission's recommendations would have
made some significant changes, government in the name of

. 9
tradition or local differences preferred the status guo

8. ibid, para., 46-63,

9. Oyeleye Oyediran, 'The Public Service Review

' Commission on Local Government and Administration’
in Ladipo Adamolekun and Alex Gboyega (eds), Leading
Issues in Nigerian Public Service (Ile-Ife, Ife
University Press Forthcoming). Quoted also in
Oyeleye Qyediran and Alex Gboyega in 'Local Govern-
ment andaddministration', in Oyeleye QOyediran (eds)
Nigerian Government and Politics under Military Rule
1966-79 (Macmillan, 1979) p. 189,
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Following a spate of industrial actions and
agitations that followed the publication of the Report of
the Udoji Commission and the Government White Paper on it,
the JFederal Military Government10, on the 7th of February,
1975 formally re-constituted the Public Service Review
Unit into a Review Panel and enlarged its member ship with
the appointment of six (6) additional members under the
Chairmanship of Mr. Akintola Williams for the purpose of
examining expeditiously the large numbers of petitions
submitted to the Unit. The Panel was required to receive
and examine petitions and complaints against the gradings
and salary scales which were- approved in the White Paper
on the Udoji Report and to submit recommendations to the
government. The Panel submitted its Report to Government
in June, 1975. Regrettably, neither the Report nor the
consequential Government White Paper significantly
commented on the critical issue in the development of
local government administration, The Government merely
disclosed that, where necessary, the Public Service Review
Unit would provide assistance to the State Government
authorities in the application of the Udoji principles

to local government institutions.

10. See Report of the Public Service Review Panel,
June, 1975, See also Government Views on the

Repprt of the Public Service Review Panel
(Federal Ministry of Information, Lagos, 31 pp).
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Just as the assumption to office of the Military
Government in 1966 marked the beginning of profound
changes in the system of local government as have been
mentioned above, so did the emergence of a new military
administration in July, 1975. The new Military
Administration included 'a systematic and deliberatce
re-organisation of the local government set up in its
five-stage programme of political action which was
announced on 1st October, 1975. .

Local.government reform was concidered so important
that it won a pride of place in the ladder of the
transitidn programme11. The reform introduced to all
parts of the Federation that element of democractic
government that had been.lost for more than ten yeafs.
It also served as the beginning of the clection process
which culminated in political participation, It also
brought government closer to the people by breaking up
large local government areas into small units.

The Federal Military Government in initiating the
national local government reform intended to increase
the responsibilities of local authorities by a process
of decentralization that would ensure that appropriate
divisions of functions exist between States and local
governments and that the latter play significant role

in the development process. Such decentralisation was

11. The declaration was accorded the second position
in the 5-stage programme of disengagement of the
Military from politics.
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to ensure that moderately sized authorities make
citizen participation meaningful.

In order to formulate the specific policy
guidelines for the realisation of the objectives of
government on the structural re-organisation exercise
of the local government system, four separate Task Forces
were set up at the Federal level12. These were the
Task Force on:-

{i) Definition and Functions of Local Governments;

{ii) Organisation and Management;

(iii) The Role of Traditional Rulers; and

{iv) Finance.

The count:yrﬁaé divided into three zones - Northern,
Eastern and Western. Each zone had the four Task TForces
mentioned above., Within the States, widespread consulta-
tions were held by the governments with traditional rulers
and people considered to be knowledgeable about local
government,

A national conference of the zonal Task Forces was
held at Ibadan between 10th and 11th February, 1976 when
proposals were agreed and forwarded to the Federal Military
Government. In July, 1976 when the reform document was

complieted there was a national conference of traditional

12. See background paper entitled 'Local Government System:
Proposed Reforms and Reole of Traditional Rulers' Citing
Supreme Military Council Memo/Reference SMC 7 (75) 3
and NCS (74) prepared by the Cabinet Office, Political
Division n.d. 12 pages. This was cited by Alex Gboyega
in.Philip Mawhood (eds} Local Government In the Third
World: The Experience of Tropical Africa, (John Wiley
and Sons Limited 1983) p. 246. See also Report of
Committee 'C' titled 'Harmonisation of Views and Ideas
on Organisation and Management of Local Government
Bodies as submitted by the Northern, Eastern and
Western Zones Task Forces, Ibadan, 11th February, 1976.

14 pp. {(unpublished).
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rulers comprising two traditional rulers from each 5State
to review the local governmeht reform, Finally in
August, 1976 the reform was published as Guidelines for
Local Governmen£ Reform13. The re-organisation became
effective in September, 1976 with the promulgation of the
various State Local Government Edicts14

Local Government in Nigeria was defined as government
at local level exercised through representative councils
established by laws to exercise specific powers within
defined areas. These powers were to give the ccuncil
subgstantial control over local affairs. They also
included powers to initiate and direct the provision

of services and to determine and implement projects

so as to complement the activities of the State and

13. Federal Republic of Nigeria, Guidelines for Local
Government Reform, (Government Printer, Kaduna,
August, 1976). This was an informative and
authoritative 18 - page booklet which is the result
of extensive and exhaustive deliberations and
consultations. It is popularly referred to as
'"The Guidelines'. It spelt out the strategy for the
re-organisation of the local government councils
and the local government system. It also introduced
a fundamental change in the political structure of
the country particularly in the declared recognition
of local governments as the third tier of govern-
ment in Nigeria and as a factor in the developmental
processes.

14, Nearly all the edicts were actually promulgated in
December, 1976 or thereabout, but all of them had
retroactive effect from September, 1976. In respect
of Lagos State, see Lagos State Local Governnent
Edict, No. 16 of 1976 published as Lagos State
Government Notice No. 293 in its Official Gazette
No. 49, Vol. 9, November, 1976.
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Federal Governments in their areas.

Through devolution of functions to the councils and
thrcugh the active participation of the people and
their traditional institutions local‘initiative and
response to local needs and conditions were to be
maximised.

The Guidelines also made a distinction between the
principal aims of local government and the functions
which local government bodies should perform. Equally
too, the principal aims of local governments were to
make appropriate services and development activities
responsive to local wishes and initiatives by devolving
or delegating them to local representative bodies. They
were intended to fécilitate the exercise of democratic
self-government close to the local levels of the society.
They should encourage initiative and leadership potential;
mobilise human and material resources through the
involvement of members of the public in their local
development, and provide a two-way channel of communica-
tion between local communities and government (both

.
State and Federal)13.

15. See the Guidelines, pp. 1-3 on the definition,
principal aims and functions of local governments.
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Analysis of Major Issues

Again, the main issues that are relevant in this
study are establishment of local governments, composition
of councils and elections, functions, finance, persoanel,

and inter-governmental relations.

-« Establishment of Local Governments

Local Govefnments were designed to be multipurposc
single-tier institutions which may delegate functions to
subordinate Councils16. These subdrdina;e councils wero

» not to be regarded as separate tiers but as constitu-
ting part of the parent local governments. The range of
population was between 150,000 and 800,000. Small popula-
tions and rémoteness of the local government from the
people were to be avoided. The special requirements of
large urban areas within local government area can best
be catered for by subordinate Town or Ward Councils.
Local Governments covering less than 150,000 were kept
as few as possible. It was reasoned that small local
governments apart from their facing financial disadvatnages
could not offer attractive career prospects fér well-

- qualified staff who could provide good quality services.
Also, applications to create or rctain small local
goverpments were cleared with the Chief of Staff;
Supreme Headguarters stating why a subordinate Council

under a larger local government would not oe satisfactory.

16, See the Guidelines, pages 3-5, para. 6-18.
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¢

The 1963 census figures were used for.the purpose
of Hwv reforms and population projections. For urban areas,
cumulative annual increases of 5% were used to calculate
ffom 1963 while for rural area, 21% were used. Sub-
divisions and mergers of existing local authorities were
allowed. Apart from local governments, statutory planning
and development boards or authorities in major cities were
created. While traditional chiefdomé, emirabes or similar
institutions were preserved a large traditional emirate
or chiefdom was allowed t o be sub-divided into several
local governments with the latter not becoming ‘emirates’
or acguiring new traditional heads as the local govern-
ments were to be modern functional institutions.

Divisional Administration17 had no responsibility
for local government and played no part in it. The new
structure in effect replaced provincial and divisional
administration which were abolished although Development
% Committees of Local Covernments were allowed. Appropriate
government officers may be members of these committees.
Some Administrative Officers in the State's Civil Service
with much competence in local government matters were
seconded to local government as Secretaries to Local
Goverpments, etc., or deployed to the Inspectorate Division

of the Ministry.

17. See the Guidelines, pp. 12-13 on the issue of
Divisional Administration.
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, 1
Composition of Councils and Elections

The reformed local government council systems became
effective throughout Nigeria following the local council
elections in December, 1976 and the tenure of office of
the Councillors was for three years. The State Governor
was cmpowered to nominate up to one quarter of the
membership. Nominated Councillors were to concentrate
on the development of their local governmént area rather
than being involved in national or party politics.

Emirs or.Paramount Chiefs who were Council Presidgnts,
Distyrict, Villages and Ward Heads or other subordinate
Chieis were discouraged from presenting themselves

for elections otherwise they could not maintain their
public position as impartial fathers of their people.
They were allowed, hcwever, to resign such appointments

if they wished to present themselves to for elections,

18. See the Guidelines, pp. 8-10, paras. 25-32.
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Functions

A clear distinction was made between the exclusive
and concurrent functions of local gov?rnments19; The
list of eéclusive functions comprised: Markets and Motor
Vehicles Parks; Sanitary Inspéction, Sewage, Refuse and
Nightsoil Disposal; Control of Vermin; Slaughter Housecs,
Slaughter Slabs; Public Conveniences; Cemeteries and
Burial Grounds; Registration of Births, Deaths and
Marriages (other than marraiges under the Marriage Act);
provision of Community and Recreation Centres; Parks,
Garde:ns and Open Spaces, Grazing Grounds; Fuel Plantations;
Licensing, Supervision and Regulation of Bake Houses,
Eating Houses and Laundries; Licensing and Requlation of

Bicycles, Hand Carts and othor types of vehicles (other

than vehicles which were mechanically prépellod) and

Canoe¢s; Control or Keeping of Animals; Control of
Hoardings, Advertiseménts, Use of Loud Speakers in or
near Public Places and Drumming; Naming of Roads and
Streets and Npmbering of Plots and Buildings; Control
and Collection of Revenue from private forest estates;
Collection of Vehicle Parking Charges; Collection of
Property and other rates and other designated revenue

sSources,

19. The Guidelines,op cit, pp 1-3; para. 1-5 and also
parts 'A' and 'B' in Table 1 thereof. See also
Alex Gboyega, Political Values and Local Government
in Nigeria, (Malt House Press, Lagos, 1987) pp.132-3.
He was however quick to recognise that there was
abundant evidence of jurisdiction confusion in the
distribution of functions, ibid p. 150,
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The list of concurrent functions comprised
health centres, maternity centres, dispensaries and
health clinics, ambulance services, leprosy clinics and
‘preventive health services; meat inspectlion and abbatoirs;
nursery, primary and adult-education; information andl
public enlightenment; provision of scholarships and
5 _ bursaries; provision of public libraries and reading rooms;
agricultural and animal health extension services and
veterinary clinics; rural and semi-urban watcr supply;
fire services; provision of roads (other than trunk roads) ;
» .'mzea:lighting and drainage; control of pollution;
control of beggars, of prostitution and repatriation of
destitutes; provision of homes for destitutes; the infirm
and orphans; provision of public utilities including
road and water transport; public housing programmes;
regulation and contrul.of buildings; town and country
planning; operation of commercial undertakings;
control of traffic and pérking; piped sewage systems.
The sharing of functions and responsibilities
betwaen the State and Local Government.was confusing.
For example, slaughter houses and slaughter slabs
o were listed as exclusive function of local governments,
yet they remained on assigned responsibility for the
Ministry of Agriculture. There was no valid reason
why abbatoir and meat inspection listed as con-current
‘function of local government should not have been an

exclusive function for local government.
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Parks, gardens and public open spaces being controlled

by agencies of the State Governments should also have

been made exclusive for local governments, Inadequate
enforcement of the applicable laws, dearth of manpower
resources/executive capacity, lack of fund and the
establishment and use of government parastatals hindered
the satisfactory exccution of the designated local
government functions. The State Government did not allow
its local governments to have free hand in collecting
locally generated revenue and was not preparcd to allow
them take charge of some of the prestigious capital
projects. These occurences therefore had implications

for the autonomy of local governments and their effective-
ness. It was true that local governments could make by-laws
but they had no police of their own since police was a

Federal Government matter.
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Einance2

Three main sources of revenue for local governmernds
were identified. The first included local sources derivable
from property rating; subventions in lidu of rates;
community tax; fees and licences; permits; rents; etc.

The second .was statutory allocations to local governments.
These were State and Federal Allocations covering both
Recurrent and Capital requirement of local governments.
They did not include federal grants in respect of primary
education under the universal primary education scheme or
any comparable schemes in the field of health, etc. The
third included loans which were restricted to local
government development projects.

As a result of poor finances, local government
councils throughout the country were unable to discharge
properly their responsibilities to their respective
communities particularly those in the rural areas which
were distant from their édministrative headquarters.

In order.to enable the new local governments to start with-
out past debt encumbrances, state govérnments were reguired
to cancel all debts owned to them by local authoritie521
and to encourage them to tap to the fullest all available
local sources of revenue with a view to their discharging

their duties more effectively.

20, See the Guidelines, pp. 13-14, paras. 45-60.

21. See the Guidelines, para. 67
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ggrsonnelzz

The relationship between the Secretary to the Local
Government and the Administrative Heads of Local Govern-
ment Departments was made identical with that between the
Secretary to a State Govgrnment and Permanent Secretaries
in the State Ministries. He was to be responsible for the
administrative management of local government as a whole
and should be Secretary to both the Local Government Council
and the Finance and General Purposes Committec of the
Council. All established staff of subordinate councils
were to be regarded as local government staff, such
subordinate councils being regarded as extensions of the
local government. Each state through its Local Government
Service Board (LGSB) was to set up a combined Local Govern-
ment Service for the more highly trained cadres with local
variations, as applicable. Other cadres could be left to
the local governments to employ.

The LGSB was to be responsible for all employment,
postings, discipline, etc. of all members of the combined
local government service but could delegate internal
postings within local governments and minor disciplinary
o matters to establishment committees of local governments
subject to the right of appeal to the LGSB which should
also serve in an appelate capacity in respect of discipli-
nary matters concerning staff employed by lccal governments
directly. All posts in local government service were to
be similarly graded as those in the State Civil Service.

Finally, all pensions, gratuities and other retiring

22, See the Guidelines, pages 10-11, paras. 33-38
and p. 16, para. 69. )
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bene fits were to be paid by the state Government at rates
and under conditions identical with those applying to

State Civil Servants.

, 2
Inter—Governmental Relations 3

The State Government through the Ministry of Local
Government was to channel a great deal of financial and
technical support to the local governments and monitor
the utilization of same. The Ministry also had respon-=
sibility for Community Development, Secretarial and other
support facilities for the Local Government Service Board,
Operations of Revolving Loan Fund, conditions of Service

for Local Government Staff (identical with those of State

Ccivil Service), local government training schemes,

deve lopment plans, pensions, maintaining 'holding posts'
from which State Government Officers could be seconded to
Local Governments and Co-ordination of Developnent and
Planning Authorities for mﬁjor cities.

As regards the relationship of local goﬁernments

with other Ministries professional and other officers

of Ministries were to attend local government council

. . . 24
meetings as advisers when appropriate .

23. gee the Guidelines,pades 11-12, paras. 39-40.

24, The Guidelines, page 15, para. 14 .
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The Tocal Government Edict and the Establishment
of the Eight-Council Structure in Lagos State

Establishment of Local Governments

An eight-council structure was established in
Lagos-StateES. They were Lagos Island, Lagos Main-
land, Mushin West, Mushin East, Epe, Badagry, Ikorodu,
and Ikeja Local Governments. The restructuring of the

‘4 existing local governments in the State was considered

in detail bearing in mind the population distribution
pattaern in the State as well as the effectiveness of
the future administration of each local government.

v .As a result, it was decided that the Lagés City Council
and Mushin Town Council areas should be decentralized.
Similarly, the areas éf the former Awori-Ajeromi and
Egun Awori District Councils were merged to form one
primary Local Government. Under the new structure of
Local government administration the erstwhile Divi-
sional field administration was abolished while the
coordination of local government activities was to be
carried out by the Secretary to the Local Government
in conjunction with the Inspectorate and Planning Unit
©f the Ministry of Local Government and Chieftaincy

' Affairs.

25, See Sections 1-10 of the'Lagos State Local Government
Edict No. 16 of 1976 dealing with (i) Establishment
of Local Governments, and (ii) Areas and Boundaries.
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- ‘ The principles to be established for the creation
of new local governments was that a 1ocal'government
should serve total populations of not less than 150,000
or such higher minimum limit as may be prescribed from
time to time. A local government should serve total
populations of not more than 800,000 provided the spe-
cified limits may not be observed where exceplional

‘x geographical, cultural or historical facts or such other
factors required non-observance of the said principles.
The area of every local government may be divided into
wards by the Military Governor. For "administrative

w convenience" and if directed by State Executive Council

he may also determine the boundaries of a ward.

Although the 1976 reform become uniformly applicable
both for urban and rural areas, the diversity in the
politico-administrative structure of the Country made
the uriiformity spurious and artificial. And although the
implementation of the 1976 Reform had achieved the
creation of large, single-tiered local units, this had
been achieved at the expense of effective community
participation in local affairs due to the unwiedly size
of some local governments. People of different sociolo-
o gical and cultural background were artif;cially me rged

like as it was done at the Berlin Conference in 1884,
Poor communication systems and geographical diversity
of the couﬁtry inhibited active participation and

support of local citizens in local administration.




243

Creating a uniform local government system
réplaced an arrangement in which states experimented
with various forms of administration of local areas.
More revolutionary of the 1976 local government
reform were the elimination of the post of divisional
officers which was the lynchpin inherited from the
colonial administration; the prohibition of emirs and
chiefs in the north of Nigeria from+acting as Sole
Authorities in local administration; the division
of the larger emirates by setting a population
limit ofVBDO,OOO for any local council jurisdiction;
and the retention of traditional councils in
parallel but advisory role to the local authorities.

The defects in the 1976 local government
reform were such —that the issue of size was overplayed
in the reform. The so-called "optimum size" of a
local unit was 150,000 inhabitants. In an attenmpt
to achieve this unit, so large an area had to be
merged together, regardless of cultural heteroéeneity'
and the prevailing traditional hostility. This could
not c¢reate the conducive atmosphere for communal
co-cperation and solidarity which were requisites
for ‘an effective local government administration

and development.
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The merging together of large areas raised
the issue of where to locate local government head-

quarters. The qualification for making a place

the centre is the issue largely of centrality.

As it turned out to be in a number of cases, the
most central place could be a small town, thus
depriving (in some cases the biggest town) the big

towns which had been local government headquarters,

of being the headquarters of the new local government.

This type of situation led to in-fights and too
much politicking among the local government
councillors.

The largeness of the local communities led to
the problem of remoteness of local government
heacdguarters from the governed and this then under-
mined the 'local' concept of the matter and reduced

the degree of local involvement, participation and

consultation in local goverrment affairs.

A very objectionable feature ,of the system
was the element of the 'limited demoracy; principle
enshrined in the reform. This is in connection
with the election of chairman which gave the
governor of a state a very wide discretionary powér
in the appointment of a chairman. TFor instance,
members of the council were empowered to elect three

of their own members from which the governcr could

make a choice out of the three nominees,
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Apart from the chairmanship of the council
the local government was given very wide functions-
legislative and executive - with the Chairman as
the Chief Executive. In many respects the Chairman
was both the legislative and the executive head of
the local government and the area of a local govern-
ment was in many cases larger than five state
parliamentary constituencies and larger, on average,

than two federal parliamentary constituencies.

Composition of Councils and Elections

A local government council was not.to be more
than 30 or less than 10, and each local govermment
council was required to elect three (3) candidates
from its members to enable the State Government
appcint one of the three {3) nominees as Chairman2 .
In addition, recognised Chiefs were barred from
standing for elections to local government527.

The Lagos State Military Government complied

to a large extent with the principles enunciated in

the 1976 Guidelines on this issue.

26, The Edict, Sections 11-38.

27. 'Reform' page 4, paragraphs 6 and 7.
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I"'unctions:

Exclusive and concurrent functions of local
governments were respectively embodied in the
enabling Edictzs. In addition to the functions
listed in the Guidelines (mentioned'above) the
Edict made a provision for Chieftaincy Matters and
maintenance of traditional offices in the exclusive
function and in accordance with the philosophy of
the reform which was that:
"Nothing in these reforms could be cdnstrued
to mean an attempt at reducing or abolishing
the traditional functions of our Emirs, Obas,
Chiefs, On the contrary, the reforms reccognise
the crucial nature of the position of the
traditional authorities and care has been taken
to preserve the organic unity of our traditional

. . , , ) 29
institutions and societies" -,

In doing this, the improvements of the welfare of
the people and enhancement of the position of
traditional rulers were borne in mind. 2As for thé
concurrent function, the Edict also provided for
"support for arts and culture" in addition to what

was contained in the Guidelines.

28. Lagos State Local Government Edict, 1976,
Sections 63 and 64,

29.  The Guidelines, Forward, paragraph 9.
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Finance:

All revenues of a local government were to
be paid into the general revenue of the local
government and be used for the administration,
deve lopment and welfare of the area and its inhabi-
tants. In respect of revenues accruing from any
trading, commercial or industrial undertaking only
a determined part of it was to be paid into the
generalhrevenue of that local government and the
remainder to be applied and used solely for the
purposes of the undertaking. Expenditures were to
be incurred on recognised functions of the local

30
government =,

30. The Edict, sections 93-106.
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Personnel:

A Local Government Scrvice Board (LGSB), in due

consulatation with the local government concerned,
had power to make appointments, promote, transfer,
confirm, dismiss and exercise disciplinary control
over staff31. B Secretary to the Local Government
became the chief executive officer of the local
government and had responsibility for the
execution of the policy of the local government
and the day-to-day running of the affairs of the
local government, among other functions. The
retiring age of employees in the pensionable
service of a local government was made 55 years
and the pensions, gratuities and otﬁer retiring
benefit532 became payable from the Consolidated
Revenue .Fund of the State. Accordingly, the
State Government established the Local Government
Service Board with not more than 6 members

holding office for a period of 5 years and

capable of being re-appointed for a second term

of 5 years. They were.however required to

vacate office at the expiration of a period of

10 years,

31. See the Edict, Sections 72-87,

32. These hbenefits became similar to those
obtaining in the State Civil Service.
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Inter-Governmental Relations

The Executive Council of the State had power to
commission inguiries to be held at such tiﬁes and in such
places as it may consider necessary or désirable for the
purpcse of the Edict, to suspend or dissolve erring council
and appoint Committee of Management, and to discharge
functions of a defaulting local government. The Commissioner
charged with responsibility for local government was
empowered to appoint in respect of any local government
or group of local governments a Locgl Government Inspector
who could attend all council and committee meetings, have
access and be entitled to inspect all books, accounts and
records of a Council, and advise a local government in
regard to any of its functions under the Edict33.

For the successful implementation of the reform
measures, the State Ministry of Local Government and
Chieftaincy Affairs éstablished a nucleus of an 'Inspectorate
and Planning Unit' within the Ministry to monitor the
financial provisions and accountability in respect of

all projects, inputs of manpower, and following up the

: 34
functions of the Inspectorate and Planning Unit .

33. See Sections 88-92.

34, Reform, page 4, paras 10: Sce also its Appendices
TIT % IV which respectively contain the functions

of the State Ministry of Local Government and
Chieftaincy Affair and functions of the Inspectorate
and Planning Unit.
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Summarz

The State Government, in adopting the Guidelines,
abolished the erstwhile divisional field administration
which had neither facilitated effective participation by
the people nci enhanced political participation. Con-
sequently, the five divisional areas gave way to eight
local governments. Regrettaﬁly, the eight-Council

Structure operated in Lagos State for only a very short

period, that is between 1976 and 1980. During this period,

it was given adequate legal backing by the. afore-mentioned

enabling Edict. And although, the 1976 reforms proved
to be a slight modification on the local government
structure in Lagos State in relation to size, the main
reasons for the national local government reforms were
realized especially as regards the establishment of
strong and efficient local authorities with clear
definition of functions, the establishment of a Local
Government Service Board to attract, recruit and retain
suitably gqualified staff for the local government
service and sustenance of inter—-governmental relation-
ships. Significantly, by regulating the sizes of the
local governments the establishment of small, unviaﬁle

units of local administration, was prevented.
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CHAPTER _ 7

CONCLUSION

This study is concluded by observing the local
government structure in Lagos State under the immediate
post-military civilian administration. It also makes
recommendations for the betterment rof local government
system in the State as well as establishes the validity
or otherwisc of our hypotheses, namely that utructural
re~0rgaﬂisation may be used tc reduce, if not totally
eliminate, the factors responsible for ineffecctiveness
and inefficiency of a local government; that structural
re~organization of a local government system along
historical, political, sociological, cultural and economic
criteria has a tendency to be more efficient and
effective than those done otherwise; and finally that
within limits, structural re-organization facilitigs
efficiency in an organisation like local govefnment and
that conversely without efficient local govermment,
political participation, resource mobilization, and

social services delivery may be unthinkable.

The 23-Council Structure in Lagos State
Under the Second Republic

The civilian administration clearly demonstrated
that it has no commitment whatsoever to maintain the
structure erected by the military through the 1976
reforms. The 1979 Constitution of the Federal Republic
of Nigeria was abused and subverted in guaranteeing a

demoractic system of local government.
252
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Instead of conducting local government elections, the
govermmenl dissolvaed the predowmlnantly-electoed local
government councils and replaced them with wholly-
nominated Management Committees. The political behaviour
of not consulting the people amounted to contempt for
the people by the civilian government that was itself
made up of elected politicians., The 1979 Constitution
made no provision for nominated ﬁembers as did the
enabling Acts following the 1976 Reforms. The post-
military civilian administration in the States, despite
protests by political opponents and court litigations,
embarked, after 1979, on creation of additional local
governments, Only. five states did not embark on this‘I
In lLagos State fifteen local governments were newly
created in addition to the existing eight making a total
of twenty-three. The reason given for this re-organization
was to make local government areas more manageable and
more representative local government units. But it was
short-lived.

The constituionality and validity of the establih-
ment of the 23-Council Structure through thc Lagos State
Local Government Law 1980 and of holding electicns on
the 29th March, 1980 into such councils through the Local
Government Flectoral Regulations 1980 were challenged

. 2
in & court of law

1. See Table 7.1 below.

2, See High Court of Lagos State. Selected Judgements,
July-Septenber, 1980, pp. 40-152. The suit,
(No. ID/114/80}, was considered by Justice A.L.A.
Balogun in Balogun and 3 others vs Attorncy-General
of Lagos State and 2 others (1980).
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TABLE 7.1
LOCAL GOVERNMENT STRUCTURES IN NIGERIA: 301 IN 1976-1979
AND 553 IN 1979 - 1983
1563 No. of Local (c)
S/NO.State Headquarters Popula- T%%ﬂfnTiTts Q%ffg—
Figure 1976- 1979~ [F°0°°
1079 11983 ]
1. |Anambra Enugu 3,596,618 23 23 -
2. |{Bauchi Bauchi 2,413,296 17 43 +26
3. |[Bendel Benin City 2,460,962 19 19 -
4. |Benue Markudi 2,427,017 13 23 +10
5. |Borno Maiduguri 2,997,498 18 23 + 5
6. {Cross River | Calabar 3,478;131 17 47 +30
.7. Gongola Yola 2,60%,265 17 40 +23
8. |Imo Owerri 3,672,654 21 21 -
9. Kadung Kaduna 4,098,306 14 .54 +40
10. (Hano Kano 5,774,840 20 29 + 9
11. |EKwara Ilorin 1,714,485 12 24 +12
12. (Lagos Tkeja 1,443,568 8 23 +15
13. |Niger Minna: 1,194,508 9 18 + 9
14, [Ogun Abeokuta 1,550,966 10 30 +20
15, |Ondo Akure 2,729,690 17 17 -
16, |Oyo Ibadan 5,208,884 24 53 +29
17. |Plateau Jos 2,026,657 14 25 +11
18, |Rivers Port Harcourt 1,719,925 9 9 -
19. {Sokoto Sokoto 4,538,787 19 32 +13
TOTAL 55,670,055 301 553 252
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on Table 7.1

(a)

{b)

See Federal Republic of Nigeria:

The Constitution of the Federal Republic of

Nigeria, 1979, (First Schedule, Part 1, pages 94-95),

See "Text of Statement made by the Governor of
Lagos State, Alhaji Lateef Kayode Jakande at a
Press Conference held in the Cabinet Room of the
Governor's 0Office, Ikeja on Tuesday, 9th March,

1982 at 11.00 a.m., page 9. He mentioned that

" Anambra and River States which had not yet

decided on their new local governments had

management committees.

The difference represents 83.72% increase in the
number of new local governments created between
1979 and 1983 by the civilian governments in

the Federation.
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Issues raised in the suit affected {(a) constitutional
law, e.g. who has power to create local government
councils; (b) powers of legislative houses, in respect
of local government councils, (c¢) authority vested with
power to prepare register of voters, and (d) public and
private rights. Eventually, the court restrainced the
state government from e stablishing the 23-council
structure or holding the election and declared that the
Local Government Law 1980 was unconstitutional and
invalid. It was declared that the elections, if at all
they should be held, should be into the existing eight
local government councils and not other wise.

Essentially, the court held that the Governor of
Lagos State has used undemocractic processes to establish
new local government councils in the State and that the
provisions of the Lagos State Local Government Edict
1976 had becen flﬁgrantly digsobeyed while scction 7
of the Constitution was misinterpreted. For instance,
the publication of the proposa153 relating to the
change in the local government structure was not put

in the Gazette.

3. The proposals for changes, as demanded by the Edict,
include:
(1) an alteration of the boundaries of the area

of authority of the local government;

(ii) the division of the area of the avthority of
the local government;
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The local government council and persons or inhabitants
in the areas to be affected were not given the cpportunity
to make representations on the proposals. The holding
of a public inguiry presided over byla High Court Judge
or Judge of not less than equivalent rank as Chairman
Or Sole Commissioner to look into the proposals was not
undertaken. A Goverrnor of a State was not a person capable
of holding such a public inquiry. Finally, a report by
the Tribunal and consideration of same by the government
were missing. Clearly seen, there was proéedural defect
in the apprcocach adopted by the civilian state government.
Besides, a valid electoral Register was not available
for use from the Federal level authorities. Until the
second coming of the military in 1983 local government
structural reorganization was an.unresolved political
problem.

The second coming of the military in December
1983 saw the military administration of Buhari/Idiagbon

dissolving, in January, 1984, all management committees

(iii) the transfer of any part of the area of the
authority of the local government to another
local government; '

(iv) the merger of the area of authority of the
local government with the area of authority
of another local government;

(v) the formation of a new local govermment in the
area of or part of the area of authority of an
existing local government; or

(vi) an alteration of the location of the capital
of the local government. .
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established by the civilian administration ¢f the
se¢oné republic and appointing civil servants as Sole
Administrators in their stead. The former administration
also abolished all the new local governments created
by the civilian governments between 1979 and 1983,

Since Lagos State was a creation of the military
and since sharp controversies surrounded the 23-council
-structure created by the civiliah administration it is
safe to conclude that local government structural
reorqganisation that is undertaken by the military will
be more long=lasting because the citizenry would regard
it as being devoid of partisan political consideration,
This is of course not to say that with meaningful
political education and sccialization whatever local
government structural re-organization by civilian
administration could not be accorded recognition and

acceptance. Under it, the local government structure

may even be more durable.

The Future of lLocal Government In Lagos State

The purposes that local government are supposed
to serve in different countries all over the world
are similar to those that we have identified in the
Nigerian experience. These purposes are three-fold
and can be summed up as (i) stimulating resource
mobil%sation, (ii) promoting political participation
'and (1ii) ensuring efficient and effective service

delivery. This similarity is probably the explanation
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for the considerable diversity in the number and
size of local government in different countries.
And because some form of representation has to be
given to local people to ensure that their views
are taken into consideration at the decision-making
levels, there is the need for centralization and
need for an institutional arrangement at local level
for participation and involvement of local Communities.
This again shows the importance of a local governmeni.
system as a political and institutional device to give
expression to the common will and aspirations of the
local people.

State Governments must be able to incorporate
in their development plans and policy statements the
optimum size of their local government units in order
to ensure that local governments are actually local,
funct.ional and development-centred. There 1is
therefore need for the establishment of a Planning
Unit for the determination of the adequacy of
existing number of local governments, for monitoring
the i oycrall performance and cifectiveness, and
for advising on ways and means to improve on the
systematic arrangement. The Unit can be established,
within the Office of the Chief Executive at the
Federal level or the Ministry of Local Government

at the State Level.
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Structural re-corganization of local governments
involving "review of the structure of local covernment
and ithe removal of some structural deficiencies such as
boundary adjustment, inappropriate groupings, lack of
geographical contiguity, the dichotomy of development
focus, etc" should be under-taken at not less than 10
yearly intervals4 and the creation of new local govern-
ments should be based on the criteria that there are a
minimum tax paying population of 156,000.-Geographical
contiguity is absolutely necessary. This would allow
for censaolidation of whatever gains in the arrangement.
Patience is needed more in local government strucﬁural
re-organization than in many other things that
governments do. This 1s because it takes time for
a new institution to find its feet, to be tested for
its response to the néeds of the situation, and
to be intelligently modified. It is common knowledge
that local government structures when planted hastily
have to be uprooted because they do not produce instant

results,

4, That is, it should be a decennial issue. For
instance, Government in its views and comments
on the Findings and Recommendations of the
(Dasuki) Committee (inaugurated in May 1984)
on the Review of Local Government Administration

., In Nigeria concluded that the existing units o
local governments as contained in the First
Schedule, Part 1 of the Constitution of Lhe
Federal Republic of Nigeria, 1979 should be
maintained in view of current economic situation
in the country and the necd to make them scttle
down properly.
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Since local government arcas are of prime
importance for planning and development purposcs,
they have to be recognised and established as
administrative units with some degree of autononmy,
determined functions and viability. IXn such
establishment the following principles/guidelines
are reasonable. The administrative units must
have relatively long time period. Demarcation
of their boundaries, preferably along natural
barriers and less of man-made barriers, must not
be too rigid.

Lower and upper limits in terms of size, land
uses and population must be determined. Ethnic, religious,
cultural, and other common interests of the community
must be recognised and preserved. Transportation, '
communication and other infrastructural facilities
must be available. Location of the headquarters
should be in an area with the best development

potential. And it is not advisable for headquarters

of two adjacent local governments to be located too

close to each other, otherwise they will tend to
‘merce into one unit.

What should be the number of local governments
in Lagos State? Local governments should, as far
as possible, serve total populations of between
150,000 and 800,000 provided that these limits may
be varied in exceptional geographical circumstances,
and provided further that there should be no upper

limit to the size of local governments covering
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major towns so as to ensure that each town is within

. .. 5
a single unit™*

Similarly, the Gﬁidelines warned that "above the
population range of 150,000 -~ 300,000 there appears
to be few econdmies of séale, but large andrsluggish
bureaucracy, and distance from the people are the
dangers"G. It is therefore sensible té prefer the
population range of 150,000 - 306,000 to
150,000 - 800,000 since the former would reduce the
remoteness of the people to the local government.

By the same principle, the minimum population can be
used. If the principle {(of 150,000 minimum and
300,000 maximum) is allowed then the local government

. 7
structure in Lagos State has to be further re-organised .

5. The Guidelines, op cit, p. 3, para. 8. In this
sense, the Guidelines does not frown in having
Council - Manager System whi ch is a type of
city government generally practised in the
United States of America.

6. The Guidelines, p.4. para. 9.

7. See Table 7.2 below
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rable 7.2

LOCAL GOVERNMENTS

FOR LAGOS STATE

BY 1986 AT 150,000; 300,000 AND 800,000 POPULATION LEVELS

| Reconmoendation At
1963 Population
S/No.| Local Goverrnment Population ng - et ion —
2386 150,000 { 300,000 | 800,000
Tevel Tevel ILevel
1. Lagos Island 410,772 1,261,696 3 4 2
2, | Lagos Mainlard 254,474 781,623 5 3 1
3. | Mushin 230, 882 709,160 5 2 1
4, Sanolu 82,646 253,849 2 1 -
5. | Ikeja 81,445 250, 160 2 1 -
6. | Tkorodu 130,795 230, 802 2 1 -
7. |Epe 130, 395 193,571 1 3 -
8. |Badagry 122,159 322,760 2 1 -
rPotal 1,443,508 | 4,003,621 27 14 A
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Notes on Table 7.2

1.

The 1963 population figures were based on the

1963 Census in the absence of recent and accurate
census figures.

The population figures by 1986 and the recommended
number of local govermnments for Lagos State have been
approximated tc the nearest whole numbers.

As advised in the Guidelines, (1976), page 5, para. 13)

cumulative annual increases of 5% have been used

for the following urban areas - Lagos Island, Lagos
Mainland, Mushin, Somolu and Ikeja Local Government
Area and also Awori/Ajeromi in Badagry Local Government
Area; while cumulative annual increases of 21% have
been used for the rural areas of Ikorodu and Epe
Local Governments and also the Egun-Awori Area in the
Badagry Local Government,

The year 1986 is very significant if a 10 yearly
interval is adopted in the creation of new local
government. The last one was in 1976. However, on

the 29th May, 1984 a 20 -~ man committee was
inaugurated for the "Review of Local Government
Administration in Nigeria" by the Buhari/Idiagbon'
Military Administration (1983 - 85). In 1985 the
Federal Military Government published its White

Paper on the Report of the Committee (popularly

referred to as the Dasuki Report}.
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The fact that meost of the nincteoen (19} councils
which existed in the State in 1970 (i.¢. before the
structural re-organisation exercise carricd out by Lhe

Ogunnaike Tribunal of Inquiryg) were not viable does not

~mean that they would not be viable many years there-

after unless we are tc say thal progress has not been
possibrle or have not becn made in these past years.

Social planning and mass mobilization and partici-
pation should be made most effective and mo st meaningful
at the local govefnment level since it is at that level
that the greatest number of people have the opportunity
to influence decision-making more directly. It is also the
level that the people's aspirations and hopes are discer-

. . . e 9
nible in their most relevant and specific form™.

8. See Ogunnaike Report, Passim.

9. E. 0. Akeredolu - Ale, Values and Under Development
in Nigeria. (Conference Paper on the Twenty Years
of :Nigerian Public Administration, University of
Ife, Ile~-Ife, Oct. 1980) Addendum especially
pages 1-3,
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Local government areas which are economic and
social units must not be administratively and politically
fragmented. That is to say the 'economic and social
community' must correspond to 'administrative and
political community'. Local government must bce living
units, natural expressions of the corporate life of the
individual villages and hamlets and they should.bc
composed of members of commuinities who habitually or
Customarily act together and have a history of peaceful
co—-existence.

Under the principle of "community of interest" or
"community conciousness" areas that should'be grouped
together to form a local government should posscs, to
a reasonable degree of combination of common histori;ai,

geographical + cultural and economic characteristics

and should be reasonably large both in size and population.

The exact weight that should be attached to each of
these criteria will be greatly influenced by the sort

of functions the local government i; expected to perform.
For example, if the factor of cultural homogeneity is
the dominant criterion used to determine the arcas that
should constitute a local government, it is most likely
to have one of the two opposite extremes - either a -

very large and unwiedly local government body or a

10
very small and unviable one .

10. Oladosu, New Nigexia, 13/3/81, pp 5 and 7.
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The Ogunnaike Report had advocated that where some
councils were not allowed to remain they should be re-named
Area Offices (for decentralisation of services) of the
newly festructurea local councils and that such Offices
should maintain regular essential services in their arcas
as well as safeguard local interests. They should, however,
be directly responsible to the parent Council1]. This
approach was adopted by the military when it again took
over power from the civilian administration in late
December, 1983,

Local government is an administra;ive system and a
sub-political division of the state government. It
therefore requires adequate structure to be able to perform
effectivelf and efficiently within the broad spectrum of
its defined objectives. Caution and restraint must,
however, be exercised by the relevant state government in
ensuring that the number of local governments creatable
does not extend beycond the optimum size in order that the
risk of balance between political intentions and admini-
strative action is not upset. If the balance is upset
the drift towards institutional in-efficiency and decay

and misallocation of resources may be facilitated.

11. The Ogunnaike Report, op cit, pp. 33-34 para. 6.10.



268 -

To avoid these what the State Government musit do is Lo
search for and establish firm criteria and gquidelinces
for its local government structural re-organization so
that any community that satisfies the basic requirements
could have its own local government,

Before, during and after the first military regime
the need for structural re-orgaﬁization-had been
reccgnised and addressed. Therefore any local governnent
structure can only be perfect or imperfect for a limited
period depending on the circumstances of the environment
and the orientation and philosophy of the incumbent
political regime., The phenomenon of structually
re-crganizing local governments to make them effective,
efficient and viabie is a dynamic process and one in
which the characteristics of local conditions and
changes must be reflected.

Finally, local government structural re-organisation
in Lagos State is a continuous and inevitable process
that. has to be undertaken irrespective of the type of
administration - colonial or independent, military or
civilian. Local Government Structural Re-organization
has been informed by the need to pro&ide efficient
administration, preserve 'localness' and local

self-government in the community, sustain democracy
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and manage a network of intergovernmental relations,
among others.

In conclusion, any study of the problems of local
government and administration in this country cannot be
complete without discussing in sufficient detail the
vexed question of the very structure of local government.
And that by itself would lead to a careful examination of
issues such as the establishment of local govefnment
units, states creation/re-organization,
boundary adjustments and institutional arrangements;
composition and election of councillors; fﬁnctions and
finance of local governments; local government personnel
management, administration and staff development;
traditional leaders/authorities, and network of

inter-governmental relations especially in the areas of

allocation and release of funds from the Federation Account

and State Joint Local Government Accounts. Others include

role of the Ministry of Local Government in inspectorate

.and control services, law enforcement and jurisdictional

allocatipn of functional responsibility. These issues,
pertinent and recurrent as they are, are closely linked
to the dynamics of the historical, cultural, economic,
political and overall development factors at the

levels of the country and the state.
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