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Foreword

My congratulations to the authors for writing this book on a topic which
has not been widely researched, much less published in the past.

Yet, management is a subject very relevant to the socio—economic
develop of Malaysia. Public admini ion, in particular, is the
vehicle for the planning and implementation of the Government’s policies
and programmes to develop this country. Very few works have been
done on this subject in the past forty years since our Independence, least
of which by Malaysians.

This book is not only written by Malaysians but by a combination of
practitioners and the academia, a rare effort. Tan Sri Dr. Abdullah
Sanusi Ahmad, has a long and distinguished experience in the country’s
civil service at the district, state and national levels as well as the Vice
President of Petronas. He has been in the academia as well, having
served as the Vice Chancellor of the University of Malaya for a number
of years. To add and strengthen the academic side is Professor Dr.
Norma Mansor who has been with the Faculty of Economics and
Administration of the University of Malaya for several years and was,
until recently, the Head of the Department of Administration Studies
and Politics. The third author, Dato’ Dr. Abdul Kuddus Ahmad, is also
an experienced administrator of some thirty years who has served in
various capacities in the government service including a stint as
Registrar of Institut Teknologi MARA (now UiTM). I would consider
this a formidable combination on the subject of public administration.

Public administration in this country has not been spared of criticisms
and controversy in all the forty years since Malaysia became an
independent sovereign naton. This is unfair to our civil servants who
have worked tirelessly managing the policies and programmes decided
by a democratically elected Government. As recounted in this book, it is
this public service that took over the task of administering this nation
successfully from the colonial officers from Merdeka day, steered the
country during the dark days of Konfrontast, and spearheaded the
country’s development from agro-based to an industrializing nation.
The progress of this country for the last forty odd years could not have
been possible without the capability and dedication of its civil servants.




v Foreword

We have four decades of achievement and progress. The landscape of
the country has changed in these years. So has the quality and productivity
of our public service. Long queues and delays are things of the past. The
counters of public-related agencies like Road Transport, Immigration,
Registrauon, Local Authorities and hospitals are client-friendly and
work like clockwork. Our public servants are professionals who manage
this country during good times and bad. The tremendous growth,
especially from the seventies to the nineties, and the success of overcoming
the recession vears in between, as well as the regional economic crisis of
1997, are testimony of their capabilites.

Looking ahead, 1 have no doubt this professionalism and capability
will continue. ‘The country faces tremendous challenges in the coming
years. [ am optimistic that our public service is capable of meeting them,
I am also fully confident that it will help achieve our vision to be a
developed country in 2020,

With the publication of this book, I would expect more to follow. We
have
courses in management at undergraduate and post-graduate levels. The
text andreference materials are almost exclusively by foreign gurus
ciung hardly any cases involving Malaysia. Our country must aiso be the
supplicr, rather than the receiver, of knowledge on management and
other subjects as well. We have the gurus and the experts on many
disciplines in the institution of higher learning as well as the public and
the private sectors.

I trust this book will be a source of reference for practitioners,
and students of public administration as well as the reading public.

| public and private universities in this country offering

ev

culty

s,

DATO SERIABDULLAH AHMAD BADAWT
Deputy Prime Minister, Malaysia
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It has often been argued that public administration had played a vital
role in the development and modernisation of developing countries. The
developing countries or newly independent nations often placed the task
of nation-building and socio-es ic devel on the shoulder of
public administration. This hope was further reinforced by the countries
of Europe and United States which were more than eager 1o transplant
expertise and admini ive know-h to the vly-independent
nations.

In the 1950s and 19605, a number of international aid programs on
administration came from Europe and US to the newly-independent
nations. The underlying notion guiding this new relationship of
administrative transfer lies in the following,

the primary obstacles to development are administrative rather than
economic, and not deficiencies in natural resources *'

However, the classical approach m administrative change, i.c. lh:.
lmnskr of pu‘sunml imini budgeti and fi i
* does not nec ily meet the demand of the task of

planning for and ing cc ic development.
Malaysia is a case in point. The public service plays a significant role
in ic and social develop of the country. During LhL prc—

independent period the British had i duced and often superi
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its insttutions and  practices according to its needs. The prime
consideration for having a government had been to ensure ‘law and
order” on the one hand, and to exploit the natural resources of the
country on the other. Thus, the orientation of the public service had
been toward needs other than toward serving the people.

But  with gradual progress towards self-determination and
independence, there arises in a developing country a compelling need to
change the orientation of the public service and to cope with problems
of development in all sectors which  become  significant  after
independence sudden burst of activities in all spheres of life.

New institutions emerge and new  demands are made by an

‘here s

independent populace. Development becomes a byword and new
political leadership rushes headlong towards giving priority to social and
ceonomic development. The independent government is foreed to act in
this direction as 1t is now committed to uplifting the economic and social
development of the people. It is also desirous of proving the worthiness
of the mdependent political leadership.

T'he burden of development efforts falls mainly on the burcaucracy,

as Lhe private sector is relatively less developed, Few of these countries.
however, seem to realise the equally urgent need for administrative
development to match the demands upon them to carry out the other
efforts needed for achieving progress. The history of many of these
developing countries shows that, in many instances, there is an inherent
“admunistrative lag™ in the development efforts. Political leaders seem to
tocus more attention on programs and projects while the machinery for
implementing them is almost taken for granted. It appears that the lack
of understanding of the need o give equal attenton to administrative
planning is due 1o the fact that administration and bureauc:
relatively little known fields of study in these countries, whe

ey

are

politics
and cconomics are known and easily understood concepts in the context
of the countries' political and cconomic turmoils. especially during the
first few years of independence

Yet, in the light of some d sappointing experiences of newly developing
countries” development efforts, there is a clear need for a public service

that is development-oriented sa that it matches its newly acquired tasks
of being the vehicle for implementing development projects. A major
reason why many
administrative machinery. including the civil service system, 15 not
equipped for its tas

socio-economic development projects fail is that the

s. It stll has the structure. characteristics and
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orientation of the colonial administrative machinery and is thus ill-
cquipped to perform the development functions.

Malaysia, like many Third World countries, has tried to overcome
these institutional difficultics. There is need for planned administrative
improvements and innovation in the entire civil service system. One
major concern for a newly independent country is the need to evolve a
new civil service system and the need for innovative social structures.

This book i the role, prog and development of the
Malaysian Public Service. It traces the development of the bureaucracy
since Independence il today. It argues that the system of administration
fashioned along the British style has changed drastically to accommodate
the socio-political values and mulu-functional roles of the public
service. It traces the efforts of the new independent government to
shape its own public service to cope with development issues from the
sixties till the present.

The book examines the role played by the civil service in the
formulation and implementation of major policies of the Government
during the last forty odd years since the achievement of Merdeka
(Independence) in 1957, It traces the role within the framework of the
development chronology of the country, that is, the maintenance of the
law and order stage at the time of Merdeka to the globalisation era of the
nineties. The first major policy which shaped and tested the civil service
was in connection with rural development of the early 1960s with its
Red Book system against the background of the formation of Malaysia
and the turbulent times in the region. The second was the launching of
(NEP) in the 1970s in which the public
sector was the main vehicle for its implementation. It was also the
decade in which many public enterprises were established in order the
achieve the NEP This was followed by the industrialisation stage of the
country in the 1980s with the increasing role of the private sector vis-a-
wis the public sector. The decade also witnessed the beginning of the
privatisation policy. The last was the nineties which was marked by the
rapid growth in communication and information technology and the
enunciation of Vision 2020.

In all the decades there were periods of high economic growth as well
as deep re on confronting the Government. The civil service played
a pivotal role in the management of major policies and events during
these times. This book analyses the extent of the success and shortcomings
of the public service.

the New Economic Polic
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SIGNIFICANCE AND PURPOSE OF THE BOOK

“This book will help to clarify or fill in a gap in knowledge of the
Malaysian Public Service. More significantly, this work, unlike other
textbooks examines the administrative machinery in the context of
cconomic development. The national economic plan is mammoth, all-
embracing and future-oriented but there has always been considerable
shortfall in the implementation of every development plan since
Independence which puts into question the capacity and capability of
the public
been rescarched well in the past.

First, the book is written with the purpose of assessing the nature of
the progress and dynamics in various facets of administration. Tt also
examines the success achieved by the civil service in initating and
administering management reforms in the light of the development
phases of the country. Secondly, the book will d
institutions established and policies formulated since Independence to
implement development functions. Various organisational changes adopted
willgbe
demands of the public service.

Finally, this book hopes to acquaint students of administration of the
mix of the socio-economic, cultural and political factors that tend to
promote and influence the Malaysian burcaucracy. Also this book hopes
to generate further interest in the area of public administration,

crvice. This aspect of the history of the public service has not

scribe some of the

looked at, in order to understand the new duties and emerging

THE SCOPE OF THE BOOK

The aim of this book is to provide a comprehensive discussion on the
Malaysian Public Service. The major part of the study will cover the
following areas: (1) the historical background of the Malaysian Public
Administration; (2) the growth of the indigenous administration from s
humble beginning on Merdcka day to the present; (3) the structure of
the public service, its central and operaung agencies, and the various
services that supply the manpower for the agencies 0 operate with
special reference to the Malaysian Civil  Service (MCS) (4) the
development of the administrative state from the 1960s to the 1990s
where public administration became the most developed institution and
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had the largest pool of professional and cducated personnel; (5) the
budget and the human resource systems; (6) the profile of upper
echelon of the publics service; and (7) the administrative reforms and
innovations.

THE STRUCTURE OF THE BOOK

“This book begins with the historical development of the administrative
system as a background. This is to focus on the system of administration
prior to the new demands expected of the bureaucracy. The ensuing two
chapters are devoted to the growth and development of Malaysian
public bureacracy, its structure and organisation. These include the
federal and state relationship, and local government.

In Chapter 4, the profile of Public Bureaucrats is analysed. Among
the variables being covered are the socio-economic background, gender,
atutude and behaviour of the top group of the service, the managerial
and professional officers.

The personnel management system, which includes the recruitment
process, selection, classification and compensation, is discussed in
Chapter 5. Among other aspects being covered are training, promotion,
performance evaluation and disciplinary control. The latter part of the
discussion is on the role of the Public Service Department and the
Public Service Commission in the public administration system of the
country.

‘The structure of the budget system is described in Chapter 6, the
Budgetary Process. How the budget system is formulated right up to the
execution stage 15 explained in the Chapter. The budget reforms
including the current one practised by the Government, the Modified
Budgeung System (MBS), are also discussed.

In Chapter 7, the entire discussion is on Public Accountability on the
part of the Government. Besides the concept of accountability other
major aspects covered by the chapter are the government accounting
svstem, the audit, the enforcement agencies as well as the role played by
Parliament and the media on the accountability of public executives.

“T'he role of the public service in development is discussed in Chapter
8.The formulation of the national development plan, its implementation
as well as its success and shortfall are examined. Also highlighted are the
winners of major international awards for public service.
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In Chapter 9, administrative reform becomes the topic of discussion.
Various reform measures in the forty years since Independence including
the goals, approaches, success and shortcomings are discussed.

The book ends with a brief discussion in Chapter 10 on the
hall ini ion in Malaysia in the early decades of

¢ to public ad
the new millennium.

ENDNOTES

"Donald W. Stone, Development Administration T
Pittsburgh Press, 1968

*John D. Montgomery and William J. Siffin Approaches to Development, Politics,
Administration and Change, USA: McC

gh: University of

aw Hill Book Company, 1974
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The administrative system of a country is shaped by the historical
development of 1ts social and political institutions. Malaysia is no
cprion. From the classical period to the great Malacca Empire in
the fifteenth century, followoed by abour 450 years of successive colonial
rule till today after some forty years of Independence, the basic system
of government has survived. Monarchy, as the apex, still exists,
progressing from being an absolute ruler who listened to no one, to
constituttonal monarch, who acts only on advice from an elected Prime
Muuster. Along wuh this change is the evolvement of the country
from Hindvism to Islant in the fifteenth century, from a homogeneous
soctety to a plural one in the nineteenth, as well as 1ts transformation
toweards the end of the teeentieth century from being the world’s largest
primary producer of rubber and tin 1o a more diversified export-
ortented industrial economy.

¢

The Malaysian system of public administration is fashioned after the
modern western burcaucracy, which the nation has inherited from the
British since Independence. Basically the system of government and
administration resembles the Westminster model but it has its own
characteristics especially in the style of administration as well as its own
cultural values. To truly understand the full works of the system and
pattern of Malaysian public inistration, Tilman wrote:

Contemporary Malayan bureau(m(y must be viewed as a product of the total
Malayan has been by the culture
history, and politics of Hmounsed Islamic, colonial and independent Malaya.'
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“The analysis of the Malaysian administration should, therefore, give
duc recognition to the factors mentioned above. Tilman further asserted
that the present bureaucratic structure has been disproportionately
affected by the colonial experience Following this argument, the
Malaysian burcaucracy at the time of Merdeka (Independence) could
not, therefore, fully function to play its role well in an independent
nation. It has 1o take into account the influence of the elements of
society that had roots extending through the four major periods of
Malaysian history.

At the same time one has to also agree with Milne when he claimed

that:

More than anything else. the racial composition of Malaysia is the key to
understanding the whole picture It dictates the pattern of the economy,
has helped to shape the cnnsmunon and has influenced the democratic
process and the party systern *

Itis important to be acquainted with the historical background of the
country which helped shaped the administrative system. At the same
time it is equally crucial to understand the country’s plural society. The
British took over nincty vears from 1824 to 1914 before the whole of
Malaya came under its administration. However, it was not until 1946
that the country was federated and unified. During those years the
country slowly assumed the characteristics of a plural socicty.

THE HISTORICAL BACKGROUND

In the carly days of the countr
the development of agricultural activiti

history, a society grew together with
The cultivation of wet paddy,
for example, required the farmer to look for a suitable arca to settle
down permanently in order to be successful in his undertakings. Besides
ramwater, the river was also the source of irrigation. People, therefore,
started setung up their homes along the riverbanks. Not only was the
river the source of irrigation but it was also the means of transport as

well as inter-village communication. The development of a village which
varied in size, from hamlets of some five houses to large settlements of a
hundred houxu or more depended on the availability of land for paddy
cultivation. *"I'here were also those who grew other crops and fruit trees
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on a small scale for d i ption. These liholders made up
the peasantry who sometimes paid in kind to the authorities, the ruling
class, by letting the latter pick whatever they wished from their harvest.

Even before the presence of the European ascendancy, each
individual state in Malaya had its own political hierarchy. The state,
which was typically the basin or (less often) of a group of adjacent rivers
as the main lines of communication and trade," was headed by a ruler
called cither Yang di-Pertuan (He who is Lord) or Raja (Hindu Ruler) or
Sultan (Arabic Ruler) depending on their inheritance from their
forefathers. Whatever the title he may have assumed, the Ruler during
the nineteenth century, and even earlier, was the symbol of unity. There
were essentially two classes in the system of government (Kerajaan): the
ruling class (Raja and Pembesar) and the subjects (rakyat).

‘The Sultan had an hierarchy of greater and lesser officials to assist
him in the state’s administration. Among the officers of great
importance were the Bendahara (Chief Minister), Penghulu Bendahari
(Treasurer), Temenggong (Commander of ‘Troops and Police), Menteri
(Secretary of State), and Shahbandar (Harbour Master and Collector of
Customs).” When it came to daily government affairs, the Sultan
consulted his advisers who were cither aristocrats or pseudo-aristocrats.
From these consultation, the Sultan decided. His decisions were taken
down in writing by the assistants who were of the lower status known as
secretaries. The decision was then put into action.

Here, it is good to note that writing is important in the Malayan
political system. Writing was used to record the agreement of chiefs to
clect a sultan, the appointment of a district chief or of a village headman,
the grant of a territory and the terms of a treaty. It was also less often
used to preserve accounts and for private memoranda.® Basically, the
commoners made up the majority of the secretaries and from the nature
of their work, they knew matters of great secrecy and importance. The
manuscripts that survived to this day showed a richness in classical
Malay court language and protocol and masterfully written. These
characteristics were not even lost in the treaties with colonial powers or
their agents which changed the course of history such as the ones with
Francis Light, Raffles, Brooke, North Borneo Company, and those on
Briush interventon in the Malay states though they were more direct
and to the point.

While the Sultan confined himself in the palace, reigning over but
not ruling the state, the real power of administration lay in the hands of
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district chiefs who were from the ruling class.” These chiefs exercised
authority over outlying villages through the Penghulu (headman) of each
village. He governed the district as well as collected revenues and taxes.
A chief had the support of entourage which comprised family members,
remoter kinsmen, and other ‘aristocratic’ supporters who acted as
deputies and lieutenants in the work of government and performed
multiple duties when the occasion arose.” The size of his entourage
depended very much on his wealth and strength.

In the beginning of the sixteenth century, the Portuguese, under the
command of Alfonso de Albuquerque, attacked Malacea and captured it
in 1511, Significantly, this event marked the end of the reign of the
Malacca Sultanate. Although the glory of the Sultanate lasted only a
century (¢, 1400-1511), it had immense influence on the traditional
pattern of political organisation which has lasted till today. The actual
practise v
circumstanc
that the Mal

not reproduced in other states because of prevailing local
CTew so during this period of the Malacca Sultanate
were converted to Islam. After the defeat, the Malacca
Sultanate fled south and rebuilt their dynasty in Johore. They fought the
Poffuguese constantly but were unable to r pture Mala As for the
Portuguese, they were not keen in enlarging their empire but more
interested in expanding their trade as well as winning souls for the
Catholic faith. As such, they were not well received by the locals who
were basically Mushms. The Portuguese lost the port to the Dutch in
1641,
‘he Dutch were just interested in sustaining Furopean trade
domination. They held the Christian Portuguese to be their major
adversary and did not regard Islam as an unclean thing to be stamped
out at all costs.” Because their attitude towards religion was different
from that of the Portuguese. they were better received by the locals. The
Dutch realised that to gain monopoly over the trade that was going on in
the Straits of Malacca, they would have to establish themselves in
Malacca. The Johore rulers collaborated with the Dutch, in the hope that
Malacea would be restored to them, with the Dutch only occupying the
port. Having succeeded in their quest, the Dutch kept Malacea to
themselves, much 1o the disappointment of the Johare rulers.
Although Malacca was now in the hands of the Dutch, they
concentrated on building Batavia (now Jakarta) as the commercial
center of the arca. Malacea’s primacy of trade suffered. In 1795,
Malacea was handed over to the British under the order of the Dutch
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ruler who was in exile in England as a result of the Napoleonic war but
Malacca was given back to the Dutch in 1818. On March 17, 1824,
there was a treaty between Britain and the Netherlands governments by
which Malacca was given to the British in exchange for Bencoolen (Fort
Marlborough). The two countries made a practical compromise which
ended their two hundred years of feud in Southeast Asia. The general
sense of arrangement was a division of spheres of influence. Britain left
Holland a free hand in the Indonesian Archipelago and she herself was
given likewise in Malaya. By that time, the British were in control of all
the trading that was going on in the Straits of Malacca as they had carlier
built their ports in Penang and Singapore.

‘The British entered the scene when they were in scarch of trade
especially in finding a settlement to further their trading with China.
The other reason was to prevent the French domination over the Indian
Ocean. At the same time the Sultan of Kedah was cager to break free
from Siamese suzerainty. So, in 1786, he leased the island of Penang to
Captain Francis Light in return for military protection from the British.
Subsequently, in 1800, the adjacent area, Province Wellesly, was leased
to the British as well. However, the British did not keep their bargain of
the treaty, and when Kedah was attacked by the Siamese in 1821, the
Sultan of Kedah was defeated. The British remained in the island. From
1786 to 1805, Penang became the island dependency of Bengal. In the
later years, the status of Penang was clevated to the fourth Indian
I'he Briush established their influence in Singapore (1819)
and the state of Malacca (1824) which formed the outposts of the East
India Company.

In 1825. Penang, Malacca and Singapore formed the Straits
Settlements. Singapore and Malacca became part of the presidency of
Penang which was the capital till 1832 and the centre of judicial
administration till 1856. Due to heavy expenses of claborate office
establishment coupled with the failure to meet with the expectations of
the East India Company, Penang fell in disfavour. Instead, Singapore
replaced it as the capital of the Straits Setements. With the emergence
of these three scaports, the British had secured their sea-route to China
as well as domination of the Straits of Malacca. The value of the Straits
Settlements was that it proved to be a strategic link between the Indian
Empire and the Chinese traders.

In the carly days of British administration in the Straits Settlements,
the various communitics in both Penang and Singapore were left to

Presider




12 The Malaysian Bureaucracy

organise for themselves under their own leaders. The legal system
practiced by the Straits Settlements was based on local customary law.
“The legal system that was based on English law applied in India was first
mlmdugcd in 1807 in Penang. A Recorder was appointed by the Crown
1o preside over the court and in 1826 the jurisdiction of the court was
extended to Singapore and Malacca. The law, however, was tailored to
suit local circumstances.

In 1867, these three states which formed the Colony of the Straits
Settlements came under the responsibility of the Colonial Office. As the
Straits Settlements was under the umbrella of the British Crown. a
Governor assisted by a nominated Exccutive and Legislative Council
headed it

In 1826, an Anglo-Siamesc treaty was signed whereby the suzerainty
of the Siamese ended at the northern boundaries of Kedah, Perlis,
Kelantan and ‘Irengganu. As such, the British viewed the rest of Mal ya
as part of their sphere. However, the British interest in the Malay states
within its sphere of influence was essentially negative; the aim was to
prevent wars between the States and to exclude foreign powe:
intggfering in them. The treaties signed by the British with the rulers of
the Malay states of Perak, Sclangor, Negri Sembilan and Pahang marked
the second phase of British administration. According to the conditions
of these treatics, the British must recognise the Sultan’s claim to be the
ruler of their individual states but, on the other hand, the Rulers would
have to

s from

receive and provide a sutable residence of a British Officer to be called

Resident who shall be accredited to his court and whose advice must be

asked and acted upon on all questions other than those touching Malay
Religion and Custom '° |
ey

Under this system, the British Resident was expected to rule through
the Malay sultans. This system of indirect rule implied that the imperial
power did not supersede a pre-existing political authority but established
its dominance over it. The British Resident took over the duties of
collecting as well as controlling the state revenue and the general
administration. The British did not see the necessity in strengthening
local administrative powers. Since they were now the administrators. the
Resident found great difficulty in curbing their role as mere advisers
to the rulers.
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The British administrations needed people to perform minor
administrative jobs and police work. For these minor positions, they
looked to the natives to form a subordinate civil service and, at the same
time, to act as middle persons between administrators and the local
people. For these reasons, the British kept the traditional system of
government with its Penghulu (headman) and mukim (parish) for their
own ca ience in the administration of the state. The local chiefs and
nobility were roped into the local government but the British found that
their absorption into the administration was unsuitable because the
natives were not trained in modern administration. It was far better to
compensate them by giving the local chiefs and nobility allowances and
pensions for their loss in revenues.

In 1895 the power of the sultans was reduced as the result of the
creation of the federation with Kuala Lumpur as the capital. The hicrarchy
of the British administration was extended with the inclusion of the
High Commissioner of Malaya, and below him the Resident-General.
These two positions came above the state Resident. In 1909, the Federal
Council was formed which marked the beginning of a unified,
centralised administration although the British still practiced indirect
rule. The Governor, who was also the High Commissioner, wanted to
establish a common civil service under the Resident-General who was
basically the chief officer. Malayan Civil Service (MCS) was born. As
chief officer, his functions were 1o supervise and control the administrative
staffs which included the Legal Adviser, Secretary of Chinese Affairs,
Commissioner 