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PREFACE

Wrrn the exception of slight modifications this book is based
upon the research nndertaken in the preparation of a thesi
presented for the degree of Doctor of Philosophy to the Uni-
versity of Oxford in 1965,

It is concerned with the reasons for |ln introduction of the
federal solution into Malaya and Malaysia, the working of the
federal experiment up to 1963, and 1hc problems posed by the
plurality of Malaya’s and Malaysia’s socicty in the implementa-
tion of the f i ies i laya and Malaysia, as in
ol]m new nerging countrics, has been characterized by flu-
i pid change. Therefore, inorder to avoid continuous
ting to include references to the latest developments, it
scemed advi deb]() to choose an arbitrary date, Le. the establish-
i ysiain 1963, to end both narrative and discussion.

1 began to write in 1962, but even hclou- half the work was
completed ‘confrontation’ made it impossi t Malaya
¢ upon Oxford Univer-
sity’s immense collec odicals, and gavernment
papers for my source material, which fortunately contained
nearly all the source material I needed.

Many have contributed toward the making of this book, but
the responsibility for its failings and shortcomings must remain
solely mine. L am very grateful to Osford University, and more
particularly to the librarians of Rhodes House and Qu ren Eliza-
beth House, both of which are divisions of the Bodlcian Library,
for the facilities they granted me so liberally. I feel especially in-
debted to the late Mr. F. G. Carnell, through whose encourage-
ment, inspiration, and scholarly discipline this work has become
what it is. His sudden death has meant a personal loss me. I
am very grateful that Dr. A, F. Madden of Nufficld loge,
Oxford, gallantly took over his supervisory dutics and guided
me successfully through my doctoral work. I also wish to thank
Dr. J. B. Bamborough, Principal of Ti ¢ College, Oxford,
through whose kind offices the University provided financial
assistance to make the completion of my work possible. To Pro-
fessor L. Wasserman of San Francisco State College and to Mr.
D. J. Wenden, Master of St. Catherine’s College, Oxford, 1
wish to give special thanks for their combined efforts to intro-
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duce me to Oxford. Last but not least, my deepest feeling of

gratitude goes to my father-in-law, who unselfishly stood behind

me during my studies, and to my wife who, throughout the long
- years of research, has remained faithfully by my side, helping

and encouraging.

Oxford, 1965 B. Simandjuntak
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PART ONE

THE EVOLUTION OF
MALAYAN FEDERALISM







I
HISTORICAL SURVEY

Malaya’s Earliest Political Unification
under the Malacca Sultanate

Tae name ‘Malaya® for the peninsula, which projects south-
eastward from the south of Siam, was a European invention.!
The Malays have always called this region “Tanah Melayu®
(land of the Malays). Both names would seem fo suggest the
existence of one country, but no country as a unit could be iden-
tified with cither, and they were but new additions to the list
of geographical expressions.

Within the untouched wilderness of Malaya were located in
secluded isolation a number of petty feudal kingdoms: Kelan-
tan, Trengganu, and Pahang were known to have existed on
the east coast, while Kedah and Singora, both believed to
have been part of the ancient Indianized kingdom of Langka-
suka, were situated in the north. The west coast, however, knew
only a number of Indian trading posts, while the central and
southern sections persisted for centuries as a ferra incognila.

It was Parameswara, a Palembang prince and the founder of
the Malacca Sultanate, and his ambitious successors who
brought these petty kingdoms under Malacca’s control after a
series of wars during the latter half of the fiftcenth century.®
Malacca could then hoast of having been the first power to
bring about a form of political cohesion in the peninsula. But
great difficulties still had to be overcome. In the absence of land-
routes the Malacca Sultans were completely dependent on
riverine and ocean communications. Coupled with Malacca’s
peripheral location, this made the distances between the capital
and the rest of the peninsula inconveniently long. As a result
the states were more difficult to control and for all practical pur-
poses the petty kings continued as independent rulers. Under
these circumstances the key 1o a Malayan hegemony lay ob-
Vmusly in naval supremacy over the surrounding seas. During
the first decade of the sixteenth century Malacca’s naval

AR. O. Winstedt, The Malays: A Cultura! History (London, 1950,

2 R, O. Winstedt, A History of Malaya (Singapore, 1961), chapter m By
Malay Empire of Matacea, pp. 4458,
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strength was put to the test. In 1511 a detachment of Portuguese
warships appeared before Malacca, defeated the forces of the
Sultan, and established Portuguese rule over Malacca and the
eastern seas. The newcomers, however, made no attempt to fol-
low up the task of Malayan unification. Consequently the em-
bryonic political unity went into oblivion and the feudal states
reverted to their ancient status of separate, jealous, and inde-
pendent kingdoms.!

Rationale of Malayan Fragmentalism

The most immediate obstacle to the growth of a pan-Malayan
way of thinking on the part of the inhabitants was, perhaps,
geographical limitation. Mountain ranges clad with dense trop-
ical jungle, and swampy plains, tended to inhibit popular move-
ments. The Main Range, stretching as a solid backbone slightly
west of centre, was of major significance as a single feature in
determining Malaya’s political division and human distribu-
tion into an east-coast and west-coast pattern. The narrower
west coast, sheltered from the blast of the north-east monsoons,
tended to become the natural gateway into the peninsula and
to give rise to ports of some importance. The rough seas on the
east coast, on the other hand, considerably restricted navigation
during the north-east monsoons, limited population traffic, and
prohibited the development of seaports of any significance.?

Next in importance was the Tahan Range with its subsidi-
aries, which combined to form a distinct cast-west watershed
and seriously impeded human movement. This group of moun-
tain ranges isolated the north-castern rice-growing alluvial
plains of Kelantan and Trengganu from the rest of the penin-
sula, making them physically appear to be an integral part of
the lowlands of Patani to the north rather than of the Malay
states to the south.

At about six degrees North the Main Range became lower,
allowing a relatively easy population movement from Patani
into the alluvial regions of Kedah and vice versa. This facili-
tated carly cultural, commercial, and political connexions be-
tween Kedah and South Siam.

AR, W, Steel and C. A. Fisher, Geographical Essays on British Tropical

Lands (London, 1956), p. 279.
* Ibid. pp. 274-5.
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In southern Pahang and in Johore the Main Range also gave
way to an extensive peneplain, but, unlike its northern counter-
, the presence of wide swampy areas discouraged east-west
population movements, and presented an extra natural barrier.!
These geographical characteristics produced a unique be-
haviour of the Malay states, described by Fisher as the ‘centri-
fugal tendencies implicit in the geography of the peninsula’ or
a looking away from rather toward one another in matters of
palidcs. Thus, the northern states of Kedah, Kelantan, and
Trengganu became politically engulfed by Siam or Burma, the
states of Johore, Pahang, and Perak became entangled in the
Politics of the states on the north and cast coasts of Sumatra,
while the states that later came to be known as Negri Sembilan
and Selangor werc the creation of the agricultural Menangka-
baus from the west coast of Sumatra and of the Bugis sea-rovers
from south Sulawesi respectively.

Another problem of a more general nature was posed by the
dense primeval jungle which covered four-fifths of the land. Al-
though the undergrowth was nowhere as dense as popularly
imagined, the increased amount of light admitted by the nat-
ural falling of trecs or by clearings for cultivation made the
jungle-edge undergrowth extremely dense and impenetrable., It
was this sell-gencrating [ringe curtain and the gloom beyond
that transformed the jungle and forest edges into hostile walls,
encouraging the development of Malayan fragmentalism.?

The limitations placed on wet-rice agriculture by the absence
of suitable sites for rice cultivation also contributed considerably
toward the unsettled and fragmented character of the country,
particularly in the south. Commenting on the civilizing forces
inherent in this art of wet-rice growing, Winstedt wrote:

It must have been for want of rice-plains that until the rise of
N ca in the 15th century southern Malaya remained almost un-
inhabited except for a few posts for the collection of tin and jungle
Produce. Then the founding of Malacca brought the Menangkabaus,
Again expert rice planters, (o Negri Sembilan and to Jelai in
Pahang,¢
2 Ibid.

2 Ibid. p. 281,
F,Fﬂlmﬁon of Malaya, Official Year Book 1961 (Kuala Lumpur, 1961),
4 Winstedt, The Malays, p. 125,
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Broken into small valleys and covered with swamps or forests,
the southern part of the peninsula had hardly any incentives
for permanent agricultural communities to develop. So, while
the north was gradually consolidating itself in the manner of the
rice-producing countries, such as Burma, Siam, and Java, the
south remained virtually an empty wilderness until the advent
of the Indonesian Malays from the Indonesian Islands.

But even these new immigrants, who in the course of time
made up the general community at the base of the pyramidal
structure of riverine settlements, showed little inclination for
unity. Within the same riverine community each village con-
sisted of members of one cultural group and generally included
no others.! The Malays in one state regarded their fellow Mus-
lim Malays from another state as foreigners.? Their common
Malay or Indonesian descent was made meaningless by zealous
sub-racial, regional, occupational, and religious consciousness.?

The role of the Portuguese and Dutch traders amounted at
best to the preservation of the status guo. Where their economic
interests were not impaired, they remained disinterested on-
lookers and refrained from altering the socio-political patch-
work. The British, on the other hand, wrought a deliberate
change in the ﬁoclological structure by officially sponsoring
Indian labour immi for purely ic reasons. These
labourers were made to live in insular communities, concen-
trated in separate coolic lines in rubber estate pockets, and
characterized by a decided absence of contact with the Malays.
A rubber estate was in effect a miniature India, complete with
its own temples and a rudimentary primary school system. The
labourers led a life of isolation and occasionally looked to the
mother country for moral and emotional support.*

Chinese immigrants had braved the untamed forest lands of
Malaya in search of tin long before British intervention. With
a co-ordinated plan these early pioneers could have easily over-
run and taken the country. But they were a medley of disjointed
rival bands and secret socicties, following the tradition of their

*J. M. Gullick, Indigenous Political Systems of Western Malaya (London,
1958), p. 2.

* J. Kennedy, A History of Malaya: A, D. 1400-1959 (London, 1962),

24,

'3 Gullick, op. cit. p. 2
¢ Usha Mahajani, e e of Indian Minarities in Burmo and Malaya (New
York, 1960), p. 117,
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homeland, and would have been incapable of joint action.!
Emerson wrote:

The Chinese form no single community which can be viewed as
a polidca] or social entity for other than statistical purposes. Even
Jeaving aside the vital distinction which must be drawn on economic
Jines . . . there still remain two other cross-classifications of basic im-

nee: the local born as against the immigrant Chinese, and the
various stocks of Chinese as against each other.?

The sole concern of the Chinese was to make enough moncy
to retire to China as soon as possible. Economic opportunity in
Malaya, contrasted with the ever-present shadow of famine
over densely populated China, provided powerful incentives for
hard work, while the sacred ancestral ties with the homeland
constituted an insurmountable barrier to the transplanting of
the immigrant’s loyalty to Malaya.? But with the passing of
time and the growth of locally-born generations, there emerged
a sensc of local British consciousness, not Malayan, be it noted.
As if to neutralize this development, there was a large inflow of
conservative immigrants from China during the late nincteenth
century and after. Divergence of outlook between the China-
born and the Malaya-born generations escalated into sharp con-
flicts and added another variant to the already kalcidoscopic-
ally divided Chinese camp.*

The Evolution of British Policy from
Abstention to Centralism
in Malaya

The character of British policy in Malaya during the nine-
teenth century was dictated by one fundamental interest, viz.,
the safety and freedom of trade with China, Malaya, and the
islands of Indonesia. It was as a link within this commercial
chain that the Straits Scttlements assumed importance. They

d an excellent geographical location as trading posts and
Ports of victualling and refitting for the British commercial

! R. L. Wheeler, The Modern Malay (London, 1928), p. 113.
19; Rupert Emerson, Malaysia: A Study in Direct nd Indirect Rule (New York,
7), p. 262
8 V. Purcell, The Chinese in Malaya (London, 1948), p. 8,
* Soh Eng Lim, “T'an Cheng Lock: His Leadership of the Malayan Chi-
nese’, Journal Southeast Asian History, Vol. I, No. | (March 1960), pp, 29-30,
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fleet.? In particular, Penang, founded by Francis Light, was
favoured as a naval base for the protection of commercial ven-
tures, which were rendered unsafe by the wars against France,
Holland and Hyder Ali of India.

From the beginning Light had been instructed to refrain
from interfering in the affairs of the Malay States, and this
policy had been maintained by the India Office (1858-67) and
by the Colonial Office (1867-73). Events, however, were mov-
ing fast to rectify the anomalous India-centered existence of the
Straits Settlements, which were administratively held as a Resi-
dency of the Indian Empire. With the loss of the monopoly in
the China trade in 1833, the Company took very little interest
in the Straits and refused to consider the reasonable wishes of
the population.? At the same time, increasing Dutch and French
commercial and political activities, to the exclusion of British
traders from their spheres of influence, made the Straits mer-
chants clamour for a severance of ties with India and a closer
identification with the peninsula as a means of redressing their
rapidly deteriorating trade position. As carly as 1844 Singapore
newspapers were advocating annexation of the Malay states. No
extension of trade into the peninsula, however, could t: place
without British protection in view of the anarchical disorders in
the Malay states. But the India Government was unalterably
opposed to annexation and to any interference in the affairs of
the native states.®

The imposition of the Currency Act in 1855 and of taxes on
the ports in 1856 tipped the balance in favour of severance from
India, and after protracted conferences in London the India
government transferred the Straits Settlements to the Crown in
April 1867. But the expected protection of trade with the Malay
states was not forthcoming. ‘The British government shut its
eyes to conditions in the hinterlands of its scttlements . . . refused
to budge, and continued the non-intervention policy of the In-
dian Government.’®

Then, in the latter part of 1873, the Colonial Office drastic-
ally reversed this policy of political abstention, allegedly to safe-

1 F, Swettenham, British Malaya (London, 1948), pp. 34-35.
2 L. A, Mills, ‘British Malaya 1824-1867", fournal Malayan Branch Royal
Asiaic Sucey, Vol. XXXTIT, part 3 (No. 191) {November 1960), pp. 34-35.
3 Ihid, p. 513.
& C, D. Cowan, Nineteenth Gentury Malaya (London, 1961), p. 27.
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d the interest of the British Scttlements, to save the fertile
nd productive Malay states from ruin, and to forestall foreign
ention.! Sir Andrew Clarke, the sccond Governor of the
aits Settlements after the transfer, was instructed to ascertain
to report to the Colonial Office the actual state of affairs in
of the Malay states and to consider the advisability of the
intment of a British officer to reside in them.® Carnarvon
received with reservations Clarke’s report of March 1874, which
vas in effect a defence of his actions exceeding his mandate, but
mpressed by the end of the year his complete approval of the
n for an advisory Residential system. Trouble arose when
ois became Governor. Impatient with the slow progress, he
w the advisory system overboard and instituted rule by
ritish Officers, styled Queen’s Commissioners, acting in the
of the Sultans.® Outraged over this highhandedness
narvon reprimanded Jervois for his radical deviation from
he established policy without consulting the Colonial Office,
which Jervois replied:
" The Residents had governed from the beginning, because any
sther solution was impossible. . . . In none of the native States was
e a Ruler with the power and machinery to carry out the
ce’ of the Residents. . . . Everyone in the Straits always knew
the Residents were actually ruling, hence it was surprising that
Colonial Office professed not to know.*
Jervois proceeded to urge outright annexation, which Car-
on himself thought would at a later date be desirable and
vén beneficial for the Malays, but he believed that the time
or such a step was still to come.? The Colonial Office then took
attitude that the Governor should train the Malay Rajahs,
they should be aided by a mixed Council to run the gov-
ment, and that annexation should be resorted to only if a
ah proved to be radically weak or vicious.® But this did
settle the question. The Governor, Sir William Robinson,
itted in April 1879 that the adviser system was unworkable,
5 1Ibid. pp. 165-6. . .
.,Fﬂr a :enxt :l‘ v.z:ic lmtll';guons, see Swettenham, op. cit. pp. 174-5.
| ’g!rvau %o Carnarvon, 10 February 1876, in CO 273/83 No, 62. Cited
A. Calman, ‘Indian Labour Migration into Malaya, 1867-1910"
blished B, Litt. Thesis, Oxford University, 1954), p. 137.
hur Hardinge, The Life of Henry Howard Molynews Herbert, Fourth

ife
of Gamnarvon (London, 1925), pp. 137-8.
* Calman, op, cit. p. 141. L
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and he strongly advocated annexation as highly preferable to
“a British withdrawal as soon as the Malays were able to rule
themselves’.t Weld, the next Governor, added: ‘Nothing we
have done so far has taught them to govern themselves, we are
merely teaching them to cooperate with us and to govern under
our guidance. To teach men to govern themselves you must
throw them on their own resources. We are necessarily doing
the very reverse.’®

Weld did not throw the Malays on their own resources; he
discounted the advisability of a British withdrawal, but at the
same time he viewed annexation as inappropriate for countries
like the Malay states. Instead, he formulated a new idea, which
was more flexible, more subtle, and more ingenious than any
prior policy proposals. He said that: “The residential system
[should] be continued with an overt recognition that the ad-
vice given by the Resident meant more than advice and that
the system be extended to the other Malay States as opportunity
offered.”®

Here Weld provided tools par excellence for the extension of
British control over the Malay states while maintaining the
fagade of the native political institution and without having to
go through the complexities associated with outright annexa-
tion. The treaty system, incorporating the customary famous
clause ‘to follow his [the British Resident’s] advice in all mat-
ters of administration . . .’, supplied the instrument necessary
for the transfer of effective power into the hands of the British
Residents, thereby reducing the position of the Malay Sultans
to that of mere priest-kings.

In May 1893 Sir Charles Lucas of the Colonial Office drew
up a memorandum proposing a Federation of Malaya and sent
it to the Governor, Sir Charles Mitchell, with instructions to
investigate the possibilities of success for such a plan.t After
nearly two years Mitchell recommended the implementation
of the scheme, if the Malay Sultans could be persnaded to agree.
Swettenham enthusiastically offered his services to do the per-

! Ibid. p. 147,

3 Emerson, op. ¢it. p. 132. 3 Ibid. p. 133.

¢ Swettenham claimed to have himself drawn up the scheme for the
federation of the four Malay states, i.c. Porak, Selangor, Negri Sembilan,
and Pabang. See Swettenham, op. cit. p. 272, But Colonial Office records
show that the scheme originated with the Permanent Officials of the Colo-
nial Office. See Calman, op. cit. pp. 185-6.
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suading, In spite of objections raised by the Permanent Secre-
tary, Meade, saying that ‘those unhappy dummies will, of
course, agree to anything that they are told to accept’,! Swet-
tenham was given the commission, He completed the task in the
record time of onc month, The Rulers and Chiefs of Perak,
Selangor, Negri Sembilan, and Pahang agreed to constitute
their countries a Federation, to be known as “The Protccted
States’ by Treaty of Federation of 1895. With the inauguration
of the new creation on 1 July 1896, a new era of political cen-
tralization opened for Malaya. Swettenham himself became its
first chiefunder the title of Resident-General, agent and repre-
sentative of the British government under the Governor of the
Straits Settlements.? It was this effort to achieve a wider and
more efficient centralized control in the name of federalism that
dominated Malayan politics until the eve of the Second World
War.

It was during these years of political consolidation that the
foundation of Malaya’s destiny was laid. As modern methods
were applicd in the exploitation of Malaya’s tin mines, and as
the rubber tree was introduced into Malaya’s agricultural
economy, the British government sowed the seed of Malaya’s
plural society through the importation of Indian, Chinese and
Indonesian labourers. Under the roof of Pax Britannica this seed
grew and began to send its roots into the ground, but it failed
to develop a Malaya-orientated consciousness. Nevertheless
British Malaya looked unruffled, peaceful, and serene. Yet this
efficient and uncorrupt administration was to be weighed in the
balance and to be proven wanting in supplying an answer to the
immediate future needs of Malaya. Corry observed: ‘No real
steps had been taken to create a Malayan Union, a spiritual
amalgam of the diverse races in the country, without loss of their
ancient individual cultures.’® On the inadequacy of the admin-
‘i!?raﬁon itself Corry further commented: “The complicated con-
stitutional pattern of the administration tended to make overall
_Gccutivc government difficult, and this became a great danger
from 1939 onwards in a country at war, menaced by increasing

+ GO 273/188 Confidential, cited in ibid. p. 187.
W. G. Maxwell and W. S. Gibson, Treatics and Engagements Affecting the
%Sléms m&ﬂam (London, 1924), p. 23,
. C. 8. Malaya Today, British Cor ealth Affairs No. 9
K a5 1955),:yi0. falaya Today, Britis] mmonwealt
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aggressive and threatening enemics in north-eastern Asia.’!

On 8 December 1941 the crucial test came. The Japanese
invaded Malaya at Kota Bharu in Kelantan and by 15 Feb-
ruary 1942, in a mere ten weeks’ campaign, they had smashed
the framework of colonial British Malaya into pieces. Once and
for all their Samurai swords severed Malaya’s ties with the tran-
quil, complacent, and politically backward past. But more im-
portant, perhaps, was the exposure of the hitherto concealed
“plural socicty with no corporate soul’.?

The Japanese Interregnum and
the Three Communilties

With the British administrators gone, the Malays lost their
paternal protection, and finding themselves suddenly thrown
on their own resources, they were forced to think of the future
in terms of themselves in a world of racial chaos. It has been
suggested that the bulk of the Malays were not particularly
hostile to the Japanese occupation, and that the Sultans had no
objection to placing themselves under Japanese protection. Un-
doubtedly, the Sultans were prompted to do so by the example
of their forefathers’ protected-States relationship with the Brit-
ish.* As for the Malays in general, it is not difficult to under-
stand them acting as they did. Loyalty to their Sultans was in
their blood. Besides, the British policy never to arm or train the
peoples of Malaya for military service could scarcely prepare
the Malays for action against a force, before which even British
might recoiled. Moreover, previous Sino-Malay economic con-
flicts contributed toward this attitude of the Malays. The Chi-
nese traders, who controlled nearly all retail trade in Malaya,
had undertaken to boycott Japanese goods ever since the in-
vasion of China by Japan in 1937. This dccision deprived the
Malays of cheap goods which were in great demand with them,
Not being in a position to comprehend the ramifications of the
Sino-Japanese dispute, they could only show resentment to-
wards the Chinese action and align themselves with the Japa-
nese rather than with the Chinese.*

As soon as the Japanese military government was established

1

2 {}]lri"\uce]] Malaya: Communist or Free? (London, 1954), p.

1 Virginia Thomson, Postmortem on Malaya (New York, 1943), p. 311,
¢ ‘Malays and Communists’, The Economist, 8 January 1949, p. 46.
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it released all the Kesatuan Muda Melayu (KMM) leaders, |
who had been arrested en masse by the British in 1940 for their
anti-British activiti Among those released were Ibrahim
Yacoob, Ishak Haji Muhammad, Ahmad Boestamam and
Sutan Djenain. In order to elicit their support and co-operation
the Japanese encouraged patriotism and nationalism wherever
they appeared to be pronounced. Thrahim and his colleagues
lost no time in making contact with the underground Malayan
Communist Party (MCP) and with the Chinese-dominated
Malayan People’s Anti-Japanese Army (MPAJA). At the same
time they followed Sukarno’s example in Indonesia by appear-
ing to collaborate with the Japancse in order to achieve inde-
pendence for Malaya and unity with Indonesia.® By June 1942,
however, KMM’s undercover anti-Japanese moves alarmed the
Japancse authorities and they decided to ban the party. They
were, however, carelul not to destroy its leadership, since it was
needed in the Japanese war-cflort. The Japanese went even so
far as to appoint Ibrahim Commander-in-Chief of the newly-
formed and Japanese-sponsored Pembela Tanah Ayer (PETA)
with the rank of Licutenant-Colonel. By this action the Japanese
\unwittingly resuscitated the KMM, since in his dual position as
leader of the proscribed party and as Commander-in-Chief of
PETA, Ibrahim was given the rare opportunity of using a scc-
tion of the armed forces to work with the outlawed KMM and
wrest independence for Malaya from the Japanese, within the
framework of an independent Greater Indonesia. This plan for
independence was agreed between a visiting Indonesian delega-
tion and leaders of KMM in July 1945, and the agreement was
ratified in August by Sukarno and Ibrahim at Taiping. In har-
mony with the sentiments of unity KMM was renamed Kesa-
tuan Ra‘ayat Indonesia Semenanjong (KRIS). But the atom
bomb upset the projected time table, and when Indonesia pro-
claimed her independence on 17 August 1945, Malaya was left
out. KRIS was then disbanded and the unfinished task was
Passed on to its successor, the Malay Nationalist Party (MNP).?
The three and a half years of Japanese occupation planted
the sced of nationalism in the hearts of the younger generation,

* Radin Soenamo, “Malay Nationalism’, Journal Southeast Asian History,
Vol. i No. 1 (March 1960), pp. 16-19, Scc chapter II for an account of

lay nationalism before the Second World War.

*Tbid. p. 20 * Ibid. pp. 20-21.
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and instilled a new political awareness. The wind of nationalism
that swept over all parts of Indonesia was felt in Malaya, and
even though Malayan political activitics during this period
were stage-managed mainly by Indonesian Malays, they af-
fected Malaya in that they transformed the docile local Malay
into a militant nationalist. It was a metamorphosis that dumb-
founded the British.!

To the Malayan Chinese the Anglo-Japanese war was essen-
tially an extension of the Sino-Japanese hostilities in China. Tt
was, therefore, not surprising that the Chinese community was
anti-Japanese even if they were not actually pro-British. The
Japanese, too, had no time for the Chinese.

The Chinese beyond all others, the Japanese regarded as their im-
placable enemies, and of the Chinese the Communists stood first.
The conquering army was absessed with fear and hatred of the Com-
munists. Tt was the Chinese Communist armies that in China had
given them the most trouble, who had hindered their progress and
killed the greatest number of their men. It was they who perfected
the “scorched earth’ policy, it was they who created ‘mobile guerilla
warfare’.*

On the third day after the surrender of Singapore the elimi-
nation of anti-Japanese elements began in carnest. It was esti-
mated that in the round-up between 40,000 and 100,000 per-
ished.® The Chinese reacted by organizing resistance move-
ments. An efficient and powerful ‘three star’ guerilla organiza-
tion, the MPAJA, was set up. It was communist led, supported
in the provision of food supplics and in the raising of funds by
the Malayan People’s Anti-Japanese Union (MPAJU), had
liaison understanding with KMM and PETA, and made an
agreement on joint military operations with Mountbatten’s
South-East Asia Command (SEAC).*

The Japanesc also exploited the latent Malay resentment to-
ward the Chinese and deployed the Malayan police force,
which consisted mostly of Malays, to suppress this Chinese re-
sistance movement. They even instigated racial clashes between
the Malay and Chinese communities, ¢.g. near Batu Pahat in
Johore.!

With KMM and PETA on the side of MPAJA, the Malays

1 Harry Miller, Prince and Premier (London, 1959), pp. 77-80.
2 Purcell, The Chinese in Malaya, p. 249.
*bid. p. 251 O Thid. pp. 259-60.
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sometimes found themsclves fighting against their fellow Ma-
lays of the police force. While this was admittedly a deplorable
gituation, the emotional experience and the sense of self~reliance
in the fight provided the Malays with the stamina nceded in
their post-war political battle against the British, when they
were eventually to take their place, not as subordinates, but as
partners.®

By force of circumstances the Chinese acquired the art of
jungle guerilla warfare, which in due course they used to great
advantage against their tutors, the British. But more important
than anything else for the future of Malaya was, perhaps, the
conspicuous apathy of the Chinese towards Malayan politics,
in spite of the fact that the disruption of normal communica-
tions with China had increased the number of local-born
Chinese.

The Indians offered somewhat more pliable material for the
Japanese. Capitalizing again on the appeal of nationalism, the
Japanese sponsored Rash Bihari Bose at the Tokyo Conference
of March 1942 to found the Indian Independence League (IIL).
Branches of the League were set up in cvery major centre in
Malaya for the disscmination of propaganda, the collection of
funds, and the recruitment and training of workers and troops
for the liberation of the fatherland from the British.® But the
League floundered in dissension and recrimination on account
of Bihari’s unacceptability to the Indian community, because
he was too closely associated with Japan.

Agreement was also reached at the Bangkok Conference of
June 1942 to form the Indian National Army (INA) as part of
the Liberation Army, but Mohan Singh refused to take com-
mand, since it was not large enough to take independent action,
and also because it was intended to be used as another instru-
ment of propaganda. The growing strains and stresses of the
Wwar-effort, however, called for all possible co-operation and the

@panese compromised by granting a measure of freedom of
action, Coloncl Bhonsale and a Council of Indian Colonels were
charged with the organization of the army, while Netaji Subhas

dra Bose was entrusted with its command on his arrival in |

! Ibid. pp, 268-9.

*T. H. Silcock and Ungku Abdul Aziz, Nationalism in Malaya, Eleventh
Conference Institute of Pacific Relations, Lucknow, India (3-15 October
1950), mimeographed, p. 18.

* Thid. pp. 21-22.
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Singapore from Germany in July 1943. To crown the Indian
nationalist movement in Malaya, a Provisional government of
Azad Hind was inaugurated in October 1943 in Singapore.

Although eventually INA was defeated, the Japancse occu-
pation was not without result. Like the Malays the Indians de-
veloped an acute feeling of nationalism and learned the art of
political organization and political bargaining, which were soon
to prove their value. But, as in the case of the Chinese, the emo-
tional and political interests of the Indian community had not
yet been transplanted to Malaya, in spite of the three and a
half years® disruption of normal communication with India and
the stabilization of the Indian population in Malaya.

“The Japancse conquest of Malaya failed in disgrace. But by
fatally wounding the British imperial lion it had shown the peo-
ple of Malaya a vision of sell-determination, self-government,
and independence from all outside tutelage, whether British or
Japanese. /

Post-war Federalism in Malaya

After the war the British returned to Malaya with a proposal
that the pre-war system of federated and unfederated Malay
states should be replaced by a single centralized form of ad-
ministration, called the Malayan Union, while a common cit-
izenship was to be created for all races. The scheme, however,
was never {ully implemented on account of country-wide op-
position [rom the Malays, In its place anather federal scheme
was drawn up by an Anglo-Malay Working Committee. But
the new Federation of Malaya, which emerged in February
1948, was in essence not so very different from the Malayan
Union plan.

Meanwhile the Malayan Communist Party (MCP) was con-
centrating its cfforts on seizing power by constitutional means.
Failing in these attempts, its members, under the able leader-
ship of Chin Peng, retreated decp into the Malayan jungle,
whence they organized a sustained programme of arson in facto-
ries, assaults and murders in estates and mines, and intimida-
tion of the general public. The pan-Malayan character of these
acts of terrorism had the effect of driving the federal units closer

1 Willard H. Elsbree, Japan's Role in Southeast Asian Nationalist Movements
1940-1945 (Cambridge, Mass., 1953), pp. 34-36.
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together and of producing a measure of homogeneity among the
‘communitics. During these troublous times the communal coali-
tion party, the UMNO-MCA-MIC Alliance, was born.

Notwithstanding the unsettled conditions the first Malayan
gencral clections were held in 1955 and the Alliance won a
sweeping majority on the platform of carly independence for
Malaya. A conference with the British government in London
in January and February 1956 followed by several months®
work by a special Constitutional Commission sufficed to attain
the goal. The Federation of Malaya became a sovercign in-
dependent nation on 31 August 1957.

South of the Causeway, Singapore had by this time achieved
the status of internal self-government. At the state elections held
at the end of May 1959, the People’s Action Party (PAP) scored
an overwhelming victory. This party, left-wing in its general
policies, made it clear from the beginning that it intended, dur-
ing its term of office, to create conditions favourable to an early
reunification with the Federation of Malaya.! The problem that
had to be solved was to find a form of association that would be
acceptable to Malaya.

The government of the Federation of Malaya was fully aware
of the keen desire of the Singapore government to achieve in-
dependence through merger with Malaya, but whilst not averse
to ending the unnatural division of the island from the main-
land, it could not ignore the realities of the island’s racial and
political problems and their effects upon Malaya.

The growing pace of decolonization was being watched with
close interest in the Borneo territories, the last remnants of Brit-
ish imperialism in South-East Asia. The speed of political ad-
vance in Malaya and Singapore had a marked influence on the
leaders of these territories; the British government also realized
that the day was not far off when independence must be granted
to Singapore and the Borneo territorics.

The concurrence of these problems provided an ideal climate
for the realization of Tunku Abdul Rahman’s Malaysia pro-
posal of 27 May 1961. The Malaysia Solidarity Consultative
Committee (MSCC) was formed to promote the speedy crea-
tion of Malaysia.? The Cobbold Commission was subsequently

* State of Singapore, Annal Report 1959 (Singapore, 1962), p. 12,
* Federation of Malaya, Report of the Commission of Enquiry: North Borneo
and Sarawak (Kuala Lumpur, 1962), p. 118,




16 THE EVOLUTION OF MALAYAN FEDERALISM

appointed to ascertain the views of North Borneo and Sarawak
on the question of Malaysia, and thereafter the Inter-Govern-
mental Committee (IGC) was given the assignment of working
out future constitutional arrangements for North Borneo and
Sarawak.! These efforts culminated in the signing of the Malay-
sia Agreement in London in July 1963 and the inauguration of
the Federation of Malaysia on 16 September 1963.*

1 Great Britain, Malaysia Rzﬂml of the Inter-Governmental Committee 1962,
Cmd 1954 (London 1963), p.

* The original date for the i Anaugurauun of Malaysia was 31 August 1963,

inciding with the day of the Fed of Malaya. But it
had to be deferred until the United Nations Mnldvsm Mw&lon had com-
pleted its task of ascertaining the wishes of the people of Sarawak and
North Borneo (Sabah) with regard to Malaysia. This was made necessary
by the objections raised by Indonesia and the Philippines. The task was
completed on 14 September 1963, See Malaysia, Malaya/Indonesia Relations :
31st August 1957 to 15th September 1963 (Kuala Lumpur, 1963), Appendix
XV, Tripartite Summit Meeting—Joint Statement, par. 4, and Malaysia,
Department of lv\ﬂ)rmauon United Nations Malaysia Mission (Kuala Lum-
pur, 1963), pp. 2
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THE BRITISH COLONIAL
FEDERATION

The Anglo-Malay Treaties and Federalization

Tre REJECTION by the British government of a policy of imme-
‘diate annexation of the Malay states brought in its train an
extremely complex system of government and made miserable
the political lifc of not a few British administrators in Malaya
‘who attempted a measure of administrative simplification.
Abjuring the Crown Colony system, the British government
chose the alternative of treaties of protection with the Rulers,
thereby exchanging the right to administer for the right to ad-
'yise. It appears that this was done because it suited the com-
~mercially-minded British to have it so. If they had preferred
some other arrangement, nothing could have prevented them
from translating it into reality, since British authority was then
‘absolute. Hence, as in the case of eighteenth-century India,
‘which was divided administratively into one section under di-
rect British control and another composed of Indian princely
states, Malaya was divided into two groups, the Straits Settle-
‘ments under direct British administration and the Malay states.
By treaty or usage the latter were, broadly speaking, autono-
mous regarding their internal affairs but they accepted the
suzerainty of the British Crown and its control over their ex-
ternal relations.

The Anglo-Malay treaties were not identical in terms, but
each provided for British protection and for assistance in ad-
“ministration by the appointment (made by the Governor of the
Straits Scttlements) of a British officer, styled Resident, to reside
in each state. His function was to give responsible advice. He
Was to abstain from interfering more frequently or to a greater
extent than was necessary in minor details of administration.!
. By this time, however, the exploitation of Malaya’s tin mines

foreign enterprises, chiefly Chinese, had resulted in a rapid
Opening up of the country, but the Malay Rulers and Chicfs

! Great Britain, Report of Brigadier General Sir Samuel Wilson on His Visit to
Malaya 1932, Cmd. 4276 (London, 1933), p. 5. (Subsequently referred to as
Wilson Report,)
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lacked the administrative organization and personnel Lo exer-
cise proper control. They were unable to adapt themselves to
the sudden change, and their point of view continued to be
feudal and conservative. Urgent problems kept crowding in on
the British Residents thick and fast, and decision-making could
not be deferred until the mediaeval-minded Sultans could be
convinced of the necessity of twenticth-century solutions. The
result was that the British Residents were foreed to gather the
reins of state governments into their own hands and to issue
orders which the Sultans were bound by treaty to accept.!

As time went on, the states grew in importance, but they
continued to go their own separate ways. The scope of admin-
istration expanded in every state with such rapidity that cach
Resident had to rely more and more on his own judgment in the
advice he gave to the Ruler and in the steps he had to take to
establish order and method. The differences in land-laws, min-
ing rules, fishing regulations, the practices of law-courts, the
native customs in different states, ctc., led to grievances and
complaints as people began, with the opening up of roads, to
move from one state to another. In controversics involving two
or more states it was not unusual for the authorities of one state
to refuse to recognize the established laws and customs of anoth-
er as a basis of settling the dispute, and the Governor of the
Straits Settlements invariably became the court of appgal®
There arose an urgent need for administrative uniformity, if the
overburdencd Governor was not to leave the Residents to their
own devices. A solution was sought in the idea of a federation.

The Treaty of Federation of 1895 was a document remarkable
for its brevity. One fact that stood out immediately was that the
use of the term ‘federation’ to represent the form of political
association created by the treaty was a fiction, pure and simple,
since the treaty completely disregarded even the broadest mean-
ing of federal government, spelled out by Wheare as “an associa-
tion of states, which has been formed for certain common pur-
poses, but in which the member states retain a large measure
of their original independence’.?

The scheme was obviously an effort to recapture what had
been lost by adopting a policy of non-annexation and to protect

* Ihid.

’%Zgnk Swettenham, ‘Malay Problems 1926°, British Malaya, Vol, 1

(year ending May 1927), p. 8.
*'K. C. Wheare, Federal Government (London, 1962), p. 1.
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d advance the interests of the new alien population.’ The
eus of the treaty was the Resident-General, styled “agent
d representative of the British Government under the Gov-
of the Straits Scttlements’. On him the treaty conferred
by now classic advisory powers, i.e. ‘the Rulers agrec . . . to
his [the Resident-General’s] advice in all matters of ad-
istration other than those touching the Mohammedan re-
n’,® whereby virtually the entire substance of the legislative
wers in the Malay states came within his control, and, in
resulted in a surrender by the Rulers of their political in-
dence. Inevitably the administrative centre shifted away
the Sultans, the Residents, and the State Councils to the
dent-General and his Secretariat in Kuala Lumpur. The
ance spelled out in the treaty that ‘nothing in this agree-
is intended to curtail any of the powers or authority now
ld by any of the above named Rulers in their respective
tes’ became a farce.
_ Commenting on the overall cffect of the federation set-up,
nham wrote: “The Treaty of Federation . . , was to make
States one for all general purposes of administration. . . . In
ing to the appointment of a Resident-General it was for
first t?; plainly stated that he should have exccutive

trol.”d
The reality of the situation was not lost sight of by the Sultans
spite of the carcful attention given by the British to the ob-
ance of oriental pageantry and splendour at the Sultans’
urts.® At the second meeting of the Conference of Rulers at
ala Kangsar in 1903 there came a reaction against this policy
‘unite and rule’. While expressing his approval of the federal
em and of the creation of the office of Resident-General,
an Idris of Perak protested against amalgamating the states
0 one, asked that the federal authorities should leave all state
natters to be dealt with by the state authorities, and reminded
British that the Residents, and not the Resident-General,

their® advisers. It could, perhaps, be argued that the

}Emexson, ap: cit. p. 176,
ﬁf}m Report. Appendix II1, Treaty of Federation 1895,

Swettenham, British Malaya, p. 273

Smerson, op. 143, X

Jeorge Maxwell, ‘Problems of Administration in British Malaya’,
uced from the magazine British Malaya, February, April, May, and

1943 (New York, 1944), p. 11,
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Rulers had agreed to having the Resident-General as another
adviser along with the Residents, but the utterance neverthe-
less proved the unacceptability of the unified system of govern-
ment and the presence of a genuine desire for a truly federal
solution as in the case of the emirates of Nigeria. Unfortunately
these appeals went unheeded and the trend toward centraliza-
tion went on unrestrained.

Further Centralization of the Federation

The Treaty of Federation of 1895 provided the machinery
necessary for linking up the four Protected Malay States, mak-
ing it possible to unite them by a road and railway system, and
a telegraph and tclephone network. As the country was thus
systematically opened up, there was access to new tin fields and
to millions of acres of forest land which were soon in demand for
the newly-introduced rubber cultivation. Because of this eco-
nomic expansion it was felt that a scparate body was needed to
take charge of ‘the joint arrangement of all matters of common
interest and the enactment of federal legislation’! Sir John
Anderson, who became Geveior in 1904, put this idea into
effect by asking the Rulers of the Federated Malay States
(FMS) to sign the ‘Agreement for the Constitution of a Federal
Council, 1909°.2 The High Commissioner became its President,
and the members were the Resident-General, the four Rulers,
the four Residents, and four unofficial members nominated by
the High Commissioner with the approval of the British
monarch.*

This agreement contained a number of inconsistencies, of
which the most outstanding, perhaps, was the position of the
High Commissioner as President of the Council. Neither in the
Residential system, nor in the Treaty of Federation of 1895, had
the High Commissioner ever been directly associated with the
administration of the FMS. The High Clommissioner had, in
his capacity as Governor of the Straits Settlements, executive
authority in the colony, but in Malaya he was only a representa-
tive of the British monarch. On this issue Swettenham wrote:
“In this capacity it is not quite casy to understand how the
Governor of a Crown Colony can be also the President of a

1 Ibid. p. 12

* Wilson Report, pp. 4143, % Ibid. Appendix TV.
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Council for making laws and otherwise controlling the affairs
of a Federation of Protected States cach of which has a Malay
Ruler.”* On the same subject Maxwell said that ‘as representa-
tive of His Majesty a High Commissioner has no more right
_than His Majesty himself to preside over a Council of Malay
Rulers.”

Clearly] the High Commissioner’s function should have been
‘one of guiding and advising from without and not one of active
participation in the Council’s deliberations.? As it was, Sir John
Anderson made a legislative coup by appropriating the chair of
the Federal Council, In the process he removed top decision
making from Kuala Lumpur to Singapore and brought the
eolony and the FMS under a much more unified control. At the
same time, the Malay Sultans, who were again guaranteed that
stheir powers would not be curtailed,! were stripped of much of
‘their prestige by having to sit as ordinary members of the Coun-
cil on the level of their own subjects. Except for the right to
mominate one of his State Council members to represent him in
«case of disability,® the Rulers were no different from any other
‘member. Morcover, it was the signature of the High Commis-
sioner, and not those of the Rulers, that appeared on all bills
passed by the Council.®

A distinct obstacle to Anderson’s ambition was the Resident-
General, who stood too high in his position as the chief execu-
_gve authority in the FMS, and Anderson was determined to
bring him down. Without any prior consultation with the Fed-
eral Council he made the announcement in November 1910
that the title of Resident-General was to be abolished and re-
Placed by that of Chicf Secretary to Government. This was in
Open violation of the 1895 treaty, which expressly provided for
the office of Resident-General, In spite of an attack from the
unofficial members that the new set-up would lead to a sub-
ordination of the interests of the FMS, especially finance, to
those of the colony, the High Commissioner went ahead with
q:e Plan. Admittedly, he accepted a proposal from the unoffi-
‘€ial members that the Council should have complete financial
€ontrol in the FMS, but the fact that the Council had an offi-

im;ﬁag,' lfrilil:)lf {vzlf.tm, pp. 358-9
erson, op. cit. p. 148,

. rt. Appendix IV, Clause (1), ¢ Ibid. Clause (6)
Emerson, op. cit. p. 150.
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cial majority was sufficient to make this agreement incffective.
The story in the rest of the peninsula was twofold. First, as
part of a bargain, Siam, by a treaty in 1909, transferred all
rights of suzerainty, protection, administration, and control
over the four northern states of Perlis, Kedah, Kelantan, and
Trengganu. Each of them accepted a British Adviser, whose
functions and powers were similar to those of the Residents in
the FMS, but who did not directly wield exccutive power. Sec-
ond, Johore also entered into treaty relations with the British
government, and accepted in 1914 a General Adviser, whose
status was similar to that of the British Adviser. These five states
became known as the Unfederated Malay States, separate from
the FMS, but under the aegis of the High Commisgioner. They
were outside the Federation, but they looked to it and to the
Straits Settlements as models for their administrative machinery
and as sources of supply for technicians and senior officials.

The Decentralization Controversy under
Sir Laurence Guillemard

/1' he years 190013 marked a great expansion in the rubber
plantation industry, high prices in the tin-mining industry, and
a phenomenal increase in government revenucs, bringing with
it a generally increased level of prosperity in which any dis-
content with the centralized burcaucracy in Kuala Lumpur
tended to be forgotten.! Neither did the First World War years
see any serious disturbances in Malaya; the people co-operated
with the British in the prosccution of the war; the many diffi-
culties in the FMS were ably handled by the Chief Secretary
to Government; and the general extension of bureaucratic con-

trol went aicud unchallenged.® .

But wherd Sir Laurence Guillemard became Governgr of the
Colony and" High Commissioner of the FMS in 1920,/he con-
sidered that the set-up of the FMS had become so corhplicated
that the time had come for sweeping changes. With the author-
ization of the Colonial Office he made a statement in the Fed-
eral Council that it was not the policy of the Government ‘to
exert in any manner whatsoever, any pressure upon any other
State to enter the Federation’, but that ‘a friendly co-operation
was to be encouraged between the several Malayan units in all

1 Wilsan Report. p. 7. 2 Ibid. p. 8.
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matters of common interest, on the understanding that each
y was [ree o act as it thought best in local matters’.!

%uillemnrd argued that the Federal Government Secretariat
and departments had developed into a ‘highly organized and
most efficient bureaucracy . . . too rigid and detailed in control
of the administration of all the four States”.? He pointed out that
the Malay Rulers in the Federation had increasingly contrasted
their position of subordination to the Federal Secretariat with
that of their unfederated colleagues, where the Rulers, unaf-
fected in their freedom and dignity, governed their states with
the assistance of a British Adviser who did not intervene in the
details of administration. These feelings had aroused among
the Rulers and Chiefs in the FMS an inner disquiet which was
obscured by the outward appearance of their loyalty and by the
absence of visible discontent "ﬁ//

In 1922 Guillemard annouficed in the Federal Council that
a transfer of power from the centre to the units was under con-
‘sideration, and that ‘it was the intention of His Majesty’s gov-
ermment to give ¢ffect to a policy of decentralization’.! But it
was not until 1924 that the first step in this direction was taken,
~when it was enacted that the Residents—not, be it noted, the
Sultans—could take action in certain matters without the cus-
tomary prior approval of the Chicf Sceretary.®

In August, while on a visit to England, the Sultan of Perak
called on Mr. J. H. Thomas, then Secretary of State for the
Colonies, and asked for a restriction of federal powers and a
restoration to the respective states of control over domestic af-
fairs. The following ycar Guillemard was also in England to
‘discuss what came to be known as a ‘secret policy” with Mr.
Amery, successor of Mr. Thomas. On his return to Malaya at
the end of 1925, Guillemard issued an official declaration
_l?lmugh the press that the government was to launch a policy
‘of decentralization, the essence of which was a gradual devolu-
*ﬁm of the powers of the Chiefl Secretary, and its replacement
at a later date by a Federal Secretary. Simultaneously he en-
the restoration to the states of a fuller control of internal
. 5 with emphasis on finance, by devolving certain powers
* Federated Malay States, Federal Council Proceedings. 13 December 1921,
79 1n Emerson, op. cit. p. 154. )
. i E“x‘ﬁ‘-lé Trivial Fond Records (London, 1937), p. 103.
Wil % d .
s Report # Ihid.
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from the Federal Council to the State Councils, It was also con-
sidered necessary to reinstate the Rulers in their appropriate
position of dignity by removing them from the contentious at-
mosphere of the Federal Council into a new Upper Chamber
or periodical Durbar.! The scheme was enthusiastically wel-
comed by the Sultans. But Maxwell, then Chicf Sceretary, who
was intensely hostile to the High Commissioner’s plan for curb-
ing his powers, condemned the scheme as one whereby the
newly proposed Federal Secretary ‘would be junior to the Resi-
dents, and a mere office boy between them and the High Com-
missioner”.[Opposition bordering on hostility also arose from
the Chinese and European unofficial members, and in this they
had virtually the entire business community behind them.?
Whilst they supported the restoration of dignity, influence, and
a measure of self-government to the Malay Rulers, they ob-
jected to the reduction of the powers of the Chief Secretary,
since such a decision, they contended, would release the state
governments and Residents from the control of federal author-
ity and would shake public confidence in the financial stability
of the FMS.¢ (They 1aid before the Council a resolution, sup-
ported by the main European and Chinese interests in Kuala
Lumpur, explaining that the great agricultural, mining, and
commercial progress of Malaya had been possible only because
of investors’ confidence in the Federation, and that, therefore, a
strong Federal government, full and effective federal services,
and a resident exccutive head of the Federation under the High
Commissioner having a status at least equivalent to that of the
Colonial Sccretary in Singapore, were essentiall® It was on the
question of the Chief Secretary that the controversy raged. One
Chinese unofficial member said:

We all agree that certain powers of the Chief Secretary to Govern-
ment of a local character should be delegated to the State Councils
as far as possible, but we are not in favour of transferring the power
of the Chief Secretary to the High Commissioner which means cen-
tralization in Singapore, instead of devolution to the Rulers,!

Most extreme, perhaps, was the claim that ‘the most efficient
way of controlling this country would be to have one govern-

* Maxwell, op. cit, p, |4.

2 Wilson Report. p, 9

 Emerson, op. cit, p, 163.

s Wilson Report. p. S,

# Emerson, op. cit. pp, 164-5.
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d abolish everybody else and everything to do with the
33
. 'ngh Commissioner refused to budge, but the tide of
onomic interest was against him. When a division was called,
opposiu'on won by one vote.® The question of the position
~hief Secretary was shelved, only to be revived by Sir Cecil
nenti. The battle was not completely lost for Guillemard,
ever. On two issues he could claim a measure of success.
on the question of finance he succeeded in introducing
eefold division of annual estimates in the various Heads
[Expenditures, (i) Federal Services to be provided for in
Federal Estimates, (i) Reserved (State) Services to be
a in the State Estimates, and (iii) Unreserved Services to
‘-egarded as not yet finally allocated, and, therefore, suscep-
e of allocation into either one of the two preceding cate-
4 Tt was also provided that the Federal Council, as the
ative authority for all Federal and State expenditures,
t by resolution appropriate a lump sum to the States an-
ly to be used by the States to finance their services without
s further reference to the Federal Council.® Second, with re-
to the position of the Rulers in the Federal Council, the
ement for the Reconstitution of the Federal Council of
1927 set out that the Sultans be removed from the Federal
acil. [The idca of an Upper Chamber was rejected, but in-
, th Rulers, the Residents, the Chief Secretary, and the
Commissioner were to have an annual Durbar, reminis-
e of the Council of Princes in India, to discuss State matters.
For the first time there was an explicit statement to the effect
hat the Council was to pass all laws intended to apply through-
‘the Federation. In addition, such laws were given legal
ce by the signatures of the four Rulers, and no longer by the
nature of the High Commissioner.!
o further attempts were made under Guillemard’s régime
o enlarge State powers. The State Councils remained ineffec-
e advisory bodies to the Rulers, who had agreed to accept the
ce of the Residents. The Residents, however, were part of
‘official majority in the Federal Council, the law-making
for the Federation, against which the Sultans had no
Eﬁ. p. 165, * Ibi 3Thid. ¢ Wilson Report. p. 9.
. Appendix IV (i), Clause (12)

‘Emerson, op. cit. p. 170,
Wilson Report Appendix 1V (ii), Clause (10).
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power of veto. Thus decentralization and State financial auton-
omy were reduced in this vicious circle to mere political phrases,
and the Malay States remained in effect subordinate to the
Federal administration.

The Decentralization Controversy under
Sir Cecil Clementi

ﬁ he depression of the thirties transformed prosperity almost
overnight into widespread poverty, and caused the general pub-
lic, who hitherto had steered clear of politics, to question the
policies of government, while at the same time racial suspicion,
which had lain dormant in the climate of general prosperity,
began to rise to the surface. To add to this tense atmosphere
Sir Cecil Clementi, who became Governor and High Commis-
sioner in 1930, revived the controversial issue of Chief Secretary
in connexion with his concept of a Malayan Union. He argued
that it was anomalous for such a small country as Malaya to
have no less than ten administrative units, i.e. the colony and
nine Malay States, or at least seven, if one took the FMS as one
unit, all of which were “functioning with little collaboration and
co-ordination, existing (as it were) in watertight compart-
ments’.!

There seemed to be no doubt that the creation of a union of
these states constituted the ultimate goal of British policy in
Malaya. The successive steps to be taken for its implementation
could be discerned in Sir Samuel Wilson’s statement, which
said that:

* The maintenance of the position, authority, and prestige of the
Malay Rulers must always be a cardinal point of British policy. . . .
His Majesty’s Government have no intention of requiring the Ruler
of any Unfederated State to enter against his will into any kind of
Malayan League or Union. On the other hand . . . there must be
many questions on which joint discussion could not but be of ad-
vantage to every constituent part of Malaya.

/This was the theme upon which Clementi was basing his pro-
gramme for a decentralization of the FMS and for the estab-
lishment of a general Malayan Union, both of which he un-
folded (after consultation with Lord Passficld, the Secretary 9!7

! Emerson, op. cit. p. 314,
2 Wilson Report, pp. 12-13.
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State for the Colonies) at the Sri Menanti Durbar of August
1931 and at the Pekan Durbar of April 1932, He emphasized
that a ous error had been made by bringing the four Malay
States into a virtual amalgamation, and held that: “The four
federated States should be placed on very much the same con-
stitutional basis as their unfederated brethren, loosening the
federal knot, which was now too closely tied, in order that its
loops might be extended to include the other political entities
of the peninsula’.!

Reduced to its simplest form, the political strategy was to de-
federate in order to refederate. As a preliminary toward this
defederation, the High Commissioner adumbrated a plan for
decentralization, i.e. the extension to the State Councils of
power and control over a number of departments, Agricultural,
Co-operative, Lducation, Electricity, Forestry, Medical, Min-
ing, Public Works, and Veterinary.* On the important subject
of finance the Sri Menanti Durbar said hardly anything. In-
stead, the High Commissioner appointed a local committee to
study the financial implications in connexion with decentraliza-
tion. Subsequently the Committee reported:

In no circumstances should a policy of decentralization be al-
lowed to impair to any degree the financial stability and credit of
the Federated Malay States. . . . Any changes made in the mutual
relationship of the Federal and State authorities must not be such
as to weaken that essential political cohesion and joint financial
responsibility on which those who lent money to the Federation in
the past confidently relied.*

One can hardly fail to sce in this cautious approach an effort
to win over the business community, which was responsible for
the failure of Guillemard’s efforts to decentralize.

Meanwhile the Secretary of State for the Colonics, Sir Philip
Cunliffe-Lister, instructed Sir Samuel Wilson to proceed to
Malaya to discuss the decentralization plan with the High Com-
missioner, the Rulers, and the leaders of public opinion. At the
conclusion of his mission Sir Samucl Wilson recommended,

‘amongst other things, a long-term multiple-stage devolution
Of financial authority from the existing situation of State finan-
tial dependence upon the Federation (o onc in which the States
Would control sufficient revenue and the right of taxation to

! Emerson, op. cit. pp. 314-5.
* Wilson Report. p. 14 Ibid.
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meet all their expenditures without having to rely on subven-
tions from the Federation.

One would be grossly mistaken to assume that these trans-
ferred departments were to come completely under State con-
trol. Tt must be noted that for every department? there was to
be a ‘Director Straits Settlements and Adviser to the Malay
States’, who, as Director, had exccutive power in the Colony, as
federal officer, had exccutive power over federal property and
institutions, and as Adviser in a federal capacity, had advisory
and inspectoral powers in the FMS and the Unfederated Malay
States. In addition the Adviser possessed executive authority in
(he various States by written warrant from each State govern-
ment under the hand of the Rulér-in-Council, and to make it
abundantly clear that the Adviser was in fact, the Chief Excc-
utive Officer in the States, the senior department heads in
those States were styled ‘Deputy”.?

But the crux of the decentralization programme was again
the question of the post of Chief Secretary. Clementi insisted
that it must be replaced by a Federal Secretary charged with
purely secretarial dutie and of a status decidedly lower than
the Resident-Advyiser. Strong resistance came from the entire
business community, the official members, and a large number
of the unofficial members. The free trade elements of the Colony
revolted; practically all the non-Malay sectors of the Federa-
tion expressed disapproval; and the Unfederated States were
apprehensive of getting 1 1 up in the maelstrom of fed-
eralism.? A conference of delegates from Malayan public bodies
said in a protest submitted to Sir Samuel Wilson that: ‘If the
Chief Secretary were to disappear . . . the executive headship
of the Federation would pass to the High Commissioner who
.. would substitute government from Singapore in the interest
of the Colony for the present government from Kuala Lumpur
in the interest of the Federation.®

A compromise settlement was eventually arranged by Sir
Samuel Wilson. He recognized that the abolition of the post of
Chief Secretary was an essential feature of any policy of de-
centralization, but at the same time he conceded that an exec-

* Ibid. pp. 16-19.

= The Mudical and Public Works Departments constituted an exception.
See ibid. p. 22.

s Ibid. p. 46, proposal (i) (d). ¢ Ibid. p, 19.

+ Emerson, op. cit. p. 333.
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utive head in Kuala Lumpur was not to be dispensed with as
long as there were federal matters needing supervision.!

Sir Cecil Clementy’s Malayan Union Proposal

Clementi’s crusade for decentralization achieved some de-
gree of success, but his subsequent efforts to attain economic
and political integration through a Malayan Union were a
‘complete failure.

Undoubtedly, it would have been to Malaya’s advantage to
have one central government to take care of certain pan-Mala-
1 matters. For example, the twin tin-rubber industry, the

- lifeblood of the people, had cut across state boundaries, and was
drawing Malaya together as one economic entity. To ensure
 efficiency of operation pan-Malayan services were clearly essen-
tial, and these would be best in the hands of a central govern-
ment. A good cxample was the system of communication and
transport without which the pace of economic development
would certainly slacken. Fisher pointed out that ‘not the least
‘among the causes leading to federation was the need for co-
ordinating railway construction’.? By 1901 the Perak and Se-
langor State Railways had been amalgamated as the Federated
Malay States Railways, which subsequently became instru-
mental in opening up the great rubber growing belt of west-
central Johore by financing, constructing, leasing, and operat-
g the Johore State Railway.?
The problems caused by the depression after the Fiest World
v Var would have been beyond the capabilitics of the State
ernments to solve. The Stevenson rubber restriction scheme,
ch restored a near balance position to Malaya’s rubber in
193075, resulted from the cfforts of the central government
Kuala Lumpur in co-operation with the Dutch and other
rubber producmg areas in South- hzm Asiat L|kewm', when tin

ternational Tin Agreement by Ma]ayu’s ccitrai government

. " Wilson Report. p.
* C. A. Fisher, Thz Rm!wny Geography of Brtish Malaya, Reprint from The
Geographical Magazine, Vol. 64, No. 3 (1948), p. 126,
% Ibid. pp. 126-9.
vernment of India, Indians in Malayan Ecanomy (New Delhi, 1951),
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and other major tin producing countries of the world that
brought a fair and reasonable cquilibrium of supply and de-
mand and a degree of price stability.!

n the recruitment of labour, particularly from India, both
the privately operated systems, i.c. indenture and kangany, soon
proved unsatisfactory. In 1907, thercfore, the British govern-
ment instituted the Indian Immigration Committec, chaired
by the Commissioner for Labour, Malaya, to take charge of the
immigration of Indian labour. During the depression years it
was again the British government that ecased the cconomic
strain through the repatriation of Indian labour and the restric-
tion of alien immigrants to Malaya.? From thesc examples it
was clear that there were a number of fields which, on account
of their pan-Malayan character, would be most appropriately
entrusted into the care of a central government.

Clementi, however, envisaged as part of his Malayan Union
scheme a pan-Malayan cconomic community based on the con-
cept of a customs union that would remove all internal tarifl
barriers so.as to allow a free flow of inter-state trade within the
walls of a common external tariff.? But here he brought harnets’
nests about his cars. The Chinese and European commer 1
communities in the colony refused to become part of a customs
union that would put an end to their free port tradition and
profitable entrepot trade. Johore considered 4 mainland cus-
toms union meaningless, since her economy was linked prima-
rily with Singapore. The other Unfederated States felt no in-
clination to relinquish their profitable revenue derived from
duties on export of rice, poultry and other food items to the
FMS. The FMS themsclves objected on the ground that since
most of their export trade went by sca to the exporting ports of
the colony, they had to climb only one tarifl barrier, and a cus-
toms union would, therefore, serve no purpose.® Thus the union
was strangled before it was born.

Clementi’s more ambitious scheme of a political Malayan
Union, whereby the colony, the FMS, and the Unfederated
Malay States were to be linked together by the centralization
of all advisory powers in Kuala Lumpur, was received with deep

1T, E. Smith, Population Growth in Malaya (London, 1952), pp. 97-98.
* India, Indians in Malayan Economy, op. cit. pp. 20-27.

> Emerson, op. cit. p. 315.

« Thid. pp. 361-3.
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~ suspicion and apathy. The Unfederated States were ‘in mortal
~ fear of the loss of their sovereign independence and the disrup-
n of their more rural way of life’.! Kedah invoked her treaty
th Britain which, amongst other things, stipulated that: “His
PBritannic Majesty . . . will not merge or combine the State of
Kedah or her territories . . . with any other State or with the
Colony of the Straits Settlements without the written consent
‘His Highness the Sultan in Council’.? Kedah Malays wanted
ir State to remain a State, run by Kedah-born Malay officials
ensure that the Malay identity of the State was preserved and
t the Malays would not be submerged by the swelling flood
“alien immigrants, a situation which would inevitably come
about in any kind of Malayan Union. These sentiments were
shared by Perlis, Kelantan, and Trengganu. Johore felt that
her entry into a political Malayan Union would mean a serious
rtailment of her independence and declared that no benefit
d accruc to her from such an association. In the FMS there
ned the old fear that Kuala Lumpur would be supplanted
y Singapore as the centre of authority, whilst in Singapore
was a general feeling that the scheme was prejudicial to
interest of the island.® Tan Cheng Lock, speaking for the
nese business community, said:
e scheme will tend to produce, develop, and perfect in the
ted Malay States a purely autocratic form of government
mainly on the taxation of the non-Malay people, whose ener-
labour, co-operation and enterprise are the mainstay of these
es without their adequate and effective representation therein as
ely the case in the Unlederated Malay States.*
der these circumstances Sir Samuel Wilson felt that it was
of step with current public opinion to effect a closer ap-
nation of the position of the Rulers of the FMS to that of
Rulers of the Unfederated Malay States as a preliminary to
heme for promoting co-operation between the constituent
of Malaya as a whole on matters of common interest.
the Rulers would all agree that there were many ques-
s on which joint discussion would be desirable, any attempt

d. p. 344,
the Kedah Treaty of 1923, clause 3.
44-7,

on, op. cit, pp. 3 "
n Cheng Lock, Malayan Problems from a Chinese Point of View (Singa-
1947), p. 76.
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to integrate the two sets of States should be deferred. As an
alternative he suggested some system of periodic Durbars for
the discussion of matters of common concern.!

Malay Nationalism and Federalism

By the close of the nineteenth century effective political con-
trol had passed into the hands of the British, and economic con-
trol into the hands of the British, the Chinese, and the Indians.
So weak had the Malay Rulers become that they had to give
their consent to the formation of the FMS, and subsequently
they had to acquicsce in any change as Jong as their traditional
status, dignity, customs, and culture were preserved. To these
demands the British agreed, and in addition they assured the
Rulers and the Malay aristocracy a handsome revenue from the
economic prosperity of the land. This new wealth enabled them
to send their sons to study in Cairo, Beirut, and Mecca where
they came in contact with Arab nationalists.*

But any spark of nationalism with which returning students
from the Middle East might have been inspired met with frus-
tration, since the government prohibited open political activ-
ities. Hence, whatever nationalist aspirations there were, they
had a limited outlet, such as literary associations, small debating
circles, and privately circulated magazines, waiting for the
dawning of a more sympathetic political morning.*

No less inimical to the growth of Malay nationalism was the
British policy of paternalism. Tllustrative of this policy was the
foundation of the Malay College at Kuala Kangsar in 1905 to
prepare the sons of the Malay aristocracy for the Malayan Civil
Service (MCS). But their small number was insufficient to have
much influence on the course of events. This move coincided
with the policy of excluding from the Malayan Civil Service, in
1904, all other non-European British subjects.* Preference was
also being given to Malay boys in most government English and
trade schools, especially in the award of scholarships and free

1 Wilson Report. p. 34,

* Siloock and Aziz, op. cit, p. 8. * Ibid.

4 Letter from Tan Cheng Lock to F. G, Carnell, Malacca, 21 January
1954, Also letter from G. 1. Taye to F. G. Carnell, Malacca, 16 January
1954, and Straits Settlements, Proceedings of the Legistative Council (14 April
19241, p. B 33.
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es.! Obviously, these measures were means of guarantecing
obs for the male relatives of the Sultans in particular, and for
the Malays in general, and of making them active participants
in the execution of the federal scheme.

As for the ordinary kampong dwelless, it would be no exag-
tion to assume that they knew little, if anything, about
fairs in high places, or that they would care much, if they did.
T hey were contented people, largely self-supporting and un-
specialized, living in village communities based on the tradition
of mutual help and disinterestedness in excessive wealth. They
lived a life of leisure and saw no attraction in the competitive
iddle-class world of trade, estates, and mines.* The whole pic-
ture was a complacent Malay society, polarized with an aristo-
ic ruling class at one extreme and the peasants at the other
and a distinct absence of an articulate middle class in between.
Throughout Malaya there was no political cohesion among
the Malays, no willingness to organize, and no spirit of co-
operation among the States.® There was no Malay leadership,
no drive to form Malay political partics in spite of Chinese
tical and cconomic activitics which were suspected of estab-
g an imperium in imperio in Malaya but with loyalties in
a. Instead, the Malays placed their reliance on the British,
who, under the High Commissioner, Sir Cecil Clementi, gave
rity to the checking of the power of the Chinese community
rather than to the promotion of communal co-operation in mat-
ters of politics and administration.*
But the “winds of change’ gradually awakened the Malay
m his political slumber. The spread of Japanese pan-Asian-
and the militant anti-colonial nationalism that inspired the
ays of Indonesia gave rise to the emergence of Malay asso-
tions and unions between 1937 and 1939. A Malay leader
s found in the person of Tengku Ismail, a Malay lawyer, and
i hip the first exploratory pan-Malayan con-
ce of Malay associations and unions was convened in Kuala
mpur on 6 August 1939. The second conference of December
0 in Singapore marked a major milestone in the history of
he Malays in politics, since it was the first Malaya-wide polit-
Tan Cheng Lock, A Gollection of Speeches and Writings (Singapore, n.d.),
ilcock and Aziz, op. cit. p. 2.

“Thomson, op. cit. p. 308.
Burcell, Malssa: Commanist ar Fhis?; 5. 40,
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ical gathering. The Japanese invasion brought further political
development to a temporary halt.! But with the return of the
British and the re-introduction of the concept of a united Ma-
laya in the form of another Malayan Union, the Malays plunged
into politics in earnest under the leadership of Dato Onn bin
Ja‘afar.

¥ Radin Soenarno, op. cit. pp. 15-16.
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The Anglo-Malay Compromise

At a meeting at King’s House in Kuala Lumpur in July 1946
the Sultan of Perak, on behalf of the Sultans, handed to Sir
Edward Gent a rough draft of constitutional proposals which
had been jointly prepared by the Sultans and UMNO. A Work-
ing Committec was immediately organized on a tripartite basis
with six representatives of the British government, four of the
Rulers, and two of UMNO to examine these proposals in de-
tail and to work out fresh constitutional arrangements that
would be acceptable to the Malays, and which would also
preserve the fundamental objectives of the British government,
namely:

The establishment in Malaya of a strong central government with
control over all matters of importance to the progress and welfare
of the country as a whole, and the creation of a form of common
citizenship which will be open to all those who regard Malaya as
their real home and as the object of their loyalty.!

The non-Malay communities were not represented in the
discussions. It was argued that the Malays were the indigenous
inhabitants of the country, and that they had no other home-
land than Malaya. To invite representatives of other bodies or
communities, which contained very large numbers who might
not qualify even for the liberal Malayan Union citizenship,
would have been not only unjust, but would have also made it
more difficult, if not impossible, to reach agreement. There was
also considerable doubt about the workability of a government
drawn from the various communities. Moreover, any attempt
to replace the traditional government machinery of the Malay
States by a new one based on elections in order to accommodate
the non-Malays was to court disaster and chaos from which only
the communists would benefit.? Nevertheless it was recognized
that since Malaya was not the result of the efforts of the Malays
alone, it would be equally unjust to make final decisions with-
out prior consultations with representatives of the Chinese,
Indian, and other communities, who had made Malaya their
Permanent home and the object of their loyalty.®

* Ibid. No, 9 (January 1947), p. 197,
* Silcock and Aziz, op. cit. pp. 33—
» British Malaya, Vol. XXI, No. & (D.-cemher 1946), p. 118.
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The Working Committee met for the first time on 6 August
1946, and sat until the 16th of the same month. Tt went into
recess over the Hari Raya holidays, reconvened on 6 Septem-
ber, and continued in session until the 28th of that month when
another recess was taken to enable the Malay representatives
to consult their principals. The third meeting lasted from 11
October until 1 November. During the suecceding ten days’
interval all the parties concerned had a final opportunity to
give full consideration to the Committee’s recommendation as
awhole. On 11 November the Committee met for the last time,
and concluded its discussion with the signing of the Report on
the 18th.!

From the outset it had been agreed by the Committee that
no interim or progress reports were (o be issued, Tt was, there-
fore, not until the publication of the new Clonstitutional Pro-
posals on 24 December 1946 that the terms were publicly
known.

Bricfly, the Malayan Union was (o be abandoned for a fed-
eration, called ‘Persckutuan Tanah Melayu® or “The Federa-
tion of Malaya'. Its territorial extent was that of the Malayan
Union. The document recognized the central government au-
thority in all matters of importance to the country as a whale,
but at the same time it preserved the individuality of the Malay
States and of the Settlements, and respected the dignity, pr
tige, and jurisdiction of the Rulers in all purely Muslim and
local affairs, The British government and cach one of the Rulers
were to enter into new State Agreements which would super-
sede all previous agreements and restore to Their Highnesses
internal sovercignty in their respective States. In place of a
Governor acting under the jurisdiction of the British monarch,
the chief British official was to be a High Commissioner acting
under the authority of the Rulers-in-Council. He was to have an
Exccutive Council with administrative functions throughout
Malaya in federal matters. The Central Legislature, com-
prised of 14 official and 34 unofficial members besides the High
Commissioner as President, was to have power to leg) slate on
all matters of policy or administration common to the States

* Malayan Union, Gonstitutional Proposals for Malaya: Report of the Working
Gommittee Appointed by o Conference of His Excellency the Governor of the Malayan
Unian, Thair Highnosses the Rulers of the Malay States and the Representaties of the
United Malays National Organization (Kuala Lumpur, 1946). (Subsequently
referred to as Cunstitutional Proposals for Malaya.)




_ and Settlements. The unofticial members, representing cco-
~ nemic and racial interests, would be nominated by the High
| Commissioner until a system of elections could be established.
| Bach State was to have a Legislature, called the Council of
r State, with powers to lgg slate on all matters not reserved to the

central authority. An innovation was that cach State was to
" have a State Executive Council on the Johore model to advise
the Ruler. There would also be a Majlis Raja-Raja Negri
Melayu or Conference of Rulers, which was to meet whenever
necessary to enable the Rulers to keep in touch with important
federal problems, to consult with onc anather, and to have
regular exchange of views with the High Commissioner, par-
ticularly on matters of immigration.!

The Malayan Union citizenship proposal was withdrawn and
re by a new Federal citizenship which was decidedly in
favour of the Malays.*

For the British government the Report of the Working Com-
‘mittee was a resounding victory. The old distinction between
the FMS and the Unfederated Malay States was at last re-
solved. The federation plan gave the central government of
Malaya nearly all the wider powers needed for a strong and
efficient administration conferred by the Malayan Union plan,
and yet it respected the personality of the States as distinct
federal units. The novelty of this system was that the British
government would still rule supreme over a unificd Malaya
iﬁmugh the “Adviser” system and the exceutive powers of the
High Commissioner.® The pity was that this sensible and prac-
tical outcome should not have been reached amicably, by ade-
quate consultation with all concerned, instead of using dicta-
| torial methods to rush through a ready-made plan.

The Left-Wing Parties and the
Constitutional Proposals

In default of even lukewarm support from the non-Malay
ﬁmﬁu who stood to benefit from the Malayan Union
W, the British government yiclded to the pressure of the

lays and their European supporters. The Malayan Demo-
Ibid. passim.
= .lig‘id. P23,
n&gﬂ!. par. 4 and clauses 6, 8, 17, 55, 57, and 58 of Appendix A,

tion Agreement.
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cratic Union (MDU), formed by the Chinese professional cla
in December 1945, even opposed the plan on the ground th
its proposals were undemocratic and that Singapore should n
be excluded from the Union. There was a marked apathy ¢
wards backing up the British government against the Malays.
the non-Malays felt that it was against their interest to get i
volved in the dispute, they must have failed to see that, in
difficult situation, the British government had offered them tl
most advantageous proposition.

But the formation of the Working Committee and the sul
sequent publication of its Report changed these attitudes. T]
chief weight of the opposition came from the MDU-backe
Council of Joint Action (CJA), formed in Singapore in Decer
ber 1946 with Tan Cheng Lock as its President, and John Ebe
a young Singapore Eurasian lawyer, as its Secretary. It estal
lished as the basis of its policy and aims:

(i) A united Malaya inclusive of Si e, (ii) Responsible se
government through a fully elected central Iegﬁ[amre for the wh
of Malaya, (iii) Equal citizenship rights for all making Malaya the
permanent home and the object of their undivided loyalty.!

While leaders of the GJA were touring the country to co
demn the Working Committee and all its deliberations, MD
principals were negotiating with spokesmen of the Malay N
tionalist Party (MNP), an extreme left-wing Malay par
founded by Dr. Burhanuddin in November 1945, to unite wi
the CJA in the struggle against the implementation of the co
stitutional proposals. The MNP assented on condition that tl
following principles were added to the objectives of the CJ:

(i) The Malay Sultans to assume the position of fully sovereis
and constitutional Rulers, accepting the advice not of the Briti
Adviser, but of the people through democratic institutions, (ii) M
ters of the Muslim religion and Malay custom to be under the so
control of the Malays, (iii) Special attention to be paid to the a
vancement of the Malays.?

At a conference in Kuala Lumpur two days before the pul
lication of the Report of the Working Committee, the A
Malaya Council of Joint Action (AMCJA) was formally ina
gurated with the six principles outlined above as its platforr

! Tan Cheng Lock, Malayan Problems, op. ¢
Ching, “I'he Chinese in Malaya’, Pacific Affairs, V

1948), pp. 291-5.
* Silcock and Aziz, op. cit. p. 36.
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Almost i ly, however, arose when Tan
Cheng Lock was elected chairman. The Malay clement in the
MNP resented the leadership of a Chinese and broke away,
leaving the AMCJA with some 400,000 members. This number
represented the MDU, the Malayan Indian Congress (MIC)
formed in August 1946, the Malayan Democratic League,
twelve Women’s Federations in Malaya, the Malayan People’s
Anti-Japanese Ex-Service Comrades’ Association, and the
300,000-strong Pan-Malayan Federation of Trade Unions
(PMFTU).!

Meanwhile the dissenting MNP had found an ally in the ex-
tremist, communist-dominated Angkatan Pemuda Insal (API).

| Together they travelled throughout Malaya to register as many

associations as they possibly could under a Malay banner in
order to be in a bargaining position in a new Malay Council-
AMCJA alliance. Their cfforts resulted in the formation of
Pusat Tenaga Ra’ayat (PUTERA) in February 1947, Among
its members were the MNP, API, the Peasants’ Union, the
Angkatan Wanita Sedara, and cighty other smaller associa-
tions. Besides the six principles of the AMCJA, PUTERA had
four other points in its operational policy. These were:

(i) That Malay should be the official language of the country, (ii)
That foreign affairs and defence of the country should be joint re-
sponsibility of the Government of Malaya and of His Majesty’s
Government, (iii) That the term “Melayu” should be the title of any
citizenship or national status in Malaya, (iv) That the national flag
of the country should incorporate the Malay national colours (i.e.
the Indonesian red and white).*

The PUTERA-AMCJA alliance estimated their total mem-
bership at about 600,000% representative of all of Malaya’s polit-
ical bodies outside the aristocratic UMNO and the MCP, and
on this basis they claimed to be the rightful representatives of
the people. They announced that the constitutional proposals
were not acceptable to them in view of the undemocratic man-
ner in which they had been drawn up.

But the Working Committee had promised that ‘before final
conclusions are reached, there will be consultations with repre-

* For party-membership see PUTERA and AMGJA, The Peopie’s Con-
Stitution for Malaya (Kuala Lumpur), 1947), p. 3.

* Silcock and Aziz, op. cit. p. 37.
* PUTERA and AMCJA, op. cit. p. 4.
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sentatives of all those . . . and only . ., those, who regard Malaya
as their real home and the object of their loyalty’.! In order to
implement this provision the government appointed a Con-
sultative Committee of ten unofficials under the chairmanship
of H. R. Cheeseman, the Director of Education. It was in-
structed to receive representations cither verbally or in writing,
and not to make any decisions. Its function was to serve as.a
‘means of communication between interested individuals or
groups in Malaya and the Governor of the Malayan Union and
his Advisory Counc

The PUTERA-AMCGJA alliance, however, raised objections
to these measures. They took the promised consultations to
mean ‘direct and full discussions’ with the government, and
rejected as a channel of communication this small sub-commit-
tee of unofficial members of the Advisory Council, who had
neither exccutive authority nor any influential voice in the shap-
ing of government policy. In these circumstances they consid-
ered it uscless to present their views 1o the Committee. They
called upon the British government to dissolve the Consultative
Clommittee and to replace it by an clected constitutional coun-
cil to draft and to submit to the government a new democratic
Malayan constitution.?

But the government did not dissolve the Consultative Com-
mittee, and PUTERA and AMGJA, therefore, withheld their
views. The result was that very little criticism on the Report of
the Working Committee

After the Advisory Council was sumrul that the plmlgv to
have “full and free consultation with all interested partics’ had
been complied with, certain amendments were proposed to the
original tripartite \\ orking Committee. In turn this Committee
reported their decisions to a Plenary Conference of the govern-
ment, the Malay Rulers, and UMNO. Lastly, the approval of
the British government was sought, and the Revised Constitu-
tional Proposals was published in July 1947.4

From the Malay point of view the new constitution was ‘the
crowning glory of the Malays’ eighteen months struggle to pre-

1 Malayun Union, Gnm’uh:lmnnl Proposals for Malaya, p. 10, par, 27.

2 Britush Malaya, Vi 1 (February 1947) i 15 n

3 Tun Cheng Lu(k Rlumu l'mbmm op. cit. pp.

4 Great Britain, Federation of Malaya: Summary of Rmml Canmmtm:ml Pro-
posals, Cdl. 7171 (London, 1947).
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serve their own country”.! To the non-Malays, particularly the
m_unrsc, it meant a continuation of the discredited imperial-
j’nc policy of divide and rule, which was aimed at separating
the racial parts of the plural society into antagonistic camps of
alays versus non-Malays with the British holding the balance.
hey de Ted bl

that a constitutional asse clected by the
people or a royal commission be charged with the framing of a
~ pew constitution.*

In April 1947 PUTERA and AMCJA appointed a committec
‘to draw up their own version of constitutional proposals. The
committee produced a document, called “The People’s Con-
stitution for Malaya’, which was presented and unanimously ac-
cepted at two [ull conferences of the two organizations. The
‘document contained a number of noteworthy features. Of par-
ticular significance was the substitution of the Working Com-
mittee’s citizenship by a nationality, termed ‘Meclayu’. It was
ued that the Working Committee’s citizenship was deficient,
ecausc it declared allegiance to Malaya to be out of place.® and
this would make it possible for the Consul of a forcign state to sit
n the Federal Legislature as a citizen.' Melayu nationality,
ever, would preclude such a situation from occurring, be-
se it would carry with it the duty of allegiance to the Federa-
n of Malaya.? The Chinese-Eurasian concession to the choice
“Melayu’ as the name of the proposcd nationality and the
ntion ol the Malay Rulers as joint constitutional monarchs
i h the British Crown scemed to be more than offset by the
n ol any reference to immigration, and by the agreement
an elected and sovercign Federal Legislative Assembly,
reby the Malays would certainly be squeezed out of any
ective say in the government.®
As a further protest against the Federation proposals Tan
Cheng Lock staged a one day hartal in Malacca on 9 September
7. Apparcntly pleased with the result, he persuaded the
linese Chamber of Commerce to stage an all-Malayan hartal
draw the attention of the British government to the defects of
Proposals. The 20th of October, the date of the reopening

ish Malaya, Vol, XXII, No. 5 (September 1947), p. 254.
 The Times (Londan), 27 Augus

ayan Union, Consttutions] Pmpaml.r for Malaya, p. 25, par, 89,
I"U’I'ERA and AMCJA, op. cit. p. 17. ’

! &ﬁ p. 11, Sectian 2.
p. 32 Section 24.
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of the British Parliament, was chosen as hartal day. The Ma-
layan Communist Party (MCP) with its usual adaptability
came forward in support of the People’s Constitution and by
‘coincidence’ it decided to stage a protest against the Federation
proposals on the same date as that of the Chamber of Com-
merce’s hartal. This collaboration contributed a great deal to
the success of the operation ‘hurt-all’, the name by which this
incident became popularly known. A general fear of future re-
prisals forced even the Muslim Association in Kuala Lumpur
to close its shops. But in Johore the hartal failed, while on the
cast coast it was a complete fiasco. The Indian Muslim com-
munity in Penang sided with the Malays, and continued to
work on hartal day. Nevertheless it was an established fact that
the combined MCP-Chinese Chamber of Commerce action
inflicted a great loss on Malayan trade.

As the announcement was made in the British House of Com-
mons that the Federation of Malaya would be set up soon after
January 1948, Chincse hopes of changing the constitution
rapidly faded away, but Tan Cheng Lock was still highly op-
timistic. As late as 18 January, after a stormy meeting of
representatives of the Chinese Chamber of Commerce from all
over Malaya, he announced that the Chinese would boycott
both the State and Federal Legislative Assemblies under the
new Federation.?

In this ominous atmosphere a solemn ceremony took place
at King’s House in Kuala Lumpur on 21 January 1948. The
Malay Sultans, and Sir Edward Gent on behalf of the British
government, placed their signatures on the treaties which ended
the ephemeral life of the much maligned Malayan Union, and
prepared the way for the emergence of the new Federation on
1 February 1948,

3 British Malaya, Vol. XX11, No. 8 (December 1947), pp. 302-3.
5 Thid. Vol. XXII, No. 10 (February 1948), p. 334.
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The Federation of Malaya Agreement

.NEw political superstructure raised by the Federation of
aya Order in Council of 1948 in Malaya covered the nine
States and two of the three Straits Settlements, Penang
Malacca. Singapore remained a separate¢ Crown Colony
side the Federation in deference to the fears of the Malays
it they would be dominated by the Malayan Chinese if
gaporc’s one million Chinese acceded to Malaya.

he dominant single feature of the new constitution was the

Executive Council, and a Federal Legislative Council.
High Commissioner was to preside over both Federal
ils. It was his special responsibility to protect the rights of
: Federation, to safeguard the finances of the Federal govern-
tand the special position of the Malays, and to exercise the
ative of pardon in respect of the Settlements. He was
the power to delegate federal executive functions to the

e State governments, He also had ‘reserved power’ to give
to any Bill which the Federal Legislative Council might
1o pass in reasonable time, whenever he might consider it
to do so in the public interest.!
e Federal Exccutive Council was there to aid and to ad-
¢ High Commissioner in the exercise of his functions, and J
¢ High Commissioner was free to act contrary to its advice.®
owing the colonial tradition the Council consisted of 3 ex-
embers, i.c. the Chiel Secretary, the Attorney-General,
the Financial Sccretary, a maximum of 4 official members,
L ini of 5and a i of 7 unofficial members;

t Britain, The Federation of Malaya Order in Counil, 1948, Statutory
vﬂ 1948, No. 108 (London, 1948), Second Schedule, Parts 11, 111,

Second Schedule, clause 32.
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all the official and unofficial members were appointed by the
High Commissioner.

The Federal Legislative Council was another colonial relic.
The 3 ex-officio members of the Executive Council were among
its members; the 9 Presidents or Mentri-mentri Besar of the
State Councils and the 2 representatives of the Settlement Coun-
cils were State and Settlement members; and the remaining 11
officials and 50 unofficials were all appointed by the High Com-
missioner. In the first Federal Legislative Council all the 11
officials were Europeans, and of the 50 unofficials 22 were
Malays, 14 Chinese, 7 Europeans, 5 Indians, 1 Lurasian, and
1 Ceylonese.! This distribution gave the Malays an overall total
of 31 seats, i.c. 22 unofficials plus 9 Council of State representa-
tives, and thus the largest racial minority in a Council of 75
members.

There was a curious provision that, without being a Federal
citizen, a British subject was eligible for membership in the
Federal Legislative Council, whenever the High Commissioner
considered such an appointment desirable.

The colonial practice of appointing members of the Councils
became the chief target of the critics of the Federation Agroe-’
ment. To Tan Cheng Lock such members were mere ‘hirelings
and darlings of King’s or of Government House’* since they
represented nobody but themselves, and as appointees of the
High Commissioner it was natural that they should become
mouthpieces of the High Commissioner and function as mem-
bers of the government. Tan Cheng Lock also deplored the ab-
sence of any organic connexion between the two Federal Coun-
cils. He said that the Exceutive Council should reflect the voice
of the people and that it should be capable of developing into a
Ministerial system, whereby the political responsibility for ad-
ministrative departments of government could be progressively
granted to the clected members of the Legislative Council.®
Admittedly this would be the ideal arrangement, and the prog-
ress of political advancement was, perhaps, disappointingly
slow. But the Federation of Malaya Agreement did stipulate at
least that ‘as soon as circumstances and local conditions will

1 British Malaya, Vol. XXII, No, 11 (March 1948), pp. 352-3.

2 Great Britain, The Federation of Malaya Order in Gouncil, 1948, Second
Schedule, clause 40.

3 Tan Cheng Lock, Miscellaneous Speeches (Malacea, n.d.), p. 14.

4 Ibid. p. 15.
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t, legislation should be introduced for the clection of mem-
the several legislatures™.

tizenship, which is discussed in greater detail below,? was

de available to all who regarded Malaya as the object of their

-, but under stiff qualifications, distinctly in favour of the

gration was made a federal subject, but it was also
that the High Commissioner should consult the Rulers-
nference on immigration matters, particularly when any
r change in policy” was contemplated by the Federal gov-
ent. If the majority of the Rulers objected to such a change,
if the High Commissioner disagreed with such a decision,
uestion would be referred to the Federal Legislative Coun-
debate on such a resolution the ex-officio members were
participate, but only the unofficial and State and Settle-
‘members were allowed to vote.? Since the racial composi-
of those allowed to vote had been so designed that the
s had a slight preponderance over the non-Malays, the
could accept or 1] jject a resolution on a major change
olicy on immigration, if they voted unanimously.
closer examination, however, the real power over immi-
n seemed to rest with the High Commissioner, because the
titution gave him discretion to determine what constituted
jor changc in pohcy on immigration. The constitution
it as ‘any change in policy except a change which, in
on of the High Commissioner, is too unimportant to
consultation with Their Highnesses the Rulers’.*
the decisive factor in relegating the States and Settle-
to a subordinate position in the federal structure was the
nt ficld of finance, in which, according to Wheare,
xvncra.l and regional govrrnmcms must each have under
lent control fi ial resources sufficient to per-
its exclusive functions. Each must be financially co-ordi-
ith the other”.5 The Federation of Ma.laya Agreement
mot be said to contain financial provisions on these lines. .

\t Britain, The ig/zmtmn of Malava Order in Gouncil, 1948, Second

77()3)Fedemlmn(af Malaya Order in Council, 1948, Second
an
®).
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Instead, it ensured the financial supremacy of the central gov-
ernment by the continuance of the colonial system of unified
finance.

Centralizing Tendencies of the Emergency.

By the end of 1947 it was apparent that political opposition
to the new Federation of Malaya Agreement had failed to
materialize in any strength and that the glittering prizes that
were almost in the hands of the MCP in September 1945 had
faded into the lmbo of an indefinite future.

Early in 1948, therefore, the MCP decided to resort to open
war to overthrow the government and to attempt to set up a
Malayan Communist Republic in the name of national libera-
tion. This decision was reached after the Communist parties of
Asia held three conferences in Calcutta in February and March
1948. There were delegates from Malaya, Russia, Australia,
and many other countries, It appearcd that there were instruc-
tions from Moscow to synchronize communist action in South-
Fast Asia with the final communist assault in China.?

The MCP strategy in Malaya followed the general pattern
of Mao Tse Tung’s tactics against the Kuo Min Tang in China,
i.e. to spread communism first among the peasantry, and then
to conquer the towns from the countryside.® A supply of food
was, of course, essential and its obvious source was the thousands
of Chinese who were scattered all over the countryside and at
the jungle fringes, growing rice and vegetables, and rearing pigs
and poultry. Active support from this squatter population was
indispensable to the success of the communist campaign.

It was clear that the danger did not involve the States in-
dividually, but the Federation and Singapore as a whole. Tt
was also clear that the threat did not come from merely some
5,000 communists or bandits, but from a worldwide insidious
movement bent on the destruction of democracy. The struggle
against the terrorists was not simply a military problem, but one
which embraced the entire civil administration and the whole

+ See Chapter IX.

4 Cireat Britain, The Fight Against Gommunist Terrorism in Malaya (London,
1953), pp. 7-8. The British Surcey, Main Series No. 39 (June 1052), pp. 7-10.

1 Brimmell A Skort History of the Malayan Communist Party (Singapore,
1956), p. 19

3 Corry, op. cit. p. 28.
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6 wean the China-born Chinese from China and Chinese poli-
.and encourage them to transfer their love, for the good of all
ed including themselves, to Malaya, which should aim at
ning to full dominion status within the British Commonwealth
Empire, through the organization of the Malayan Chinese
.., with a view ultimately to merging it in or affiliating it
‘a Malayan National Unity League . . . to embrace all races.!
But before the plan could crystallize, a group of twenty-one

munal leaders met at Dato Onn’s residence in Johore Bahru
ecember 1948. Among those present were Dato Onn him-
Tan Cheng Lock, Thuraisingham, Malcolm MacDonald,
Roland Braddell. The mecting adopted a resolution to ap-
a committee, subsequently known as the Communities
‘Committee, composed ol leaders of the communities

ine the sources of racial ism, and to rec 1

‘One of the principal objects of the Communities
Committee is to bridge the yawning gulf that now exists
the communitics . . . Obviously then we shall have to
uarely the causes for this gulf, one of which, I take it, is
resent Constitution of the Federation of Malaya.” The
ese had been dissatisfied with the political dominance
by the Federation of Malaya Agreement to the Malays, a
on whom the Chinese looked down as an ill-educated and
, on the other hand, deeply resented
the Chinese were playing in the Emergency. They
upon the Chinese as “birds of passage’ without perma-
nt roots and abiding loyalties to the country which they de-
only to exploit.t

this was the substance of the problems which faced the Com-
es Liaison Committee when it met for the first time in
g in January 1949, The Malay community was repre-
by Dato Onn bin Ja‘afar, President of UMNO and Men-
of Johore; Dato Panglima Bukit Gantang, Mentri

Cheng Lock, A Collection of Correspondence (Singapore, n.d.), pp.

bin Tadin, ‘Dato Onn, 1946-1951°, Journal of Southeast Asian
Vol 1, No. 1’ (March 1960), p. 71.
m Tan Cheng Lock to the Chairman of the Communities
‘Committee at Kuala Lumpur, Malacca, 6 May 1949.
Times (London), 21 September 1949,
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Besar of Perak; Inche Saleh Hakim, member of the Selangor
Legislative Council; Dr, Mustapha bin Osman, a Malay leader
in Kedah; and Inche Zainal Abidin bin Haji Abbas, Secretary-
General of UMNO. The Chinese side was represented by Mr.
Tan Cheng Lock of Malacca; Dr. Lee Tiang Keng of Penang:
Mr. C. C. Tan, a member of the Singapore Legislative Council;
and Mr. Yong Shook Lin, a member of the Federal Legislative
Clouncil. Other members were Sir Roland Braddell, and Mr.
E. E. C. Thuraisingham, who acted as chairman of the Com-
mittce. Me, Malcolm MacDonald, the British Commissioner-
General for South-East Asia, attended as an obscrver.

Following a series of meetings in Johore Bahru, during which
the political aspects of the communal problems were diseussed,
the Committee issued a statement of agreed views that ‘the aim
of the Federation of Malaya should be the attainment of sell-
government with sovercign status, and the cr cation thercin of a
Malayan nationality’.! As the first step towards this goal the
Committee agreed that early consideration should be given to
implement the desive of the British Crown and the Malay
Rulers as expressed in the preamble of the Federation of Malaya
Agreement, i.e. that s soon as circumstances permit legislation
should be introduced for the election of members to the several
legislatures within the Federation.®

In order that the significance of clections be properly com-
prehended and understood by the people, the Committee urged
that as far as possible elections to the Federal Councils should
be preceded by elections to the local, State, and Settlement
Clouncils. Further, it recommended that the teaching of the
Malay and English languages should be made compulsory in
all government and government-aided schools. On the thorny
subject of citizenship it was agreed that the citizenship provi-
sions in the Federation of Malaya Agreement should be recon-
sidered in order that all those who would subscribe to the
building of a Malayan nation be brought within the fold of
Tederal citizenship.®

Communal politics 1. 1n January 1949 Tan Cheng Lock an-
nounced a plan for the formation of a Malayan Chinese Asso-

1 Ibid. 19 September 1949,

# Ibid. 20 September 1949, For the provision for the clection see Great
Britain, The Federation of Malaya Order in Council, 1948, Second Schedule,
Preamble, p. 46 and above, p. 00.

3 The Times (London), 19 September 1949,
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ciation (MCA) on a pan-Malayan basis.' The government
lcomed the idea, since such an organization would be of great
ue in fostering a feeling of cohesion among the scattered
ese population, in effecting a working link between the
ernment and the Chinese community as a whole, and in
elping to solve the difficult but important squatter problem.?
At the inaugural mecting of the proposed association in Kuala
pur the following month, Tan Cheng Lock declared that
MCA was established to bring about a feeling of unity
among the Malayan Chinese of all classes and to promote inter-
raci goodvull hdrmuny, and co-operauon.“ He Emp)\iSIZC(l

1 W

mlcy that inter- undu d
establlshcd, particularly between the Mulays and the Chi-

N At the next inaugural mecting of the Malacca branch of
(CA he re-enunciated the non-political basis of the organiza-
tion when he said that, apart from the single-minded purpose
of accomplishing the exclusive good of Malaya and its inhabit-
as a wholc, the MCA was to leave no stone unturned in
deavouring to alleviate the misery 01 Lh(, 500 000 generally
poor, wretched, landless, and st

ughout t.he country, who fulfilled an important role in

oduction in a land which imported more than two thirds of
essential foodstufls.®

ecognizing the great importance of having the govern-
t's COnﬁdencci.n these u"oublous Limcs the MCA stipulamd

uncils, who were then nominces nl Lhc govn nment, shouh[
come automatically officers of the association. It also gave

The idea of a grouping of the Chinese in Malaya is generally associated
g Yew Ko, a former administrator and General in China, who

convinced by his own experience in working with the Chinese in Pemk

Chinese could be made politically canscious after they had

& sense of unity through social work, See Soh Eng Lim, op. cit. p. 41

‘ederation of Malaya, Procecdings of the Federal Legislative Council, 17 beb-

1949, p, B 771.
' Speech  made by Tan Cheng Lock on 27 February 1949 at the inaugural
of the MCA at Kuala Lumpur.

made by Tan Cheng Lock on |1 March 1949 at the Inaugural
g of the Malacca Branch of MCA.
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the government assistance in the immense task of resettling the
thousands of Chinese squatters in the ‘New Villages’. Gradually
the MCA became the vocal instrument of Chinese defiance of
communism, and attracted (0 itself right-wing and KMT sup-
port. But the association had to struggle against the odium
incurred by the Chinese community from the fact that 90 per
cent. of the terrorists were Chinese, and that so many Chinese
civilians were still “sitting on the fence’, It had to fight the
monopoly in government favours claimed by the Malays as
loyal sons of the soil. Thus the MCA became more and more
a political instrument of the Chinese community.

Meanwhile Dato Onn was undergoing a conversion from a
communal politician to a conservative nationalist with inter-
communal views, and he advocated, like MCA’s Tan Cheng
Lock, the creation of a Malayan nationality. This concurrence
of views scemed to be one of the major factors that led to the
formation of the Communitics Liaison Committee. At the pan-
Malayan Congress of UMNO, held at Arau in Perlis in May
1949, the party adopted a new constitution. It was resolved to
allow non-Malays to become associate members so as to pro-
mote the political, social, cultural, and economic advancement
of all the peoples of Malaya, and to co-operate with other or-
ganizations to foster and cultivate communal harmony. Dato
Onn expressed his conviction that it was time for the Malays
“to take the view wider than the kampong view’, unless they
wanted to be losers.!

Dato Onn’s rising star was given added brilliance by the role
he played in the debate over the appointment of a Malay in-
stead of a Buropean to the post of Deputy High Commissioner.
Seven of the nine Sultans rejected Dato Onn’s proposal of hav-
ing a Malay, because they thought it was anomalous to place a
Malay Deputy High Commissioner over the heads of the
Rulers.? But UMNO and the Asian members of the Federal
Legislative Council supported Dato Onn in the controversy,
and although the British government decided to fill the post
with a European, Dato Onn had won the position of the ack-
nowledged leader of the Malays.®

Undaunted, Dato Onn stepped up his campaign for the

* British Malaya, Vol. XXIV, No. 3 (July 1949), p. 266.

+ The Times (London), 29 August 1949,
* Ishak bin Tadin, op. cit. p. 74.
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lization of non-c lism in Malaya. In May 1950 he
Pmentcd to an Emergency General Assembly of the UMNO
lution from the C ities Liaison Committee to bring

bout a uniform mtlonallly legislation throughout the Federa-
on. It failed to receive approval. A second attempt one month
ter also fell through, whercupon Dato Onn resigned as Presi-
dent of UMNO. His example was followed by the entire Cen-
tral Executive Committee of the party. He allowed himself,
however, to be persuaded to return to the party-presidency on
condition that he should be free “to play my part, and you
yours” in the implementation of UMNO’s plans for the
of the Malays.!
- Immediately Dato Onn was back on the trail of non-com-
‘munalism. He proposed to replace UMNO’s communal slogan
Hidup Mclayu” (Long live the Malays) by the non-communal
erdeka’ (Freedom) and the racial “United Malay National
Organization’ by the non-racial ‘United Malayan National Or-
ation”.? But his good intentions failed to win support from
fellow-Malays. It scemed that the time was not ripe for the
. of 1 thinki
- Dato Onn, who was the Member for Home Affairs in the
newly created Member System, appeared to have considered
“himself candidate-premier of a future Malayan Dominion. He
aware of the fact that the British government would not
er power in Malaya to a Malay communal organization.
inking that the British might do so to a Malay-dominated
tional party, he pressed for the admission into UMNO of
Malays who were (i) at least sixteen years old, (ii) Federal
s, and (iii) determined to work for Malayan indepen-
en e.‘ He warned that if UMNO refused to endorse these
posals, he would form another political party, completely
-communal, to fight for an independent State of Malaya,
usive of Singapore, aiming at the well-being and advance-
of the people based on the equality of opportunitics and
‘political, social, and economic rights.t
In order to remove doubt about his real intentions, Dato Onn
ned that under no circumstances would he serve another

. 102
Sjuna 1951, p. 1381. Also Tshak bin Tadin, ap. cit.

A Straits Times, 6 June 1051,
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(erm as UMNO-President alter August 1951, and that he was
prepared to split the Malays, if the communal-minded ones
chose to rally around the Sultans, from whom he expected de-
termined opposition to his plans.! UMNO accepted the chal-
lenge of its leader and refused to concede his demands. Dato
Onn kept his word, and left the organization. In the course of
his parting specch he aid that while UMNO chose to remain
2 communal organization, there must be co-operation with
other communitics to win independence, and he suggested that
his new Independence for Malaya Party (IMP) should become
the rallying point.*

At the inaugural meeting of the IMP in September 1951
Dato Onn reiterated that unity through communal co-opera-
tion was the only road to independence for Malaya. Immedi-
ately the party received an impressive backing. Six of the 14
members of the Federal Executive Clouncil and 30 of the 75
members of the Federal Legislative Council joined the party.
Many Europcans were sympathetic, but some were rather cau-
tious for fear that Dato Onn might favour Malaya becoming
part of a Greater Indonesia.? The MCA and the MIC stood
solidly behind him. Ttis well to remember that, as noted above,*
the MCA was formed primarily to protect the interest of the
Chinese community and to look after its wellare, to preserve
good inter-communal relations and to support the government
in its efforts to maintain law and order. Clearly the organization
was still non-political in character. It was in this vein that Tan
Cheng Lock, who was the chairman of the Inaugural Meeting,
declared in his speech:

T wish to make an earnest personal appeal to the members of the
Malayan Chinese Association throughout All-Malaya and generally
to all Chinese domiciled in this country to give their full and active
support and render all help in every way to the Tndependence of
Malaya Party in co-operation with the members of the other com-
munities to make the newly-formed party a real success and a living
T effoctive force in the shaping of Malaya’s destiny on the basis of
the fundamental principles underlying its avowed primary aims and
objectives.”

A The Times (London), 13 June 1951,

® Tbid. 28 August 1951.

5 Manchester Guardian, 17 September 1951,

+ Above, p. 0.

+ ‘Adilress by Tan Cheng Lock (Chairman of the Luaugural Meeting of
the Independence of Malaya Party), 16 September 1951 at Kuala Lumpur.
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for Tunku Abdul Rahman, the new UMNO-President,
not seem worried about the competitive impact of the
the Malays and the effect it would have on UMNO.
declared that the policies of the IMP were diametrically
: those of UMNO, and made it clear that no UMNO
‘could join the IMP without running the risk of getting
;pelled from the party.!

‘CommunAar porrrics 1. The IMP soon lost the momentum it
d at the time of its inauguration. In spite of its non-
al appeal, it failed to attract the support of the non-
y ities, and was disappointingly unpopular with
Malays. It had been suggested that this failure was due to
y Onn’s leadership and to the dual allegiance of other
in the party. This was obviously a reference to Tan
Lock, President of the MCA.? Carncll believed that the
ity stemmed from IMP’s official label provided by Dato
1's position in the government as a nominated Member for
Affairs, This discredited him and the party he led in the
of the politically conscious, to whom the movement was
t by reason of its official backing.?
for the lack of response from the Malays, it scemed that
0 Onn’s chicf handicap was the fact that he was being re-
bered in the remotest kampong as the founder of UMNO,
not as its opponent. Morcover, by sheer coincidence the
e ‘IMP’ conveyed the idea of ‘fear’ to the politically un-
ticated kampong-dwellers, since, translated from English
into Malay, the word ‘imp’ mcans peri or mambang.
Paradoxically IMP functioned as a catalyst in welding MCA
id UMNO together into an Alliance Party. To the country
scemed nothing unusual about the fact that Tan Cheng
‘Lock, the President of the communal MCA, should be on the
b rm to announce the inauguration of IMP, or that the
ays were members of both UMNO and IMP, or that mem-
ers of MCA were also members of IMP. Dato Onn must have
disappointed, however, at the small number of Malays
came across to him from UMNO. As months passed by he
o found that he was not receiving the promised Chinese sup-

 Miller, op, cit. p. 110

. cit. p. 110,
Purcell, Malaya; Communist or Free?, p, 102,

. G. Carnell, ‘Communalism and Communism in Malaya’, Pacific
f, Vol, XXVI, No. 2 (June 1953), p. 115.




6  THE EVOLUTION OF MALAYAN FEDERALISM

port. Bitterly he reverted to Malay nationalism and began to
hit out at the Chinese describing them as ‘a community which
desires to control the destiny of this country on the ground of
its economic and financial influence’.! Chinese members of
IMP abjected strongly to these remarks, retorted that Dato
Onn was hostile to the MCA, and returned to the MCA where
they became active in linking the MCA with the UMNO and
in wrecking Dato Onn’s political® future. The stage for the
eventual emergence of an UMNO-MCA Alliance, which turned
the MCA into a political party, was subsequently provided by
the Kuala Lumpur municipal elections of February 1952, The
driving force behind the political alignment was the latent hos-
tility between the local branches of UMNO and MCA on one
side and the local branch of IMP on the other. So Colonel
H. S. Lee, the President of the Selangor branch of MCA, ap-
proached Dato Yahaya bin Abdul Razak, chairman of an
UMNO sub-committee in the Kuala Lumpur elections, to join
forces in the fight against IMP. Dato Yahaya viewed the wis-
dom of the proposal with considerable concern, because he was
not sure whether the Malays were ready to walk together with
the Chinese on the political highway. But after a joint com-
mittee mecting of the two parties it was resolved to try the ex-
periment.?

The essence of the strategy was the recognition of the hard
facts of communal living and communal thinking. Both in the
cities and in the countryside the Malays and the Chinese were
living in distinctly segregated localities. It was, thercfore, cor-
rectly assumed that voting would follow the line of communal-
ism. All that was needed then was to put up MCA candidates
in predominantly Chinesc wards and UMNO men in predom-
inantly Malay wards.*

The outcome was a resounding victory for the communal
experiment. Of the twelve UMNO-MCA candidates nine werc
returned. Three MIC candidates contested on IMP tickets, and
two were elected, The twelfth scat went to an Independent, a
Sinhalese, who contested in a strong Indian ward. Not one IMP
candidate was successful. UMNO and MCA were confounded

1 Miller, op. cit.

2 Ibid.

2 [bid. pp. 112-15.

4 F. G. Carniell, ‘Constitutional Reform and Election in Malaya’, Pacific
Affais, Vol. XXVIT, No. 3 (September 1954), p. 222.
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by the success and their leaders wondered whether the same
system would not also work on a Federation-wide basis.

To Dato Onn and his IMP this triumph of communalism
meant a reappraisal of the party’s policy of non-communalism
and its acceptability to the people as a whole. The Kuala Lum-
pur test could have been a representative sample of the opinion
of the communities throughout the Federation. Should this
prove correct, then IMP was on its way out.

To UMNO this victory marked the beginning of a new era.
Since Dato Onn’s defection [rom the party the Malays had been
as good as leaderless, divided, and perplexed, for the new leader-
ship in the person of Tunku Abdul Rahman was still vacillating
‘and uninspiring.! To the MCA and the Chinese community an
UMNO-MCA partnership might well be the gateway to Chi-
nese participation in the administration of Malaya.

Following a series of talks between Tunku Abdul Rahman
:and Tan Cheng Lock, by February 1953 the two parties came
so close that an agreement was reached to set up liaison com-
‘mittees between UMNO and MCA branches throughout the
Federation to plan a common strategy for the 1955 general
elections. Hitherto the MCA had shown no enthusiasm toward
elections, because any system of voting under the restrictive
citizenship laws would result in political subordination of the
Chinese to the Malays. But the Kuala Lumpur experiment
- struck a new note of optimism in the hearts of Chinese political

ers.

- It was at this time that Dato Onn launched a bitter attack
against the Chinese, Speaking at a meeting of the IMP in
Kuala Lumpur, he said that:

- The Malayan Chinese Association and the Chinese Chamber of
G erce were carrying out a plan to make this country the twen-
¢ Chinese province—to owe allegiance to Formosa which was
the nineteenth province. . . . The MCA had assumed the role for-
-merly played by Chinese Consular Representatives and the Chamber
erce by becoming the underground Kuomintang Party and
@8 now dictating the politics of the MCA.?
‘These words unleashed a violent political storm; in the Fed-
ral Legislative Council the issue became the subject of a heated
d prolonged debate. Tan Siew Sin, backed by Tunku Abdul

i
i

% Carnell, “Cos i N ,
, ‘Communalism and Communism in Malaya’, p. 107.
* The Malay Mail, 28 March 1953.
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Rahman, charged that the speech was a calculated effort to
stir up inter-racial discord and hatred. But Dato Onn retorted
that the record of his past was an indisputable testimony to his
consistent non-racial activities, and that the speech in question
was no exception to his non-communal principles. Dato Onn
won the debate with forty against nine, but he lost a friend when
most needed: once and for all he alienated the MCA from
IMP. At the same time he contributed unwittingly to strength-
ening the cohesion within the embryonic UMNO-MCA Alli-
ance, which was destined to become the most powerful political
party in Malaya.!

Communalism and the 1955 Federal Elections

Toward the middle of 1953 the Deputy High Commissioner,
with the concurrence of Their Highnesscs the Rulers, announced
that he proposed to appoint a Federal Elections Committee to
examine the question of elections to the Federal Legislative
Councils. This was a complete reversal of General Templer’s
declared policy that truly responsible local government at the
rural community and municipal levels should be firmly estab-
lished before any political advance at State and Federal levels
was undertaken. Political organizations and individuals were
invited to submit proposals to this Committee for its considera-
tion.?

Earlier the annual assembly of UMNO had met to draw up
draft proposals in anticipation of Federal elections. The pro-
posals called for a Council of thirty-one nominated and forty-
four elected members, which meant a three-fifths elected Coun-
cil. A resolution was also passed urging the government to hold
the Federal elections in 1954, and added that if the government
rejected the proposals, all representatives of UMNO and MCA
would resign from the nominated Legislative Council.® Subse-
quently the Alliance planned to call a National Congress to
which representatives of all parties would be invited, but was
forestalled by an opposition group, which convened an all-party
Malayan National Conference (MNC) in April 1953 in the

1 For the complete debate see Federation of Malaya, Proceedings of the
Fedsral Legislative Gouncil, 6 May 1953, pp. 358-95.

* Tbid, 19 March 1952, p. 12,

* Straits Times, 8 April 1953,
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Kuala Lumpur Town Hall. UMNO and MCA were among
those invited, but they refused to attend.!
A Working Committee, appointed to consider all matters
ssed at the Conference, reccommended, among other points,
mddmg of elections to the State and Settlement Councils by
1955, and to the Federal Councils by the latter part of 1956,
the enlargement of the Federal Legislative Council to ninety,
‘and the setting up of a National Forum to consider steps for
ing the way (o unity and self-government. Although the
commendation called for sixty-four unofficial members to
mrucnt communities and special interests, the Committee was
10 cific about the method whereby these unofficials were
to be elected.?
~ Early in 1954 the Federal Elections Committee—in which
the MNC was in the majority and the UMNO-MCA Alliance
in the minority—published its report. It left the issue of the
ected element in the Council unsolved. The MNC majority
wanted a Council of ninety-two with an elected minority of
forty-four and a ‘proper’ date of election. The minority, con-
of the Alliance and the Pan-Malayan Labour Party,
ed on a Council of onc hundred with a three-fifths elected
rity, and November 1954 as the target date of elections.®
hey argued that a majority of three fifths was the minimum
tio which would enable any party or a coalition of parties,
er successful at the polls, to form an effective government,
id refused to accept any of the Elections Committee’s pro-
4

order to prevent the MNC proposals from being adopted,
¢ Alliance exerted new pressure. They sent a telegram to Mr.
yttelton, Secretary of State for the Colonies, asking for an op-
n ly to present their case. But Mr. Lyttelton refused,

1o give time and opportunity (o others if they wanted to send
tions. . . . But once every opportunity had been given to all

Purcell, Malaya: Communist or Free?, p. 105.
Mx.hym National Conference, mﬁm of the Worlang Committee of the
National Gonference (Kuala Lumpur, 1953), pp. 7-17.
‘ederation of Malaya, Report of the Committee Appointed to Examine the
on of Elaelwn.r to the Federal Legistative Council (Kuala Lumpur, 1954),
3-8 and 23-2.
The Times (Lnndnn), 26 May 1954.
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parties and sections of opinion in the Federation to make known their
views the machinery will not function smoothly and effectively ex-
cept by direct i icted to Their Higl the Rulers
and Her Majesty’s Government whose agreement—and whose agree-
ment alone—is constitutionally required for the introduction of
legislation to amend the Federation Agreement.!

This rebuff made the Alliance leaders the more determined
to fight, and at an emergency UMNO General Assembly in
Malacca a resolution was adopted to demand a fully-clected
Federal Legislative Council instead of a three-fifths majority. A
similar resolution was passed by the MCA. An Alliance delega-
tion sent to London was eventually received by Mr. Lyttelton,
but its petition was not granted.*

" Meanwhile General Templer and the Malay Rulers, in con-
junction with the British government, decided to amend the
provision of an elccted minority to an elected majority of fifty-
two, thereby giving the elected members a majority of six over
the official and nominated members. Lyttelton himself ex-
pressed the opinion that:

There would seem to be advantage in taking some middle course
between the proposals of the Majority of the Elections Committee
for election of less than half the Council and of the Minority who
suggested election of not less than three fifths of the Gouncil. I think
we should be mindful of the importance of creating conditions in
which the elected members would feel fully conscious of their share
of the responsibility for the government of the country.®

But the Alliance leaders were by no means content with this
new concession. A majority of six was in their opinion still too
precarious. Hence after the Alliance delegation’s return from
London they demanded the appointment of a Royal Commis-
sion forthwith to review the question of Federal elections, failing
this they would boycott the elections. No Royal Commission
was appointed, and the Alliance translated its threats into deeds
by ordering all Alliance members to withdraw from the Federal,
State, and local Councils, and to hold demonstrations of protest
throughout the country.*

The government was naturally very concerned about this
turn of events, especially when a united front was so essential in

1 Straits Budget, 22 April 1954, p. 8.

* Thid. p. 9.

* Thid. 29 April 1954, p, 15.

« Thid. p. 3.
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* the war against the communists. There was an urgent need for
- aspeedy agreement. Through the mediation of J. P. Hogen, the
Attorney General, a compromise agreement was reached fol-
ing a dramatic and secret mecting attended by Donald
Gillivray, Tunku Abdul Rahman, Dr. Ismail bin Dato
Abdul Rahman, and Colonel H. 8. Lee on board H.M.S. Alert
the night of 1 July 1954. MacGillivray pledged that he would
ult and act in agreement with the leader of the elected
ajority in filling five of the seven ‘nominated reserve’ scats in
ncil of fifty-two elected and forty-six nominated members.
‘The Alliance accepted the proposal, and on 7 July 1954 the
hoycott was lifted.!
By this time the Constituency Delineating Commission,
ich was appointed in April, had pleted its task. It cre-
fifty-two single member constituencies as required by its
of reference. Special care was taken that no constituency
d State or Scttlement boundaries and that the population
each constituency was about equal. The communal element
completely disregarded, because the Commission believed
it such an arrangement would encourage the several races
form one single community.?
n August the Federation of Malaya Agreement Bill was
d to allow the introduction of Federal elections. This was
d news to the Alliance, but Hogan’s announcement that
tions were unlikely to be held before the middle of 1955 was
isappointment.® Nevertheless, during the intervening period
ambitious political parties had a splendid opportunity to
their strength. At the State clections in Johore and Treng-
1 the Alliance swept the polls, to the consternation of its
rival, Party Negara, which had been founded in March
as a successor to Dato Onn’s ailing IMP.*
MIC was also anxious to take part in the Federal elec-
not on its own, but in partnership with one of the major
al parties. It approached Party Negara, but was refused
t was willing to dissolve and to allow its members to be
bed by Party Negara. MIC then turned to the Alliance
 Ibid. 15 July 1954, p. 9.
eda‘:-u'un oflslé;ﬂ)aya, Report of the Constituency Delineating Commission
I ur, i
tion of islati i
ik g?l_xzyja, Proceedings of the Federal Legislative Council, 18
Times (London), | March 1954.
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and was welcomed as the third member in the communal coali-
tion.

But this increase in membership also meant a corresponding
increase in the complexity of party-problems. Dissatisfaction
and painful breaches of party discipline grew more pronounced
over the racial allocation of scats in the Federal elections. On
the basis of voting strength UMNO demanded no less than 90
per cent. of the seats. Only Tunku Abdul Rahman’s personal
persuasion induced the Malays to drop their claim.! But in the
election manifesto the Alliance partners pledged themselves to
safeguard the special position of the Malays and to uphold the
position of the Malay Rulers as constitutional heads of their
respective States. The manifesto also recognized the existence
of serious problems arising from the presence of a large alien
population, and the necessity of creating unity and a common
loyalty among the communities. But it was also felt that since
a new constitution would have to be drafted for an independent
Malaya, it would be better to leave the detailed study of these
problems to a Special Independent Commission.®

In its election manifesto Party Negara also promised to re-
tain the nine Malay Rulers as constitutional monarchs. It
would introduce a single nationality law so that Malaya “can
sail forward as a compact unit and not like a convoy at sea’. It
gave assurance that through appropriate alien immigration
laws it would prevent the Malays from running the risk of be-
coming ‘back numbers in their own country’. It lost quite a bit
of thunder to the Alliance, however, by choosing a later target
date for independence, and it did itself considerable harm by
making no single reference to the Emergency.®

In the selection of candidates the Alliance took the middle
position between communal expediency and communal har-
mony. Seventeen of its fifty-two candidates were non-Malays in
spite of the fact that only in two of the fifty-two constituencies
were the non-Malay clectors in the majority. The Alliance was
obviously trusting in non-communal thinking and voting in at
Jeast fifteen constituencics. But this risk was the price that had
to be paid for a measure of communal co-operation.

* Straits Times, 16 June 1955.

* Menuju Kearah Kemerdekaan (The Road to : An Alliance Plat-
form for the Foderal Elections (Kuala Lumpur, 1955), pp. 36-40.

5 Siraits Times, 25 May 1955,
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Paradoxically Party Negara secemed to have less faith in com-
munal voting: only one of its thirty candidates was a non-
Malay.

The polling results gave the Alliance an overwhelming vie-
tory of fifty-one scats. The Malay UMNO candidate, Haji
Suleiman bin Haji Ahmad, lost to his Pan-Malay Tslamic Party
(PMIP) opponent in the Krian constituency. All the Alliance
non-Malay candidates were returned by handsome majorities,
although many of them stood in predominantly Malay areas
against Malay candidates. There were 1,280,000 names on the
voting register, and more than one million cast their votes.?

In his first address in the Federal Legislative Council as Chief
Minister, Tunku Abdul Rahman commented on the Alliance
victory in the following words: ‘In the village, town, State, and
Federal elections, it was . . . nationalism that has carried the
Alliance to unparalleled victory. The reason for it is obvious.
Independence is what they want and our party is the only party
that is fighting for it.”*

‘Revivalist nationalism’, invoking the memory of pre-colo-
nial golden ages, could not bring Malaya’s plural socicty to-
gether, because each community had a distinctly different
golden past. But the issue of independence cut across racial
diversities, and provided the deeply divided plural society with
the feeling of homogeneity. This enabled them to rise above the
narrow vision of communalism and to press on as a united front
to win independence from their colonial masters.

The Merdeka Negotiations

In consultation with the High Commissioner, Donald Mac-
Gillivray, the Tunku formed a racial cabinet of six Malays,
three Chinese, and one Indian. The controversial subject of
filling the five ‘nominated reserve’ seats was also amicably set-
tled. The Tunku and the Alliance demonstrated sound Jjudge-
ment by presenting three Chinese and two Indians in order

to achieve a more balanced racial picture in the Legislative

Council.
When Lennox Boyd, the new Secretary of State for the
1 Straits Budget, 4 August 1955, p. 11.
Federation of Malaya, Proceedings of the Federal Legislative Council, 31

August 1955, col. 38.
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Colonies, visited Kuala Lumpur at the end of August 1955,
Tunku Abdul Rahman lost no time in beginning discussions
about self-government and independence for Malaya. Before
leaving, Lennox Boyd assured the Tunku that he would be
ready to hold constitutional talks in London in early 1956, pro-
vided the Malay Rulers were also represented, because, consti-
tutionally, they had to be a party to any constitutional reform.!

At the end of Scptember 1955 the Conference of Rulers
offered the first opportunity for Tunku Abdul Rahman to con-
sult them on the question of independence. This was not an casy
task on account of the apathy of the Sultan of Johore towards
independence. The Sultan had previously declared in a speech
from the throne: ‘Tt is all very well to clamour for Merdeka
and independence, but where are your warships, your planes
and your armies to withstand and repel aggression from out-
side?" Further, in response to Tunku Abdul Rahman’s pro-
posal to Lennox Boyd to abolish the posts of all British Ad-
visers, the Sultan wrote to MacGillivray that he would keep the
Adviser in Johore, no matter what other Rulers might do. He
also wished Johore could leave the Federation and remain
under British protection.®

Tunku Abdul Rahman reminded the Rulers that if they did
not join in the move towards independence, they would be
going against the wishes of their subjects who had put the Alli-
ance into power on the platform of independence. He assured
them that their position as constitutional monarchs would be
safeguarded in an independent Malaya. Eight of the Sultans
then assured him that their views on independence differed
from those of the Sultan of Johore.*

Although the conclusion of the Emergency was not a condi-
tion to the opening of the London talks, Tunku Abdul Rahman
placed it high on his list of priorities. 1In September he offered
an amnesty to the MCP, and this led to the Baling talks in De-
cember between Tunku Abdul Rahman, Tan Cheng Lock, and
David Marshall of Singapore on the government side, and Chin
Peng, Chen Tien, and Abdul Rashid Mahidin on the commu-
nist side. The talks failed, because both parties refused to budge:

' Straits Budget, 8 September 1955, pp. 12-13.
2 Thid. 22 September 1955, p. 16

3 Ibid. 22 December 1955, pp. 10 and 13.

4 Tbid. 29 September 1955, p. 8.,
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Chin Peng was unwilling to lay down his arms unconditionally,
and Tunku Abdul Rahman would not consider giving recog-
nition to the MCP and freedom for its members to pursue the
party’s aims.!

Meanwhile preparations for the London conference were
under way. The Merdeka Mission, consisting of four representa-
tives of the Rulers and four representatives of the Alliance, left
Malaya in January 1956. In order to settle outstanding issues
it was agreed that the two delegations were to travel by boat to
Karachi, and thence by air to London. During the sea journey
all differences were resolved, and the Merdeka Mission arrived
in London as one delegation. This was the only condition which
the British government had set before the final step to self~
government and independence could be considered.

The constitutional talks lasted from 18 January until 6 Feb-
tuary. Two stages of constitutional development were recog-
nized, i.e. an interim period and independence within the
Commonwealth, During the interim period the High Commis-
sioner, on behalf of the British government, must act in accord-
ance with the advice of the Exceutive Council except in matters
of external affairs and external defence. Malayan Ministers
would replace British officers as Minister for Defence and Se-
curity, Minister of Finance, and Minister of Commerce and
Industry. The British also promised to continue financial aid
both during the interim period and after independence. In
return the Federation agreed to stay within the Sterling area.
The Public Service was to be Malayanized, but until local men
were available the Federation wished to retain and to recruit
the services of qualified British officers. In order to mitigate any

 feeling of insecurity arising from the Malayanization pro-
grammec, it was agreed to provide reasonable assurances of em-
ployment and compensation for loss of career.?

_ Inthesecond stage a fully self-governing independent Federa-
tion of Malaya would be responsible for all functions of govern-
ment, The classic office of British Advisers would be withdrawn
subject to the concurrence of the Malay Rulers.

! Miller, op. cit. pp. 185-93. Also Federation of Malaya, The Gommunist
m;_ h;ath: Federation of Malaya, No. 23 of 1959 (Kuala Lumpur, 1959),
H:"Gyut Briuagn, Report by the Federation of Malaya Constitutional Conference

in London in_January and February, 1956, Cmd, 9714 (London, 1936),

PP 4-6 and 9-17.
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In order to examine the ramifications of all these changes it
was agrecd to appoint an independent Constitutional Com-
mission.

The Penang Secession Movement

Francis Light had bequeathed to Penang a frec-port tradition
which, with the passing of years, became so inextricably merged
with the history, the economy, and the life of the Settlement and
its people that the islanders could not be expected to acquicsce
in the new policies of political and cconomic integration from
Kuala Lumpur. When the British Military Administration
(BMA), the Straits Settlements (Repeal) Act of 1946, the Ma-

layan Union Order in Council of 1946, and the Federation of

Malayan Union Order in Council of 1946, and the Federation
of Malaya Agreement of 1948 progressively brought Penang
and Malacea into one political and customs union with the
mainland, Penang’s veaction was swill, Strong protests came
from Penang merchants about the new restrictions and im-
pediments to their trade which they had never experienced be-
fore the Second World War. This prompted Sir Edward Gent,
then Governor of the Malayan Union, to obtain the services
of a neutral arbitrator, Dr. F, C. Benham, Economic Adviser
to the Governor-General. On 12 December 1947 Dr. Benham
met representatives of the Penang mercantile community. In
his subsequent inquiries he discovered that it was the entrepot
trade that bulked largest in the controversy.

As in Singapore there were no import duties on goods enter-
ing Penang, except on alcoholic drinks, tobacco, and petrol. A
wide range of import duties was levied throughout the penin-
sula, but Penang was exempt. It appeared that the core of the
problem lay in the imposition of export duties on rubber,
copra, and coconut oil.! Those present at the meeting with Dr.
Benham urged that the collection of export duties on rubber and
copra coming from the peninsula into Penang should be done
in Butterworth and Prai instead of in Penang. Such procedure
would render unnecessary the weighing and checking of rubber
and copra coming into Penang from Sumatra, Siam, and Bur-
ma. Under existing arrangements this weighing and checking
had to be done in order to make sure that only those quantities,

! Straits Times, 5 June 1948,
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no more and no less, were re-exported duty free. They argued
that these procedures were highly detrimental to the efficiency
and growth of the entrepot trade. Dr. Benham shared their
views, and accordingly he stated in his report:

The entrepot trade does not form a large percentage of the total
trade of Penang, but is a valuable trade from the standpoint of
Malaya and the Empire. It is alleged that some of this trade may be
driven away from Penang by unnecessary restrictions and formalities
which cause delay, expense, and inconvenience.!

He recommended, therefore, that Penang should be restored
to genuine free port status, enjoying the same privileges as
Singapore. This meant the repeal of all existing export duties.
With regard to locally produced rubber, the existing export
duty and cess should be replaced by an assessment levy based
on actual rubber produced in the case of estates of over one
hundred acres, and on a tree basis in respect of smallholdings.
No cess should be levied on locally grown coconuts, since it was
found that local coconut production was about equal to local
coconut consumption. As regards goods that were imported
into Penang and subsequently exported to the mainland, duty
should be paid on the Penang landed value, and not on the
price which the mainland customer had to pay.?

In May 1948 Dr. Benham’s report was tabled at the Federal
Legislative Couneil together with a government statement on
the proposed action to be taken, based on the report.?

By this time the Federation of Malaya had come into being,
and the inclusion of Penang in the political association merely
aggravated Penang’s grievances. The people of Penang com-
plained that throughout the lengthy negotiations Penang and
its sister colony, Malacca, had been given no opportunity to
air their views on the Federation plan. The constitutional posi-
tion of the two colonics had been decided without any reference
to the wishes of the population, just as Singapore was excluded
from the Federation without any reference to that colony’s de-
sires. There was a gencral fecling that ‘Penang had been shab-
blly treated’ and that to break away from the Federation would
be in the best interests of the Settlement.t

! Federation of Malaya, Proceedings of the Fadoral Legislaie ol Feb-
Fuaey 1946 to Tebruary 1949, Appendix No. 17, p.
bid. pp. C J T oibid p. € 192,
* Straits Tmm, 9% December 1948
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At a public meeting in the Penang Town Hall in December
1948 community leaders from Penang and Province Wellesley
agreed by a large majority vote to adopt all constitutional
means for the sccession of the Settlement from the Federation
of Malaya. D. A. Mackay addressed the meeting, saying:

Penang was not consulted in any way when the Federation was
formed. The Rulers of the Malay States were asked to give their
consent, but no citizen of Penang, or any representative body was
consulted. Penang was included without option, and one is forced
to the conclusion that the inclusion of the Settlement of Penang and
Malacca without Singapore was intended as an inducement to the
Malay States to enter the Federation.!

A Penang and Province Wellesley Sccession Committee was
set up under the chairmanship of D. A. Mackay, then Chairman
of the Penang Chamber of Commerce.

Following abortive talks with the Commissioner-General in
January 1949 the Secession Committee decided to bring their
case before the Scttlement Council. An attempt was made by
three Legislative Councillors from Singapore and Kuala Lum-
pur to persuade the Secessionists to defer their action. For this
purpose they flew to Penang alter a Liaison Committee meeting
in Johore Bahru. The Sccessionists listened, but half an hour
before the Council was due to meet they decided to go ahead.*

There was an air of optimism among them. They decided
that a number of the eleven officials would back up the move-
ment, since it was thought to be in their interest to be relieved
from the direction of Kuala Lumpur. They also expected the
majority of the unofficials to lend their support. Discounting
the votes of the three Malay unofficials, they counted on about
twelve votes for secession. The official votes, thercfore, would
decide the issue. They did: all the official members voted against
the resolution.®

Having thus failed in the Settlement Gouncil, the Secession-
ists planned to appeal to London. After a prolonged period of
drafting, the petition was ready in August 1949 for despatch to
the Secretary of State for the Colonies through the High Com-
missioner. But there was to be a further period of delay. The
High Commissioner, Sir Henry Gurney, asked that certain
points in the petition be clarified, and requested the new chair-

1 Ibid. 14 December 1948.

# Ibid. 21 November 1949,
2 Ibid. 11 February 1949,
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man of the Committee, Mr. J. P. Souter, and the Sccretary, Mr.,
N. Ponnudurai, to come to Kuala Lumpur. For the sake of
clarity the petition was re-drafted, and this task took several
more weeks. It was not until October that the document was on
its way to London.!

Meanwhile the Benham Report came up in the Federal Legis-
lative Council. In February 1949 two Penang Bills were taken
through their final stages. The first one constituted the Island
of Penang a free port, and the second provided an asscssment
levy on all rubber produced in Penang. Both Bills were passed
and accordingly Penang became a free port again from 1 April
1949.* Thus the economic argument was removed as a reason
for secession. But the political argument was left unsolved and
the secessionists exploited this to the full.

In September 1951 the Sccretary of State for the Colonies,
Mr. James Griffiths, rejected the two year old petition of the
Penang and Province Wellesley Secession Committee. He said:

Penang’s fate is indissolubly linked with the mainland of Malaya.
It cannot exist in isolation. ... It would, in my considered view, be
a grave political error to attempt to sunder the close relations with
the Malay States, . . . After the most careful study of the petition in
the light of your comments I have come to the conclusion that the
apprehensions of the petitioners are not well founded and that a
case has not been established either for initiating action to change
the status of Penang or for the appointment of a2 Royal Commission
to investigate the question further.®

Answering the contention of the Secession Committee that
the people of Penang had not been consulted on the constitu-
tional arrangements embodied in the Federation of Malaya
Agreement, Mr. Griffith pointed out that the Consultative
Committee did give an opportunity for public opinion in Pe-
nang to express itself on the Federation pl‘()p()sdls

This answer slammed the official door in the face of the peti-
tioners, but it did not stop the movement towards secession.
Admittedly secessionist activities declined during the following
two years under the strain and stress of the Emergency. Then
in September 1953 the Singapore Straits Chinese British Asso-
ciation (SCBA) President, Mr. T. W. Ong, declared that the

* Ihid. 21 November 1949,

2 Federation of Llalayaielgrorzrdxﬁngs of the Federal Legislative Council, 17

February 1949, pp. B. 75
* Straits Tmm 19 September 1951, ¢ Ibid.
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real answer to Penang’s political unhappiness was secession of
both Penang and Malacca from the Federation.! Mr. Heah Joo
Scang, President of the Penang SCBA, also came out in support
of secession, and said that no community would welcome a
break more than the Queen’s Chinese.2 From Johore Major-
General Sir Ibrahim, Sultan of Johore, declared that Malaya
was happier when it consisted of the Straits Settlements, the
Federated and the Unfederated Malay States, and that, there-
fore, ‘Singapore, Penang, and Malacca should be Straits Settle-
ments for ever’.? While the Merdeka Mission was in London in
1956, Penang’s Sir Kamil Mohamed Arifl’ caused quite a stir
when he announced that under any new Federal set-up the
people of Penang wished to remain British subjects.*

But in spite of all these outbursts the sccession movement was
incapable of winning wide-spread support both on the island
and on the mainland. The main reason for this lay, perhaps, in
the fact that the fight against the communists provided such a
strong motive for unity that the people had no time for seces-
sion. But it must be recognized that there were powerful forces
of regionalism, and had it not been for the Emergency the seces-
sion movement could have been more popular and wide-spread.
Federalism in Malaya might then have taken an entirely differ-
ent course.

1 Thid. 22 September 1953. 2 Thid. 25 September 1953,
¥ Ibid. 24 September 1953. * Malay Mail, 20 Janvary 1956,



v
THE MERDEKA FEDERATION

Political Structure before Independence

THE 1948 Federation of Malaya Agreement established a Fed-
eration with a strong centripetal bias. The States and Settle-
ments which composed the Federation were the same cleven
that were brought together in the Malayan Union, but at this
time they were given functions on a federal principle of division-
of-power basis. It must be noted, however, that power was con-
stitutionally weighted in favour of the Federal government.
The High Commissioner and the British Advisers were retained,
and their advice had to be followed by the Rulers. But in prac-
tice the attitude of the British Advisers continued to be coloured
by a romantic-chivalrous determination to preserve the time-
honoured Malay feudal privileges and institutions, The result
was the crystal on of ten separate miniature nations, cach
with separate criteria of citizenship. There were the subjects of
the nine Malay Rulers in the nine British protected Malay
States, and the subjects of the British monarch in the British
Crown Colonics of Penang and Malacca.

In any important policy decision at Federal level the assent
of twelve Legislative Councils was required, i.e. nine in the
Malay States, one in Penang, one in Malacca, and the twelfth
in Kuala Lumpur. Referring to this state of affairs, Lord Og-
more said that ‘nobody can operate with twelve heads’! He
said that the set-up was unwieldy and suggested that an attempt
should be made to get the Rulers to form an electoral college
to elect onc of their number as Ruler of the Federation for life,

e also felt that the first step should be taken towards a closer
association of Singapore and Malaya by making the High Com-
missioner also Governor of Singapore.*

Singapore, the Cocos Islands, and Christmas Island consti-
tuted a separate colony under the 1948 Federation of Malaya

ement. Under the Cocos Islands Act of 1955 the Cocos
Islands became part of the Commonwealth territories of Aus-

g IGhil‘zat Britain, Parliamentary Debates (Lords), 27 February 1952, col. 309,
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tralia. Christmas Island remained part of Singapore until the
passage of the Christmas Island Act in 1958, which joined the
Island to the Commonwealth territories of Australia.

In Bornco two Crown Colonies emerged at this time, i.e.
Sarawak on 1 July 1946 and North Bornco with Labuan on 15
July 1946. The oil-rich State of Brunei remained a British pro-
tected State.

Over all these territories the British government hoped to
establish a measure of uniformity by creating the office of a
co-ordinating agent with the impressive title of ‘Commissioner-
General for the United Kingdom and South-East Asia’.

The Reid Constitutional Commission

T CONSTITUTIONAL INQUIRY 1N MALAYA. Following the
Clonstitutional Conference, which met in London in January
and February 1956, the proposed Commonwealth Constitu-
tional Commission was appointed in the name of Her Majesty
the Queen and in the names of Their Highnesses the Rulers.
The Rt. Hon. Lord Reid (chairman) and Sir Ivor Jennings
were nominated by the United Kingdom, the Rt. Hon. Sir
William McKell was nominated by Australia, Mr. Justice B.
Malik by the Government of India, and Mr. Justice Abdul
Hamid by the Government of Pakistan. For medical reasons
the member from Canada had to withdraw at the last moment.

The Commission was instructed to make recommendations
for a federal form of constitution for the whole country as single,
independent, self-governing unit within the Commonwealth
with a bicameral legislature, and to ensure that the constitution
provided for a strong central government with the States and
Settlements enjoying a measure of autonomy, a common na-
tionality for the whole Federation, and safeguards for the special
position of the Malays without adversely affecting the legit-
imate interests of the other communities.*

With these instructions, Lord Reid arrived in Malaya in May
and the other members in June 1956. Their first step was to in-
vite memoranda from all organizations and individuals who

1 Above, Chapter 1V.
+ Posoration of Malaya, The Constitutional Commission, No. 15 of 1956
(Kuala Lumpur, 1956).
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desired to submit information or views for the Commission to
consider. Altogether 131 memoranda were received.!

That the question of citizenship was most passionately argued
should surprise no one. The Associated Chinese Chambers of
Commerce of Malaya charged that the principle of jus soli had
been thrown overboard by the Federation of Malaya Agree-
ment of 1948, and urged the Commission to make provision for
citizenship by right of birth. It also appealed for a reduction of
the qualifying period of residence from ten years to five for
citizenship by application, the abolition of the language test,
and parity between the Malay, English, Chinese, and Tamil
languages.® But the All-Malay Chamber of Commerce said that
the Federation citizenship laws should not be relaxed until the
non-Malays had proven their loyalty to Malaya.® Malaya’s
12,000 Eurasians claimed that cconomically they were no differ-
ent from the Malays, and hence they also needed to have their
rights safeguarded.® The Pan-Malayan Tamil Association also
urged that all Tamils born in Malaya should be given citizen-
ship automatically.®

Within the Alliance itsell there were moments of difficult and
hard bargaining, during which the unity of the party came
under severe strain. Although in the end a spirit of compromise
and goodwill prevailed, the memorandum to the Reid Com-
mission showed the traces of racial conflicts.® To begin with,
the principle of jus soli was accepted. This seemed to be funda-
mental. Every child born in the Federation after independence
was to be a national of the Federation, But UMNO added a
rider, saying that those born of alien parents in the Federation
after independence should cease to be nationals at the age of
twenty-one, unless they declared their intention to remain na-
tionals of the Federation., However, this would not apply to
those who would have no national status because of such cessa-
tion. MCA and MIC expressed their disagreement with this
rider.

With respect to the large alien population the Alliance pro-

* For a complete list of those who submitted memoranda, see ibid. Ap-
i 7-10.

I, pp. 107-10.
* Straits Budget, 28 June 1956, p. 17.
® Ibid. 3 May 1936, p. 5.

4 Ibid. 30 August 1956, p. 16.

¢ Ibid. p. 15.

® Ihid. 6 September 1956, p, 6,
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posed that any alien was entitled to become a national, if (i) he
was born in Malaya before independence, (i) he had lived in
Malaya for five out of the preceding ten years, (iii) he had
reached the age of eighteen, (iv) he had a simple knowledge of
the Malay language. For aliens who were not born in Malaya
the period of residence should be cight out of the preceding
twelve years, and the language requirement should be waived
for the first year of independence. MIC wanted a waiver of two

years.

Malay should be the national and the only official language
in ten years after independence, but MCA stated that English,
Kuo Yu, and Tamil should also be used in the Federal Councils
for ten years with the permission of the Speaker.

The Alliance had also reconsidered its carlier'suggestion that
the independent Federation should be named Langkasuka.
UMNO now wanted the name Malaysia, while both MCA and
MIC saw no reason for changing the existing name.

The question about the special position of the Malays was
amicably solved. No one questioned the need of the Malays for
protection in order that they might approach economic equal-
ity with the other communities. Tunku Abdul Rahman himself
had declared publicly that on this issue there could be no re-
treat.! Accordingly the memorandum proposed that a reason-
able proportion of lands, scholarships, posts in the public serv-
ice, and business permits should be reserved to the Malays, but
without adversely affecting or diminishing the existing rights
and opportunities of the non-Malays.

The Malay Rulers also submitted their own memorandum.?
In it they proposed that the independent Federation should
have a Head of State, styled Yang di-Pertuan Agong or Maha
Besar. He should be clected by the Rulers from among them-
selves on the basis of seniority as Sultans in their respective
States. I he refused to accept the conditions of office or was dis-
qualified by age or incapacity, his name should go to the bottom
of the list, and the Ruler next in seniority as Sultan should re-
ceive consideration.

After serving as Yang di-Pertuan Agong a Ruler would not
be eligible for immediate re-election. His title would be placed
in a second list in order of accession to the throne. When all the

1 Straits Times, 28 September 1956.
* Straits Budget, 27 September 1956.
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pine Rulers had reccived consideration, all of them would again
be eligible for election to the post of Yang di-Pertuan Agong in
order of their seniority as Sultans in their respective States.

They proposed that the term of office of the Yang di-Pertuan
Agong should be five years, during which his duties in his own
State should be carried on by a regent. The Yang di-Pertuan
Agong would not be paid by his State, but by the Federal gov-
ernment on the recommendation of the Conference of Rulers.
He could resign, and he could also be removed from office with
the consent of the Conference of Rulers, if a two-thirds majority
of either the Upper or Lower House declared that he was unfit
to remain in office.

In addition to receiving memoranda the Commission ex-
amined the constitutional position of the units of the Federa-
tion, visited the States and Settlements, and conferred with the
Rulers, the Mentri-mentri Besar, the British Advisers, the Resi-
dent Commissioners, and the State and Settlement officers.
They held public hearings and numerous meetings of a less for-
mal character.!

By the end of October 1956 the Commission considered that
sufficient information had been obtained to prepare a report
and to make recommendations. Fully aware of the tense feelings
in Malaya, the Commission felt that it could not possibly under-
take this part of its task without running into difficultics, and
finding it also inadvisable to go to England or any Common-
wealth country, it decided to go to Rome. About four months
later the report and the recommendations for the future consti-
tution of the Federation were complete. They were formally
submitted for approval to Her Majesty the Quccn and to Their
Highnesses the Rulers, and then published in February 1957.2

Tue Rem recommenpations. The Commission adoptcd a
large number of the proposals put forward by the Alliance and
the Rulers, but it did not hesitate to suggest recommendations
of'its own. It accepted the Rulers’ proposal to have a constitu-
tional Malay Head of State, chosen from among the Rulers by
the Rulers themselves, as the symbol of the country’s unity and
2s the fountain of justice. He would choose the Prime Minister

* Federation of Malaya, Refiort of the Fadcralwn aj Malaya Constitutional
1957 (Kuala Lumpur, 1957), p
* Great Britain, tain, Report of the C r‘ ission, Colo-
nial No. 330 (London, 1957)
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whose advice on all exccutive action he must accept. He would
have power to dissolve Parliament. Parliament itself would be
bicameral, consisting of a wholly clected House of Representa-
tives of one hundred members, and a Senate of thirty threc
members. OF these thirty-three Scnators each of the eleven re-
gional governments would send two representatives, while the
remaining eleven would be nominated by the Head of State.
Following the British tradition in parliamentary government
the Senate would have power to delay legislation and to initiate
bills other than money bills, but the final word would lic with
the House of Representatives.!

With regard to the autonomous position of the regional gov-
ernments, the Commission was of the opinion that it was im-
practicable and undemocratic to continue the existing systen,
which conferred legislative powers on the Federation and ex-
ecutive powers on the States and Settlements in certain specified
fields.? Legislative and executive powers should gencrally go
together. Using the Second Schedule of the 1948 Federation of
Malaya Agreement as a basis, the Commission proposed to have
a State List enumerating a limited number of subjects of purely
local character over which the regional governments should
exercise both legislative and executive control,? A Concurrent
List was also introduced on the ground that the Federal gov-
ernment should be entitled to determine and to carry out na-
tional policy in certain matters, but that at the same time there
might well be cases in which a particular State might wish to
introduce some form of service which was not dealt with by the
Federal government. The Commission saw no advantage in re-
ducing the powers of the Fecleral government as specified in the
1948 Federation of Malaya Agreement, especially since the
Rulers had agreed to the arrangement. But it noted that these
powers were so comprehensive that it would hardly make any
difference to the Federal government, if residual power was
given to the regional governments. The only real effect would
be that if some unforesecn matter arose which was so peculiar
that it could not be brought under any of the items mentioned
in any of the Legislative Lists, then that matter would come

* Ibid. pp. 22-27.

2 See Great Britain, The Federation of Malaya Order in Council, 1948. The

i ion of Malaya The Second Schedule, column (2!

8 Great Britain, Report of the Commonwealth Constitutional Commission, Colo-
nial No, 330, op. cit. Appendix I1, List I1, pp. 208-9.
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within the jurisdiction of the Sta}cs. But this was very u.nlikrly
to happen, becausc Article 68 of the proposed constitution ap-
peared to cover every foreseeable matter on which there might
islation.!

be}istg;ﬂnin of an independent Federation it would be anomalous
for the Settlements of Penang and Malacca to continue as part
of Her Majesty’s dominions. They should become integral parts
of the Federation as “States’ to signify their status of equality
with the other States.”

On none of the above points was the new Federation likely
to founder. It was the C ission’s recy dations on cit-
izenship, special rights of the Malays, and the status of the
Muslim religion that brought the situation to a head. Admit-
tedly the Commission had adopted the Alliance proposals on
citizenship almost in their entirety, not only because they were
1 supported by the authority which the Alliance commanded,
~ but also because the Commission found them to be the best.
! The trouble began with the Commission’s proposal for a dual
i citizenship, which was allegedly made on the basis of an under-
.

standing rcached at the London conference of 1936, saying
that:

~ These terms of reference were not to be taken as precluding the
Commission from making recommendations which would allow
British subjects or subjects of Their Highnesses the Rulers to retain
their status as such after they had acquired the proposed common
nationality.’

‘The question then arose as to whether or not the British sub-
Jjects in Penang and Malacca could become both citizens of the
‘United Kingdom and Colonies and citizens of the new Federa-
tion at the same time. The Rulers had indicated their stand on
this matter in their memorandum to the Commission in which
they said that ‘no Federal citizen should hold or acquire citizen-
ship of the United Kingdom and Colonies after Merdeka Day—
81 August 1957°.% The Alliance was adamant in its insistence
ﬂ!a: its proposal in the memorandum for a single common na-
tionality should not give way to any form of dual citizenship,
and that those who wished to become Federal citizens should

4 Straits Budget, 20 September 1956, p. 12.



90 THE EVOLUTION OF MALAYAN FEDERALISM

renounce their loyalty to any other country.! It declared that
Penang and Malacca were no exceptions, and that both would
be given equal treatment with the Malay States in the new
Federation.?

These statements also hit many members of the non-Malay
communities, particularly the Chinese, who could not renounce
their Chinese citizenship of their own free will, because the
laws of China forbade them to do so. The Associated Chinese
Chambers of Commerce, therefore, appealed in a memorandum
to Tunku Abdul Rahman to consider the question of dual
citizenship seriously.?

The problem about the special rights of the Malays was no
less controversial. UMNO viewed with great apprehension the

dation of the Ct ission to review the whole matter
in 1972, but UMNO felt that no time schedules for these priv-
ileges should be fixed, and that it should be made clear in the
constitution that any review would not necessarily lead to the
curtailment or to the abolition of these special rights.® Another
difficulty arose from the Commission’s proposal that ‘there
should be no further Malay rescrvations, but that each State
should be left to reduce Malay reservations in that State at an
appropnate time’.5 UMNO maintained that ‘Malay reserva-
tions would continue indefinitely. Malay settlements would
exist in every State, including Penang and Malacca’.?

At the request of the Rulers the Commission made no recom-
mendation on the subject of State religion. But they seemed to
have second thoughts and approved the suggestion of the Alli-
ance to embody in the constitution the Muslim religion as the
State religion provided this did not prejudice their position as
heads of the Muslim religion in their own States.”

The Alliance had the full backing of the Rulers on the above
issues, The Working Committee of the MCA, presided over by
Tan Cheng Lock, also agreed unanimously not to press for the
recommendations of the Reid Commission which went beyond

* Ibid, 4 April 1957, pp. 8-9.
* Thid.

* Ihid. 25 April 1957, p. 14.

¢ Thid, 14 March 1957, p.

-Gmmnmn,mma/mr lth Constitutional Commission, Colo-
nial No. 330, p. 72, par.

© Straits Budget, 4 April 1957, p.9.

7 Ibid. 14 March 1957, p. 15.
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the Alliance proposals, because these proposals represented the
greatest measure of agreement that could be achieved under the
circumstances.

Tue Lonpon resorurions. Meanwhile the Working Party,
which had been set up in February 1957 to make a detailed ex-
amination of the Reid proposals and to submit recommenda-
tions to Her Majesty’s government and to the Conference of Rul-
ers, had completed its task. At one stage during its deliberations
on the future relationship between the Federation and the States
a proposal was made to include a fourth special list in the consti-
tution. This arose from the common view that a small country
like Malaya would face untold difficulties, if the basic laws on
fundamental matters such as land code were to differ from
State to State. The proposed fourth list would, therefore, in-
clude items on which the Federal Parliament would have power
to legislate for the purpose of uniformity, but on which the
States would have the executive authority. But in the end a
fourth list was thought too cumbersome, and, instead, a new
clause (Clause 4) was inserted in Article 76 of the new Federal
constitution to give effect to these intentions.?

Preparatory to the final constitutional conference, which was
to take place on 13 May 1957 in London, Sir Donald Mac-
Gillivray, the High Commissioner and Chairman of the Work-
ing Party, flew to London at the end of April to have consulta-
tions with the Secretary of State for the Colonies. Representa-
tives of the Rulers and of the Alliance followed nine days later.

It was at this constitutional conference that the outstanding
differences and difficultics were removed by a series of amend-
ments to the proposals of the Reid Constitutional Commission.?

_ On the list of amendments citizenship ranked high. As this sub-
Ject is later* discussed in greater detail it is sufficient here to
note that citizenship was then made the yardstick of loyalty to

e new Federation,

On the question of the special position of the Malays UMNO
scored a victory: The Yang di-Pertuan Agong was constitu-
tionally made its guardian, and no provision was made for its

2 Ibid. 11 April 1957, p. 14.
* Federation of Malaya, Legislative Council Debates, July 1957, Col. 2854,
* Great Britain, Constitutional Proposals for the Federation of Malaya, Crnd.
210 (London, 1957), pp. 4-23.
Chapter VII.
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review. Commenting on this subject, Tan Siew Sin said in the
Federal Council:

The principle of the special position of the Malay has always been
embodied in the Federation of Malaya Agreement. The Malays,
therefore, cannot be expected to give up what they already have, in
the same way that they do not expect the other communities to give
up their existing rights.’

The recommendation of the Reid Commission for a limited
right to speak in the Federal Legislature in the Chinese or in
the Indian language was rejected, but the recommendation not
to impose any language qualifications for candidates 1o either
House of Parlizment was adopted. Any person would be eligi-
ble to contest Federal elections whether or not he was literate
in English or in Malay. But clearly illiteracy in these two lan-
guages would make participation in the proceedings of the
Federal Councils extremely difficult.?

On finance, about which more will be said later,? the Com-
mission’s recommendations were accepted, the most important
change being that the States would now receive grants and
other revenue allotments from the Federal government by
right.

With regard to amendment of the constitutions it was pro-
vided that the votes of at least two thirds of the total number of
members of cach of the two Houses of Parliament should be
required to amend the Federal constitution, and that, similarly,
the votes of at least two thirds of the total number of members
of any State Legislative Assembly should be required to amend
the constitution of that State. This was considered to be the
position where it was neither too casy nor too difficult to amend
the constitutions, while at the same time the wishes of the people,
through their representatives, were being respected.?

Considering the deep cleavages in Malaya’s plural society,
one could hardly expect a constitution that would satisfy all the
communities. Not even the Malays could obtain all they asked
for or what they thought they should get. Obviously, it was very
hard to envisage a better constitution under the prevailing cir-

1 Federation of Malaya, Legislative Council Debates, July 1957, col. 2870.
# Thid, col. 2866.
s See Chapter 1X. Great Britain, Constitational Proposals for the Federation
of Malaya, pp. 14-16.
4 Thid. p. 23.
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cumstances. The constitutional problems having been thus re-
solved, independence was ceremoniously proclaimed on 31

Aungust 1957.
Federation of Malaya—Singapore Relations

THE PROBLEMS OF SINGAPORE. Compared with the Federation,
Singapore had a fairly simple political evolution since it was
made a separate Crown Colony in 1946. It did not have to
adapt its constitution to accommodate feudal monarchies, and
with its population of about 80 per cent. Chinese it did not have
to grapple with plural socicty problems of the magnitude ex-
perienced by the Federation. The major problem of Singapore
was how to arrive at an effective combination of political forces
capable of assuming authority and providing stability. An or-
derly advance toward self-rule had been continually harassed
by the incitement of Chinese nationalistic feclings, accompanied
by communist overtones, among a broad section of the popula-
tion, particularly among students in Chinese schools.

At the same time there was 2 marked apathy among the peo-
ple toward Singapore politics. In 1948 and 1951 extremely small
electorates chose a minority of seats for the Colony’s Legislative
Council. There was a remarkable disproportion between the
numbers qualified to vote and those actually registered in the
electoral roll, Reports of a local committee in 1953 and of a
Constitutional Commission under the chairmanship of Sir
George Rendel in 1954 led to major reforms, which, among
others, introduced an automatic system of registration of voters.!

Prior to these reforms, only the Progressive Party was of any
significance in Singapore’s narrow politics. But after the reforms
new political parties emerged; the most vigorous and most rad-
ical of them all was the People’s Action Party (PAP), under the
able leadership of Straits Chinese and Indians, some of whom

d been imprisoned under the Emergency Regulations., In the
first elections under the new Rendel constitution in April 1955,
about half the electorate of 300,000 voted. This was approxi-
mately 12.5 per cent. of Singapore’s population. None of the

* Colony of Singapore, Constitutional Commission Singapore (Singapore,
1954), pp. 5.7, Lennox A. Mills, Malaya: A Political and Economic Appraisal
%ﬂneﬂpoﬂs, 1958), Chapter VI for comments on the Rendel Consti-

on.
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six contending parties secured a majority. David Marshall’s
Labour Front, a loose union of small socialist organizations,
won 10 out of the 25 elected seats, and was able to form a gov-
ernment only in coalition with members of UMNO, MCA, and
the Malay Union.! Under the vociferous attacks and sustained
opposition from the PAP, which had won 3 of the 4 seats it con-
tested, this government had a very difficult life.

During the course of a visit to Singapore in August 1955 by
the Secretary of State for the Colonies, Mr. Alan Lennox Boyd,
Chicf Minister David Marshall urged the difficulty of working
the Rendel constitution. It was then agreed to hold talks in
London in the spring of 1956 to review the whole situation.

In April 1956 Marshall led an all-party delegation to London
to seek sovereign independence within one year. But Lennox
Boyd proposed internal self-rule with Britain retaining control
over external affairs, external defence, and internal security,
including the right to suspend the constitution and to intervene
in cases of clear necessity.? Marshall resigned in protest, and
Lim Yew Hock, one of Marshall’s colleagues, became Chiefl
Minister. His immediate task was the unenviable campaign
against criminal and subversive elements. ‘Wholesale arrests,
detention, and banishment of suspected persons were made
under the Preservation of Public Security Ordinance. From
October 1956 till the end of 1957 a large number of Chinese
students, newspapermen, trade unionists, and PAP leaders were
arrested or detained, and the government declared the PAP
to be a communist-controlled political party.®

Meanwhile a new all-party delegation went to London for
fresh constitutional talks, Points agreed in the previous years
were accepted by both parties. By the State of Singapore Act
of 1958 the Colony became the State of Singapore with a Malay
as Head of State instead of a British Governor. A Singapore
citizenship was also created. Among other provisions, it made
aliens who had lived in Singapore for ten years eligible for reg-
istration as citizens, provided they took an oath of allegiance to
Si ¢ and r d allegi to any foreign country.

1 F. G. Carnell, ‘Political Ferment in Singapore’, Far Eastern Survey (July,
1955}, pp. 97-102.

* Great Britain, Singapore Constitutional Conference, Crmad. 9777 (London,
1956), pp. 3-8.

3 Colony of Singapore, The Communist Threat in Singapore, Sessional Paper
No. Cmd. 33 of 1957 (Singapore, 1957).
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The controversial question of internal security was resolved by
assigning this responsibility to an Internal Security Council of
seven members, consisting of three from Singapore, three from
Great Britain, and one from the Federation of Malaya. It was
also agreed that the British government should have the right
in extremis to suspend the constitution. But the Secretary of State
for the Colonies insisted that persons known to have been im-
plicated in subversive activities should not be cligible for elec-
tion to the first Legislative Assembly of the new State of
Singapore. The Singapore delegation accepted this qualification
with decp regret.!

In August 1957 the PAP went through a crisis. Its extreme
left-wing faction succeeded in capturing six out of the twelve
chairs in the party’s central executive. Rather than providing
a fagade for the ‘Communist Left’, a description used by Lee
Kuan Yew to distinguish the extreme leftists from his own fol-
lowers whom he called ‘Non-Communist Left’, Lee Kuan Yew,
Dr. Toh Chin Chye, and the other four Non-Communist mem-
bers withdrew from the central executive. Aided by the un-
settled political climate, the Communist Left began to infiltrate
the Singapore Trade Union Confederation. But then the gov-
ernment stepped in, repeated the purge of 1956, and arrested,
among others, five of the six Communist Left members of the
PAP central executive, This action enabled Lee Kuan Yew and
his colleagues to return to the leadership of the PAP.?
~ The Singapore municipal elections of December 1957 con-
firmed the ascendancy of the left. The PAP won 13 out of 14
seats contested; Labour 4 out of 16; the Liberal Socialists, a
right-wing merger of the Progressives and the Democrats, 7 out
of 32; and Marshall's newly formed left-wing Workers Party
4 out of 5, The following year the PAP won a City Council by-
election.® Encouraged by the rising fortunes of the PAP, Dr.
Toh Chin Chye, PAP Chairman, declared during the 1959
State elections campaign that, should the PAP win the elections,
it would not take office, unless the PAP members who had been
intimately connected with the party’s central executive but
Who were then in gaol, were released. These developments

* Great Britain, Colonial Office, Report of the Singapore Constitutional Con-
{fﬂrg Held in London in March and April 1957, Cmd. 147 (London, 1957),

3 Lee Kuan Yew, The Batle for Merger (Singapore, 1961), p. 21
Saul Rose, Socialism in Southern Asia (London, 1959), p. 236,
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created considerable anxiety on both sides of the Causeway, but
the British government was determined to go ahead with the
implementation of the new constitutional provisions.

At the end of May 1959 Singapore went to the polls. The
elections resulted in a resounding victory for the PAP by win-
ning 43 out of the 51 elected scats in the Legislative Assembly,
all of which the PAP contested. The day before the PAP as-
sumed office cight PAP members were sct free; chiefl of them
all was Lim Chin Siong, who was to become a source of trouble
for Lee Kuan Yew within the next few years. Lim was given a
post in the Ministry of Finance, where, in Lee Kuan Yew’s own
words ‘he could do no harm’,! while the others received appoint-
ments as Political Secretaries in the government. During the
first year everything seemed to work well in the mobilization of
a united front to drive the British out and to give independence
to Singapore. But by March 1960 it became increasingly clear
that Lim Chin Siong’s interest consisted in building up com-
munist strength in the unions and in undermining the influence
and prestige of the government with the workers, Nevertheless,
since he had not done anything thus far to block the programme
and the policies of the government, there was no immediate
need to break with him.?

But before the year was out the divergence of objectives
became more clearly defined. The government had laid down
a policy whercby Singapore should seek independence through
merger with the Federation of Malaya.® The occasion for the
public expression of disagreements was provided by the Hong
Lim by-clection after Ong Eng Guan had resigned his scat in
the Legislative Assembly. Singapore’s three top union leaders,
i.c. Lim Chin Siong, Fong Swee Suan, and Woodhull appealed
to the people to unite and to give full support to the government
in the battle between PAP’s candidate, Jek Yuen Thong, and
Ong Eng Guan. In the course of the campaign Lim Chin
Siong spoke about anti-colonialism and about the struggle for
freedom for Singapore, but made no reference to merger with
the Federation. Instead, he made it apparent that his real ob-
jective was to use a liberated Singapore as a basis from where

! Lee Kuan Yew, op. cit. p. 24, Straits Times, 23 January 1962.
* Lee Kuan Yew, op. cit. p. 25,

* Ibid. p. 56.

+ Straits Times, 24 January 1961,




THE MERDEKA FEDERATION 97

the anti-colonial struggle would be extended to Malaya.! This
was a policy the PAP government did not endorse.

Ong Eng Guan also campaigned on the platform of inde-
pendence for Singapore, and charged that PAP’s policy of in-
dependence through merger was a sign of the loss of the party’s
anti-colonial drive.

When Ong Eng Guan won, the PAP government offered to
resign. It argued that it had been defeated at Hong Lim on the
merger issuc, and that without merger it could not hope to
solve Singapore’s economic problems, In this connexion it must
be remembered that Dr. Frederic Benham, Economic Adviser
to the Singapore government, had stated in 1957 that the big-
gest single difficulty confronting Singapore was to provide em-
ployment for its increasing population which went up at the
rate of 4 per cent. per annum, so that by 1970 the population
figure was estimated to reach the two million mark.? Recogniz-
ing the gravity of the situation, the PAP government had said
earlier: ‘Our expanding population stares us in the face. . . .
Singapore’s economic expansion, more particularly its indus-
trial expansion, is the basic problem which the PAP Govern-
ment must solve or ¢lse disappear as a political force.

But the “T'rade Union Six’, i.c. six members of the ten-man
Trade Union Congress Secretariat headed by Lim Chin Siong,
asked the PAP not to resign. The question was further discussed
at a conference of the fifty-one PAP branches, and the decision
was that the PAP should stay.

Then the real crisis came with the death of PAP Assembly-
man, Inche Baharuddin bin Ariff, which gave rise to the Anson
by-election, in the course of which the Communist Left made
another bid for the control of the PAP. Within the PAP itself’
there was a general recognition that “all is at stake’ at Anson.!
During the six wecks election campaign the major battle was
fought between the PAP official leadership and the Trade
Union Six. The latter had the support of forty-three Unions,
and two days before polling day, also that of eight PAP Assem-
blymen and three Political Sccretaries. Merger was the domi-
nant issue. In response to the historic speech made by the Prime

I Lee Kuan Yew, op. cit. p. 56.

* Straits Budget, 31 January 1957, pp. 5 and 15.
3 Ibid. 14 September 1960, p. 13.

¢ Styaits Times, 15 July 1961
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Minister of the Federation of Malaya at a luncheon with the
Forcign Correspondents Association in Singapore on 27 May
1961, sugg: that Malaya, e, North Borneo, Bru-
nei, and Sarawak should come closer together in some kind of
political and economic co-operation,! the PAP chairman, Dr.
Toh Chin Chye, announced that PAP’s aim at the 1963 consti-
tutional talks was to be ‘independence through merger with the
Federation of Malaya or a larger Federation, including the
Borneo territories’.? But Lim Chin Siong and his supporters de-
termined to fight for a genuinely full internal self-government
for Singapore, in which there would be no place for the Internal
Security Council or for British representatives with special priv-
ileges to override the Legislative Assembly and to interfere with
the Cabinet. They also demanded the relcase of all political de-
tainees as part of their anti-colonial struggle.® Marshall cam-
paigned on the platform of independence for Singapore before
merger in order that the city-State could speak from a position
of strength when negotiating with the Tederation. The Liberal
Socialists viewed merger or a confederation as an affair between
the British government and the people of the Federation. In
their opinion Singapore’s part consisted in demonstrating polit-
ical maturity, economic stability, and racial harmony. The
Singapore Congress Party maintained that Singapore was not
yet ready for independence. The Alliance, consisting of the
Singapore Pcople’s Alliance (SPA), UMNO, MCA, and MIC,
envisaged merger as an acceptance of Singapore by Kuala
Lumpur as an integral part of the Federation like Penang and
Malacca, The Federal constitution should apply once Singa-
pore was absorbed into the mainland, As a stepping stone to-
ward this union there should be a confederation in which Singa-
pore should be independent.t

In the five-cornered fight the two main contestants werce
Tnche Mahmud Awang, President of the TUC, who flew the
banner of the PAP, and David Marshall, who waved the ham-
mer of the Workers Party. Under the sustained attacks of Lim
Chin Siong and Co., backed by the full force of the forty-three
Unions, the PAP leadership and government were defeated,

1 Sunday Times, 28 May 1961.

= Styaits Times, 19 July 1961,

s The Malay Mail, 17 July 1961,
< Straits Times, 15 July 1961

-
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“while the defection of eight PAP Assemblymen was timed to
secure the maximum effect at the polls. Marshall won by the
‘small majority of 546 votes.!

B In anJcmchncy meeting of the Legislative Assembly the
Prime Minister, Lee Kuan Yew, attributed PAP’s defeat at
Anson to the encouragement given by the British to the Com-
‘munist Left to come into the open to overthrow the PAP. He
ntended that the British resorted to these tactics because they
‘had failed in the preceding two years to manipulate the PAP
to a position where the communists would be attacked, not by
e British imperialists but by the PAP, In his view the British
ad two major objectives. These were:

The first objective was to engineer a collision between the non-
‘Communist Left in the PAP and the Communist Left leadership in
dn umons Their second objective is to ensure that the Borneo ter-
are put into a position where they will come together im-
tely in a federation under British tutelage, but in a state of
ess if the international situation turns delicate to be transfer-
d to a nationalist government of ‘Greater Malaysia’.?

Kuan Yew continued that the British had made the Com-
wnist Left believe that a government, more to the left than the
, could emerge in Singapore, Hence the attempt to capture
th the PAP and the government.

‘The Prime Mlmstu' then moved a motion of confidence in
! 1 the twelve-h cy sitting
ition members and PAP backbenchers argued that the
of confidence ought to be sought in the PAP and not in the
embly, because the whole affair was a struggle within the
. When in the end a division was called, 27 members voted
the government, 8 against, and 16 abstained. The 27 vot-
for the government were 26 PAP members and 1 Indepen-
t, Of the 16 who abstained 13 were PAP and 3 Ong Eng
men. David Marshall and 7 Alliance members voted

h such a small margin the PAP government had great
 to be concerned. In a letter to Dr. Toh Chin Chye the
ne Minister wrote about the imminence of a mounting of-

on the trade union front with political instead of indus-
3 The Malay Mail, 17 July 1961
State of Singapore, Legislative Assembly Debates, 20/21 July 1961, col.
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trial objectives. He described the open break within the party as
‘the opening of a test of strength between the non-Communist
left and the Communist left’.t The threat of communist take-
over in Singapore became so real that the question of merger
dominated the political scene on both sides of the Causeway
almost overnight.

THE QUESTION OF MERGER. The re-unification of Singapore
and the mainland was a topic that had occupied the minds of
Singapore and Federation politicians since the separation of
Singapore from the mainland and the Straits Settlements of
Malacca and Penang through the imposition of the Malayan
Union in 1946, Clamours for a closer union were heard on both
sides of the Causceway, but for the reasons outlined above Singa-
pore was a much more interested party. Having effected the
separation, the British government took the following attitude:
“It is no part of the policy of His Majesty’s Government to
preclude or prejudice in any way the fusion of Singapore and
the Malayan Union in a wider union at a later date should it
be considered that such a course were desirable.’®

The Colonial Secretary, Alan Lennox Boyd, subscquently
made it clear that ‘the initiative for any merger of the Federa-
tion of Malaya and Singapore rested with the clected govern-
ments themselves’

The first move towards this goal was taken in 1953 with the
setting up of 2 Joint Clo-ordination Committee under the chair-
manship of Malcolm MacDonald, the Commissioner-General
for South-East Asia. The Committee was appointed by the
governments of the two territories with the consent of the Malay
Rulers. Its main task was to recommend means whereby co-
ordination of policy and administration could be achieved more
effectively. Where necessary this could involve a modification
of the existing constitutions of the two territories without prej-
udice to the position of the Malay Rulers and of the Malay
States in the existing constitution of the Federation of Malaya.!

The appointment of this Committce was necessitated by the
increasing difficulties experienced by the governments of Singa-
pore and Kuala Lumpur in co-ordinating their policies, even

1 Tor a text of the letter see Straits Times, 19 July 1961.

* 'Malayan Union and Singapore: Policy, p. 3.

s Straits Times, 29 Junc 1956.

« Colony of Singapore, lnterim Report of the Joint Go-ordination Commilie
(Singapore, 1935), p. 1.
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on subjects ol major importance, in spite of the Commissioner-
General’s function as co-ordinator of policy and administration
throughout these territories and of the series of administrative
and legislative measures to ensure a high degree of consultation
and co-ordination between Singapore and Malaya. It was
realized that, despite the geographical, historical, and economic
links, there was an inevitable tendency for policies to become
provincial, if the two administrations continued to have distinct
and separate exccutive and legislative bodies, which were under
no obligation to consider the common interest of the two terri-
tories."

In 1955 the Committee published its Interim Report. It
listed fifty-five services in which there ‘must’ be consultation
and co-ordination of policy and, where appropriate, of admin-
istration. Activities of Police Special Branches, Banking, Cur-
rency, and Immigration were among these subjects.? There was
also a list of ten subjects on which there “must’ be consultation
~and, if possible, coordination of policy and, where appropriate,
of administration. Co-operative development, Rubber and Tin,
Taxation, and Labour matters were included.® In compiling
these lists the Committee kept in mind the geographical propin-
‘quity, the historical tics, the racial affinities, the economic
‘bonds, and the interdependence of the two territories.
~ The Committee rece led the establish of a Stand-
ing Joint Committee at Executive Council level to advise the
‘two governments on financial matters, including banking pol-
ey, loans, foreign exchange control, and insurance. It was to
‘beincumbent upon the two Chief Ministers to consider whether
‘or not the other territory should be informed or consulted on
‘any other matter. Senior officers of both territories should con-
sult their counterparts in the other territory whenever such a
Course appeared to be desirable. Voluntary interchanges of
Senior officers should be encouraged, and arrangements should
be made to second officers for periods of two to three years.
ach territory should furnish the other with information on
roposed changes in conditions of service for the purpose of
rdination. The Joint Sclective Committee system, which
had been used almost cntirely for bills, should be used more

X Ibid. p. 8.
- 2 Ihid. pp. 36-40, Appendix I11.
Tbid. p. 41, Appendix IV.
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freely for other matters. In the event of a serious disagreement
an ad hoc Joint Committee at Executive Council level would be
a useful means of achieving the desired co-ordination.

Although the subject of elations between the two territorics
was not included in its terms of reference, the Rendel Consti-
tutional Commission was instructed “to take notc of the appoint-
ment of the Joint Co-ordination Committee and . . . maintain
such touch with that Committee as may be found necessary”.?
Its report, therefore, remarked that should a closer association
come about, it would, perhaps, be necessary to devise some kind
of 2 Common Council to discuss and to consider matters of
joint concern.® In view of the prospect for a closer union the
Rendel Commission gave the assurance that its recommenda-
tions for a new constitution for Singapore would in mo way
prejudice the establishment of such an association.*

Besides a suggestion from Tunku Abdul Rahman to Singa-
pore representatives that the winning parties in the 1955 clec-
tions should hold a conference to discuss matters of common
interest there scemed to be no immediate effect of the activitics
of the Joint Co-ordination Committee.

On taking office, David Marshall’s coalition government
promised that during the four years of Singapore’s first Assem-
bly it would seek union of the two territories ‘as a matter of
great importance’, and pledged that such a union would be the
government’s next priority after self-government for the Col-
ony.® But this optimism was not cchoed in the Federation. It
seemed that politically the Sultans and the Malays would view
with alarm the prospect of merger with Singapore if it meant
the formation of some sort of unity between two groups of people
who were as different in temperament, character, and economic
functions as were the Malays and Chinese and one of which, ie.
the Chinese, was multiplying more rapidly than the o her. The
Malays naturally did not want to see the Chinese gaining con-
trol of the political, social and cultural life of Malaya, There was
this anxiety prevalent among the large rural population in the
Federation, businessmen, and in fact everybody else.® This

1 Thid. pp. 24-31.
wl Cotoeny of Singapore, Constitutional Commissian Singapore, PP 33-34 and

2 Thid. par. 91. 4 Tbid. par. 143. s Straits Times, 12 April 1955

¢ Federation of Malaya, Parliamentary Debates (Dewan Ra‘ayat), 16 Oc-
tober 1961, col. 1598 for Tunku Abdul Rahman's speech in Parliament.
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classic Malay fear of being swamped by the Chinese could not
be ignored. Then arose the question of Singapore’s representa-
tion in the Federal Legislature, Singapore wanted ‘equitable
represcntation',' but it was most unlikely that the Federation
would ever consider such a proposal.

On the other hand, Singapore had also its specific interests
to preserve. The Colony had lived and thrived as a free port.
In a union it would not be easy to maintain this status, In the
field of social services Singapore had made great strides since
the conclusion of the Second World War. Its medical services
had been expanding at a rate the Federation could not hope to
match. In public housing there was no comparison between the
achievements of the Singapore Improvement Trust and those of
the Federal Housing Trust. The Labour government had
pledged to accelerate the growth of these and other social serv-
ices until Singapore became a welfare State® The question,
therefore, arose as to how this welfare state programme would
fare in a merger with Malaya.

It was in the context of these seemingly irreconcilable differ-
ence of interests that Marshall put forth Singapore’s first feelers
for a union by making proposals for a confederation. This idea
was interpreted by Tunku Abdul Rahman, who was in Londen
for the Federation of Malaya Constitutional Conference, as a
union on the basis of equality,® and in a subsequent address to
a group of students in Malaya House in London he commented:
“To ask us to accept Singapore on terms of equality would be
impossible. We would welcome them, however, as a unit of the
Federation, so that we could have control in the affairs of Singa-
pore, especially subversive activitics now being carried on
there.’ At the same time he made it clear that it was not the
Chinese population of which Malaya was afraid, but of the

oblems connected with them. The island had been invaded

people who ‘have no interest cither in Singapore or Malaya’.
These people had found their way into all kinds of organiza-
tions, and the Singaporeans, being less seriously minded, easily
gave way under the impact of this much more subtle element,
Le. Communism.®

X Straits Times, 8 May 1952. 4 Thid. 12 April 1955,

2 Tbid. 13 January 1956.

4 Thid. 24 January 1956.

® Ybid_ and ‘No Merger with Singapore’, Eastern World, Vol. XV, No. 8
(March 1961), p, 21. !
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Lim Yew Hock, who became Chief Minister when Marshall
resigned, also tried to persuade Tunku Abdul Rahman to talk
about a closer union of the two territories. He described his ap-
proach as an effort to scek a “political marriage with the Federa-
tion’.! But this metaphor strongly suggested a partnership ar-
rangement, which was against the Federation’s suggestion of
having Singapore only as onc of the Malay States, and not as
a partner. The Tunku did not scem to relish merger at all, and
in June 1956 he stated uncquivocally that a merger with Singa-
pore was not in his mind.? This rebufl angered Singapore poli-
ticians so much that they decided to go ahead with their own
Merdeka plans and forget about merger with the Federation.

The question of merger was put again to the Tunku on his
visit to Canberra, Australia, in November 1959. His answer was,
“T do mot think we could really come together’.® He then em-
phasized the political differences between the two governments.
The Federation was right-wing, and he felt sure that the rightist
approach, which suited the Federation best, was incompatible
with Singapore’s left-wing policics. Enlarging on the differences
between Malaya and Singapore, the Tunku pointed out that
the majority of people in the Federation had accepted the king-
ship and the sultanate as the embodiment of their loyalty,
Malay as the national language, and Islam as the official re-
ligion of the nation. To the population of Singapore, seventy
per cent. of whom were Chinese, all these were foreign con-
cepts. The majority professed religions other than Islam, the
Malay language was not their lingua franca, and they never had
a king of their own in Singapore, although, admittedly, they
had accepted the British monarch as their king or queen as
the case might be. Singapore had attempted to fill this void by
creating the Yang di-Pertuan Negara, but he was not a king.
Summarily, the Tunku felt that in the event of merger the dif-
ferent views of the people of these two territorics would clash
violently, and would create problems which might be very
difficult to resolve. Hence he thought it was better to allow
Singapore to pursue a line that would suit her people best; and
to develop a constitution that would be more compatible with
the desires and the spirit of the people of Singapore.*

1 Straits Times, 16 June 1956. # Tbid. 2 June 1956.

3 The Malay Mail, 10 November 1959.

¢ Federation of Malaya, Parliamentary Debates (Dewan Ra'ayat), 16 Oc-
tober 1961, cols. 1591-2.
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From the sound of his public statements the Tunku seemed
to be vacillating in his attitude towards merger, but at the same
time he appeared to be determined to postpone for the time
being any link-up with Singapore. It is, perhaps, safe to assume
that the Tunku did not want to rule out the possibility of a
future merger, but also, and certainly more important, that he
did not want negotiations with Singapore to delay the Federa-
tion’s own Merdceka plans. There was also the fear that if the
Singapore Chinese were to have their own representation in the
Federal Parliament, the communists might win by political
methods what they had been unable to accomplish by violence
and terror.
Such was the situation until the political climate deteriorated
in Singapore to such a degree that merger became suddenly a
practical proposition.

Race Relations in Malayan Federal Politics

RACIAL TENSIONs WITHIN THE ALLIANCE. Since the Alliance
was formed as an clectoral pact between UMNO and MCA in
1952, it had achieved a fair degree of integration as a political
force to the amazement of its principal critics. The MCA leaders
who had been associated with the consideration of the Reid
proposals succeeded in persuading the MCA to accept revisions
to these proposals amicably. Unfortunately, there was a group
within the party who still maintained strong emotional ties with
China, and resented Chinese subjection to Malayan vi 3

Dr. Lim Chong Eu, Chairman of the MCA Political Com-
mittee, noted that there were in fact two dissident factions. One
wanted to put Chinese interests first, while the other believed
in equal priority. If the ‘Chinese firsters’ won control of the
party, the MCA would have to change its character of com-
munal co-operation overnight. Its elected leaders would then
have to fight against everything the Alliance stood for. If the
$o-called ‘equal priority’ group were to take over the MCA
leadership, the existing Sino-Malay rapproch would soon e
Jeopardized. Its chief targets would certainly be the ‘special
Position of the Malays’ and the constitution itself.!

Upon the election of Dr. Lim Chong Eu as the President of
the MCA in March 1958, a new party policy was introduced to

1 Straits Budget, 19 March 1958, p. 3.




106 THE EVOLUTION OF MALAYAN FEDERALISM

get down to the roots of the difficulties. It excluded aliens, i.e.
non-Federal citizens, from becoming members of the party.
Under the existing MCA constitution membership was open to
every Chinese over the age of eightcen, who had lived in the
country for five years, and who intended to make Malaya his
permanent home. Since more liberal citizenship laws had been
in force, Dr. Lim took the view that these conditions would no
longer do. The MCA could justify its activities only if it Tanc-
tioned on behalf of Malayan Chinese in the promotion of Ma-
layan consciousness. In the case of Singapore, MCA members
should be Singapore citizens. In other words, membership of
the parent body in the Federation and of the branch in Singa-
pore would be on the basis of citizenship in the respective ter-
ritories. This arrangement would continue until political change
merged the two citizenships into one nationality.!

Dr. Lim also proposed to tighten control over the branches,
particularly in finance and in disciplinary measures against
anti-party activitics. This generated a violent storm that threat-
ened to split the party, and although the Federal Registrar of
Socicties subsequently rejected the revised MCA constitution,
the rift was by no means completely healed. A battle of per-
sonalities continued to rage within the party.?

In April 1959 Tunku Abdul Rahman resigned his office as
Prime Minister. He explained that his decision was not a polit-
jcal stunt, but a national necessity. A complete overhaul and
revitalization of the party was necessary to ensure a 100 per
cent. victory in the next Parliamentary clections, and he felt
that he could not do this task as Prime Minister without being
criticized by opposition parties for making use of his office and
of government time and money for the benefit of the Alliance.
The Tunku visited every district and every mukim, worked hard
to re-establish the sagging liaison between the Alliance partners,
set up election bureaux in all State and Federal constituencies
for the State and Federal elections, and mobilized an army of
workers, By thus directing the party affairs himself, the Tunku
relieved the Alliance Ministers of @ considerable amount of
party work.

But the real reason for the Tunku’s resignation seemed to be
a spirit of dissension within the Alliance. The MCA felt that it

* Ibid, 10 December 1958, pp. 8-9.
# Ibid. 21 January 1959, p. 14.
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occupied only a secondary position in the Alliance, and wanted
a proportionate allocation of seats for each of the three partners.
In the local branches there were elements who favoured UMNO
candidates, and wanted to exclude MCA and MIC, and vice
versa. It was in this extremely delicate situation that the Tunku
felt the need of his personal intervention.!

When he addressed a meeting of MCA leaders, the Tunku
minced no words, but said, “There are quite a number of devils
in the MCA to-day. Let us give these devils as much rope as
possible to hang themselves." He appealed to them to enconrage
Malaya-minded Chinese, for only with such material could
there be any hope to build a Malayan nation.

Speaking to UMNO, he told members that he was aware of
complaints about certain MCA councillors, who had been
elected by Malay votes in the 1955 elections, but who did little
work for their constituencies. ‘It is not a surprise to me,” said
the Tunku, ‘because they look to us to guide them in their
work’* He reminded them that independence had been the
fruit of the co-operative efforts of the three partners, and that
unless this co-operation continued, Malayan independence
would be in jeopardy. Hence it was of supreme importance for
the Malays to work for non-Malay candidates, and vice versa,
in both the State and Federal elections. In an address to Alli-
ance officials at Muar, he called for vigilance in the elections,
because the Pan-Malayan Islamic Party (PMIP) with its com-
munist sympathy was all out to exploit religion for political
ends,*

Tue PMIP v taE 1959 State eLEctions. After the 1955
general elections there was hardly any opposition to the newly-
risen powerful Alliance. The record of that year showed that
the Alliance swept everything in the States, and failed only in
one constituency at the Federal elections.

Quite a different picture had emerged since then. In the 1959
State clections the Alliance put up a candidate in every one of

e 282 constituencics in the 11 States, and won only 206 seats,
of which 6 were on a walk-over. Altogether it polled just over
859,000 votes, which was just more than half the 1,583,000
Votes cast, compared with nearly 320,000 for the PMIP, and

1 Ibid. 18 February 1959, p. 12.

2 Ibid. 11 March 1959, p- 8.

"Ibid. p, 16. ¢ Ibid. p. 18.
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150,000 for the Socialist Front, The Alliance also lost control
over Kelantan and Trengganu to the PMIP.

Dr. Burhanuddin’s PMIP was a party dedicated to a theo-
cratic state based on the tenets of the Hadith and the Quran.
Tts strength rested mainly on the deep-rooted traditional way
of life of the rural kampong dwellers in the predominantly Mus-
lim Malay cast-coast States of Kelantan, Trengganu, and
Pahang. It was [rom this kampong community that the party’s
leaders and candidates in the elections emerged. The platform
on which the PMIP fought the elections was a Malay Muslim
Federation. Throughout the campaign the PMIP held high its
symbol of the crescent and the star, and its spokesmen quoted
frecly from the Quran at election rallies. Tt objected to the
existing Federal citizenship as too generous to the non-Malays
and as dangerous to the traditional rights of the indigenous
people. Reminiscent of the proposal of AMCJA-PUTERA in
the People’s Constitution, the PMIP wanted a ‘Melayn’ na-
tionality. It insisted also that the Mentri-mentri Besar, State
Secretarics, and other government Ministers must be men pro-
fessing the Muslim religion.!

The importance of rural votes had not been lost sight of by
the Alliance. The party’s election manifesto placed considerable
emphasis on rural affairs. It promised every possible assistance
and encouragement, including new land and subsidies to farm-
ers, smallholders, and fishermen. This was also seen in the
pattern of the Tunku’s strategy. He addressed rallies in the
larger towns, but he spent more time in off-the-map kampong
areas such as Sik, Teloi, Bandar Bahru, and Tandop. He recog-
nized that the kampong dwellers had been the main source of
UMNO strength in 1955, and that it was also true in 1959,
despite the effect of the new citizenship laws, which had swollen
the mainly urban electorate by more than hall’a million. But
the Tunku had chosen not to exploit the purely parochial issucs
to win the support of the mukims and the sawahs. Instead, his
speeches were motivated by an anxious concern to preserve
inter-communal goodwill and harmonious co-operation, and
he bluntly advised the voters to disregard politicians who mixed
up religion with politics.*

Alliance branches had managed on their own or under head-

1 Straits Budget, 6 May 1959, p. .

@ Straits Times, 12 May 1959.




THE MERDEKA FEDERATION 109

quarters’ pressure to parcel out the clection seats among the
partners. But some disappointed and disgruntled members had
chosen to cross the party line. An MIC-branch chairman went
over to the People’s Progressive Party (PPP) on nomination day
in Selangor. In Negri Sembilan four UMNO and three MCA
members were standing against Alliance candidates. The Sela-
ngor MCA decided to expel two members who had mounted the
Independent platform to challenge their own party colleagues.!
Party Negara, which had been out in the political wilderness
since its collapse in the 1955 elections, was concentrating in
Johore, where it was lighting most of the thirty-two constitu-
encics on the platform of Malay supremacy. In Perak the PPP
hoped to extend its control from Ipoh Town Council to the
State Assembly by trying to convince the non-Malays that PPP
was the stoutest champion of their legitimate rights. The Social-
ist Front with its theme of *equality for all’ was massing its forces
in Penang, but it was also contesting the elections in most of the
other States.®
Trengganu and Kelantan will occupy a prominent place in
the history of Malayan racial politics as they constituted the
first major setback to Tunku Abdul Rahman’s policy of racial
collaboration introduced so successfully in the 1955 general
elections. Trengganu results gave the PMIP 13 seats, the Alli-
ance 7, and Party Negara 4. But in Kelantan the Alliance was
routed by the PMIP, who captured 28 scats against the Alli-
ance’s 2. No other party won a seat, and every one of the twenty
candidates representing the lelt-wing Socialist Front lost his
deposit. One Alliance candidate was among the others who also
lost their deposits, the first Alliance candidate to do so anywhere
in Malaya.?

Tunku Abdul Rahman’s explanation for the Trengganu de-
feat was the inadequacy of the party machinery at local level,
Too much reliance had been placed on political specches by
UMNO leaders from outside the State. There was a lack of
realization that distances and problems of communications with
the kampongs in the ulu (interior) prevented the people from
‘coming down to large meetings, and leaders in the State had
not visited these kampongs frequently enough to make up for

1 Ibid. 16 May 1959.
£ Ibid,
® The Times (London), 26 June 1959,
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these handicaps. The PMIP, on the other hand, had been con-
ducting house-to-house campaigns throughout the State seven
months before the elections started, and had been using reli-
gious leaders to woo voters in their respective kampongs.!

The case of Kelantan, however, did not scem to justify the
Tunku’s rationalization. The chairman of the Kelantan branch
of the Alliance, Tengku Indra Putera, stated that the party’s
election machinery in Kelantan was far better than that in
Trengganu, and that cxtensive house-to-house campaigning
had been employed in addition to nonstop visits by Alliance
Ministers. The Alliance had also deployed six information vans
to the districts, and hundreds of helpers had been recruited to
assist at polling day.? But in spite of these superior preparations
Kelantan was a more serious setback than Trengganu for the
Alliance. Even in Kota Bharu, where the PMIP was believed
not to be particularly strong, none of the Alliance candidates
was successful.

All these facts show that the backward castern States did not
want a non-communal policy or an advanced social one. They
were indifferent to lefi-wing leanings, such as had gripped the
Chinese in Singapore, and both Chinese and Indians in some
urban parts of the Malayan west-coast, particularly Penang and
Ipoh, and they were equally unmoved by the Alliance’s appeal
for racial partnership. They seemed to be impressed only by the
mystical fervour of a Muslim party whose detailed political
programme was then no more than a question mark.

From time immemorial Malayan geography scemed to have
destined these two States to escape the complex multi-racial
problems of the western and southern parts of the peninsula, and
to become the most Malay of the Malay States. About nine
tenths of the population were Malays, and only a small minority
were Chinese, who, for all practical purpose, had no place in
a society of orthodox Malay nationalism. These were potent
factors which the Alliance had to take into consideration if it
wanted to re-establish itself firmly in these two cast-coast States.

The Alliance crisis at the 1959 Parliamentary elections, By the very
communal character of the Alliance partnership the problems
at elections had consistently been dominated by dissensions
caused by the scrambling for scats on the part of the three

1 Straits Budget, 24 June 1959, p, 18,

* Ibid. 1 July 1959, p. 9.
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partners. The all-important factor in the allocation of scats had
been the racial, and not the territorial representation in the
Federal Parliament.

At the 1959 Parliamentary elections the problem of equitable
nominations raised its ugly head again. Leading members of
the Alliance National Council agreed to a rather arbitrary
apportionment of the 104 constituencies, giving 74 to UMNO,
28 to MCA, and 2 to MIC. But at a stormy meeting the Cen-
tral Working Committee of the MCA refused to accept the de-
cision, and pressed for 40 seats, supporting its claim by a refer-
ence to the changed clectoral balance in the communities. In
the 1955 Parliamentary elections MCA was given less than half
the share of UMNO, although the ratio between the Chinese
and Malay voters was roughly one to seven. There were then
just about 140,000 Chinese voters and more than one million
Malay. Since then the electorate had almost doubled through
the operation of the liberalized citizenship laws of 1952, and it
was the Chinese community that had been responsible for the
largest increase in the electoral register. On the basis of the 1959
size of the electorate, on which there were more than 600,000
Chinese voters, the MCA claimed that it was entitled to about
40 seats.!

In an attempt to resolve this difficulty Dr. Lim Chong Eu,
who was a middle-road man on the issue, sent a sceret letter to
Tunku Abdul Rahman, the pertinent section of which read:

The fear of Malayans of other racial origins . . . is simply one of
fear of Malay Communalism . . . it is correct to say that the fear
still remains and it is kept alive by the provision of the Constitution
which allows amendment of the Constitution with a two thirds ma-
Jority. For then in the parliamentary sense, the danger of Commu-
nalism can only be the danger of Malay Communalism, for only the
Malays can obtain the two-thirds majority necessary in Parliament
1o effect any changes of the Constitution. . , . With the definite swing
in the country towards Communalism as demonstrated by the sur-
prising show of strength and energy of the PMIP, T think you must
agree that there cannot be very real assurance of a moderate course
of action unless the MCA can he given some edge 5o as to hold at
least 40 of the seats.?

Significantly, this letter was dated 24 June, i.c. two days after

1 Straits Budget, 8 July 1959, p.
* For a full text of the lem:r see Ahnd 15 July 1959, p. 15.
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the reverses of the Alliance in Trengganu, but three days before
the Pahang clections when voting swung back in favour of the
Alliance,

While negotiations were going on between Dr. Lim Chong
Eu and Tun Abdul Razak on 9 July 1959, but before Tunku
Abdul Rahman had the opportunity to bring up the question
before the Alliance National Council scheduled to meet on the
evening of 10 July, the letter was released for publication by the
MCA Central Working Committee.! Simultancously Mr. Yong
Pung How, MCA Publicity Chicf, published the following
statement: ‘If we do not succeed in getting what we think is
fair, the MCA General Committee will on 12 July decide
whether we fight under the Alliance banner or on our own.™

The die was cast. The Alliance took this publie, unequivocal
declaration from the MCA as ‘an ultimatum’ and a ‘stab in the
back’, and announced that it was prepared to contest everyonc
of the 104 seats in the Parliamentary elections without Dr. Lim
Chong Eu’s MCA?

That same afternoon Dr. Lim called on the Tunku to explain
that he had a fight on his hands to sustain the spirit of democ-
racy within the MCA, and that there were forees within the
MCA sceking to destroy the good MCA-UMNO relations.
Subsequently he told his press conference that he was not per-
sonally involved in the publication of his letter, but that in his
position as President of the MCA he could do nothing but
accept full responsibility for the action, which he deplored as
“unwise, untimely, and tantamount to a breach of faith with our
partners’.*

Tan Cheng Lock, the founder and ex-President of the MCA,
sensed the danger of an Alliance catastrophe, and appealed to
all right-thinking persons to support the Alliance, its policies,
and its leadership under Tunkn Abdul Rahman. He expressed
his deep regret for having placed his signature on the letter, the
contents of which had not been disclosed to him.®

At a meeting of the MCA General Committee on 12 July,
Dr. Lim called for unity within the MCA and for a re-affirma-
tion of faith in the Alliance as a means of resolving the crisis,
which existed not only in MCA’s relationship with UMNO and

* Tbid. 22 July 1959, p. 10.
* Ihid, 15 July 1959, p. 15.
o Tbid, p. 17.  *Tbid. p. 18, * Ibid.
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MIQ, but also within the MCA itself. He reminded the party
that as far as UMNO was concerned the MCA was outside the
Alliance. The problem for the MCA, therefore, was not whether
it should break away from the Alliance, but whether it could
get back into the Alliance. Firm opposition came from MCA
Publicity Chief, Mr. Yong Pung How, and from MCA Secre-
tary General, Mr. Too Joon Hing, both of whom stood by the
demands spelled out in Dr, Lim’s letter.

Towards the end of the meeting two resolutions were pro-

ed. The first one was to accept Dr. Lim’s report of his meet-
ing with Tunku Abdul Rahman, which stipulated that (i) the
MCA should be allocated 32 scats, (ii) the nomination of all

lid for the Parli ary elections would be made by
the Tunku alone because of the shortness of time, but Dr, Lim
would be consulted on the names of MCA candidates before the
list was finalized. A secret ballot on this resolution gave a ma-
Jority vote of 29, i.c. 89 against 60, in favour of the report. The
second resolution giving full mandate to the MCA members of
the Alliance National Council to negotiate on the allocation of
seats was passed unanimously. It was also resolved that the
MCA should return to the Alliance.!

At this critical moment Mr. Too joon Hing and Mr. Yong
Pung How resigned their posts at the MCA and withdrew from
the party. This simplified the problem of expelling from the
Alliance the MCA members who were responsible for the crisis,
which was one of two conditions that must he fulfilled before
the MCA could be received back as a partner in the Alliance.
The second condition was a public withdrawal of Dr. Lim’s
letter. Onc by one other top leaders of the MCA dropped out,
including Mr. Chin See Yin, chairman of MCA’s Labour sub-
committec. Sir H. S. Lee, head of the political sub-committee,
remained in the MCA, but declined to stand for elections for
medical reasons, Dr. Lim himsell'said that his position as MCA
President had become untenable and that politically he was
“finished”. For health reasons he decided to go abroad. Thus the
MCA machinery was completely wrecked. Its Central Working
Q_)mmittce was paralyzed, and there was no coherent leader-

By the middle of July the list of nominees for the Parliamen-
tary elections was complete. UMNO had 69 candidates, MCA
* Ibid. 22 July 1959, pp, 9-10.
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32, and MIC 3. At the last minute an MCA candidate from
Perak withdrew, and his seat was given to the MIC. The num-
ber of MCA candidates was thereby reduced to 31 and that of
MIC candidates increased to 4.

The PMIP with its 58 candidates emerged again as the
strongest opponent of the Alliance. It concentrated its strength
in Kelantan (all 10 seats), Trengganu (4 out of 6 seats), Kedah
(10 out of 12 scats), Perlis (both scats), Malacca (3 out of 4
seats), and Perak (11 out of 20 scats). The other contesting
parties were the Socialist Front (37 seats), Independents (29
seats), the PPP (19 seats), and Party Negara (9 seats). Fourtcen
MCA dissidents fought as Independents; among them were
Mr. Too Joon Hing and Mr. Chin Sce Yin.

The Alliance was determined to win back the east-coast States
of Kelantan and Trengganu, and fully recognized the fact that
the technique of mass rallies was incapable of winning such
votes. The Alliance, therefore, recruited every available worker
for a crusade that would take the party’s programme into every
kampong and into every house. At the conclusion of an intensive
ten days’ campaign Tunku Abdul Rahman felt that the Alliance
was on the offensive in Trengganu, but still on the defensive in
Kelantan.!

Elsewhere the Tunku made a personal plea for a Sino-Malay
friendship for the sake of peace and prosperity in the country.
He assured the Chinese that he would rather lose every scat in
Parliament than their friendship, and appealed to the Malays
to support all Alliance candidates, whether Chinese or Indian.
To the Indian community he gave recognition for their impor-
tant part in the building up of an independent, peaceful, and
happy Malaya, and asked them to preserve goodwill and har-
mony among the Malayans by voting Alliance.®

As for the PMIP, its leftist-cum-religious leadership repeated
its previous tactics, and capitalized on ‘Malay’ culture instead
of “Malayan’ culture and on the role of the party as having been
ordained by God.? The Socialist Front appeared to be more
interested in the preservation of the constitution than with
socialist activities, and the PPP was exploiting Chinese sen-
sibilities and emotions.

1 Ibid. 19 August 1959, p. 8.

* Thid, 12 August 1959, p. 9.
* Ibid, 6 January 1960, p. 3.
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In spite of the MCA-Alliance crisis, the voting followed the
pattern of the State clections very closely. This was especially
true in the case of the Alliance and the PMIP. Johore, Pahang,
Kedah, and Perlis in particular responded to the Alliance non-
communal appeal as they did at the State elections, whereas
Trengganu and Kelantan remained loyal to the PMIP, The
PPP also failed to break through the Kinta area, and the Social-
ist Front did not get further than the urban constituencies in
Selangor and Penang.

But most important, perhaps, was the reaction of the enlarged
Chinese electorate, In 24 of 40 predominantly Chinese consti-
tuencies Alliance candidates were voted in. Only two of the
MCA dissidents were returned, and Mr. Too Joon Hing him-
self was defeated by an MCA opponent in the Chinese constitu-
ency of Sitiawan.* This response was clearly an ¢ndorsement of
the Alliance policy and an expression of disapproval of the
activities of Mr. Too Joon Hing and his associates.

POST-ELECTION POLITICS IN THE FEDERATION AND IN SINGA-
PoRE. The retreat of the communist terrorists, followed by the
official declaration of an end to the state of emergency in Mala-
ya, enabled the Alliance government to devote more attention to
the complex problem of welding the plural society together into
one Malayan nation. Among the most serious impediments to
the achievement of such a goal were the extremely parochial
outlook and the excessive Malay nationalism of the PMIP in
Kelantan and Trengganu, and the Alliance was bent on re-
moving these obstacles. An opportunity came at the country-
wide town and district elections in 1961, The Alliance took con-
trol in all but one of the seven Town Councils in Kelantan, and
the PMIP had to extract what poor comfort it could from
the single Council of Bachok, which remained in its grasp. In
Trengganu the Town Councils of Kuala Trengganu and Besut
rejected the PMIP completely, and at Dungun and Kemaman
the PMIP was routed by the Alliance, which took cight scats
on cach Council, leaving the PMIP and Party Negara to share
the remaining two seats. Among PMIP casualties were six
State Assemblymen, some of whom were defeated in the very
constituencics which returned them in the 1959 State elections.®

The PMIP attributed its defeat to bad organization, lack of

! Straits Times, 21 August 1959,
* Tbid. 3 July 1961.
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supervision, and too much reliance on the candidates them-
selves. But UMNO’s Chief Publicity Officer, Inche Ibrahim,
said that the explanation lay in PMIP’s failure to fulfil its elee-
tion promises. The people in the towns as well as those in the
rural areas had become disillusioned with the PMIP govern-
ments which had little progress to show for their two years in
office.! The Federal government had offercd land and rural
development schemes to the government of Kelantan, but these
were refused, because they benefited the non-Malays also.*

But while the Alliance made a come-back on the cast coast,
it lost some ground in other arcas. The So Front enlarged
its majority in Georgetown, leaving the Alliance with just one
seat in the City Council. The Socialist Front m: de also notable
gains in Johore Bahru, Malac Sungci Patani, and Kuantan.
The PPP made a successful bid in Klang, while a group of In-
dependents won against the Alliance in Seremban, where the
Alliance losses were most severe.®

With the election of Tan Siew Sin in November 1961 as Presi-
dent of the MCA, the party began to recover from its ling
condition. But in April 1962 a new rival emerged in the United
Democratic Party (UDP), which was founded by MCA dis-
sidents with Dr. Lim Chong Eu as pro fem. President, and Chin
See Yin as Acting Secretury-General, At the firs meeting of the
Gentral Assembly of the party in April 1963, Dato Zainal
Abidin, one-time supporter of Party Negara, was clected Presi-
dent. Other officers elected were: Too Joon Hing, Vice-P
dent; Inche Abdul Hamid bin Haji Ishak, Chairman of the
Central Assembly; and Dr. Lim Chong Eu, Sceretary-General.
The overall composition of the leadership strongly suggested a
deliberate attempt to draw strength from the Malay community
and from the Chincse who were dissatisfied with the MCA.
Earlier Chin See Yin had tendered his resignation, because he
could not share Dr. Lim’s views on inter-communalism and on
the formation of a united front with Party Negara, the PMIP,
and the Socialist Front. The two men publicly parted company
in a manner which was reminiscent of the controversy that tore
the MCA apart in 1959.%

1 Straits Budget, 12 July 1961, p. 12,
* Tbid. 24 May 1951, p. 13.

4 Straits Times, 3 July 1961,

4 Ibid. 20 April 1963,
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Following his dismissal from his cabinet post in 1962 and
from the UMNO in 1963, Inche Abdul Aziz formed a left-wing
party, Parti Perhimpunan Kebangsaan or National Convention
Party (NCP). Its avowed objective was to organize a so-called
“Malay left’, composed of the poorest peasants, the most in-
secure fishermen, and other discontented rural dwellers as part
of a left of centre coalition to oppose the Alliance.!

Less than one week after the Tunku’s historic speech of 27
May 1961 the Singapore UMNO, the Singapore MCA, and
the Singapore People’s Alliance (SPA) decided to form an
Alliance, resembling very much the Alliance of the Federation.
This could scarcely be viewed with cquanimity by the ruling
PAP, which was then fighting a life-and-death struggle. The
crisis within the PAP? resulted in the emergence of a splinter
left-wing party, the Barisan Sosialis, with Dr. Lee Siew Choh as
President, and Lim Chin Siong as Secretary-General, From its
inception this party became the most vocal opposition to the
PAP in the Singapore Legislative Assembly,

To summarize, while there were communal political partics
in both Singaporc and Malaya, they were of little significance
in Singapore, and politics there had ceased to be a platform for
the promotion of communal interests. But in the Federation all
political activities had consistently been distinctly flavoured
with communalism. In fact, the political parties in the Federa-
tion, particularly the major ones, had functioned as advocates
of the communities they represented, and not as spokesmen for
any particular State. This can, perhaps be explained by the
fact that, as in Central Alrica, the racial element had no in-
clusive geographical base, but cut through the whole society of
the federating units, and this necessitated the representation of
the communities on a pan-Malayan basis. At the same time
this diminished the strength of the diversitics of the States, and
discouraged the development of the conventions of a territorial
federation, such as the principle of regional representation.®

* Ibid, 16 July 1963,

2 Above, pp. 159-68,

*U. K. Hicks et al., Federalism and Economic Growth in Underdeveloped
Gountries (London, 1961), p, 48.



VI
THE MALAYSIA FEDERATION

Political Structure before the
Establishment of Malaysia

Tue FeperaTion of Malaya Agreement of 1957 provided tor &
sovereign Federal State within the Commonwealth. It had
cleven component units, i.c. the nine Malay States which were
no longer British protected, and the new States of Malacca and
Penang, the latter including Province Wellesley; both ceased
to be colonics, and the term *Settlement® also disappeared. The
Federal Head of State was the Yang di-Pertuan Agong, an office
described by Sheridan as ‘a hybrid position between kingship
and presidency’.t As a constitutional Head of State the Yang
di-Pertuan Agong was bound to act on the advice of the Prime
Minister. The States of Penang and Malacca had Governors
who were appointed by the Yang di-Pertuan Agong.

Singapore ceased to be a Crown Colony, but remained out-
side the Federation. It became the Statc of Singapore with
internal self-government under a Malay-born Yang di-Pertuan
Negara, who acted as the representative of the British Crown.
Like the Yang di-Pertuan Agong he was a constitutional Ruler,
and he must, therefore, act on the advice of the Singapore
Prime Minister.

Sarawak and North Borneo with Labuan remained two
separate Crown Colonies, while the small Sultanate of Brunei
continued as a British-protected State.

The establishment of Malaysia would bring all these terri-
tories together under one strong central government in Kuala
Lumpur.

The Origins of the Malaysia Concept

The genesis of the idea of Malaysia can, perhaps, be traced
to the creation of the office of the Commissioner-General for the
United Kingdom in South-East Asia, and to the enthusiasm

L. A. Sheridan (ed.), Malaya and Singapore, The Bomeo Territories
(London, 1961), p. 48.
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displayed by the first man to hold that office, Mr. Malcolm
MacDonald. In a royal despatch, dated 12 November 1949, the
Secretary of State for the Colonics, Mr. A. Creech Jones, ad-
dressed the Commissioner-General in the following words:

You are directed by Royal instructions to promote the co-ordina-
tion of policy and administration between the Governments in your
own authority.

Without prejudice to the gererality of this direction, co-ordination
will be required in the organization of defence, the development of
sea and air communications, planning to ensure that the more
backward parts of the territories share equally in the programmes
for social, economic, and political advancement. . . .

In the course of time some closer political co-operation may be
desirable, and you will advise the Secretary of State for the Colonies
on this question from time to time,!

The royal despatch continued by saying that the Commis-
sioner-General was not to exercise direct administrative fune-
tions in any of the territories under his care, but that he should
consistently address his views on any matter to the Governor or
to the High Commissioner concerned. Thus evolved the Com-
missioner-General’s Conference as a high level co-ordinating
agent. In conference the Commissioner-General acted as chair-
man and the High Commissioner of the Federation of Malaya
and the Governors of Singapore, Sarawak, and North Borneo
as members. As the Governor of Sarawak was concurrently
High Commissioner for Brunei until 1959, he was able to ex-~
press his views on behalf of both territories at the same time. A
very significant aspect of this conference was that the members
were, with the exception of the High Commissioner for Brunei,
Presidents of the Exccutive Council in their respective terri-
tories,* and as such a ready means was provided for a speedy
implementation of the decisions of the conference.

By the end of his six years service (1949-55) as Commissioner-
General, Mr. Malcolm MacDonald had aroused in the Borneo
territories a consciousness of their common destiny, and it was
noticeable that the pull which Indonesia, particularly Java and
Sumatra, at onc time excrted over these areas had weakened
considerably.®

* Straits Times, 28 November 1949,

* Colony of Singapore, Interim Report of the Joint Co-ordination Committee,
Op. cit. par. 44,

2 British Colonies Review’, The Times (London), Summer 1955,
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The Commissioner-General’s cue for closer political co-
operation was veadily responded to by Singapore politicians
who had been at the forefront of the movement for some form
of political association between Singapore and Malaya, Mr.
Thio Chan Bee, Progressive Party Member for Balestier Dis-
trict, suggested that the Singapore Legislative Council should
explore the possibility of a Confederation or a Dominion for
South-East Asia to include Singapore, the Federation of Ma-
laya, Brunei, Sarawak, and North Borneo.! Sir Robert Boothby,
one of the five members of a visiting Commonwealth Parlia-
mentary team, also said that a confederation of these territories
within the Commonwealth was ‘absolutely essential” for econo-
mic and strategic reasons. He added that he would like to sec
Burma rejoin the Commonwealth and enter the confederation
at a later stage.? The official British approach, however, was
one of caution, and Mr. Oliver Lyttclton, then Secrctary of
State for the Colonies, declared that any close relation of the
constitutional development of the Borneo territories with that
of the Federation of Malaya and Singapore was precluded by
the differences between the political progress thus far achieved
in the two areas.® By implication the British government would
be ready to back a close association between Singapore and
Malaya, and another association between the Borneo territories.
Subsequently a wider association of these arcas would be con-
templated, i.c. after the Bornco territories had attained a level
of political development comparable with that of the Federa-
tion of Malaya and Singapore.

Federalism in Borneo

In spite of the co-ordinating office of the Commissioner-
General none of the three Borneo territories had shown any
appreciable enthusiasm towards the idea of belonging to a
Malaysian Dominion or to any similar political association with
the Federation of Malaya and Singaporc. Lither they did not
like the look of Singapore politics or they were alarmed at the
thought that the six and a half million population of Singapore
and the Federation might overrun Borneo.

1 Strails Times, 28 April 1951.

2 Thid. 7 September 1954,

# Ibid. 4 June 1954,
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Proponents of federalism, therefore, turned to the Borneo
territories, and suggested that a Bornean Federation would be
logical and capable of achicvement, since a number of political
and cconomic benefits would accrue from such an arrangement.
Individually they would be in a weak position, but federated
they could face the future with a reasonable degree of confi-
dence. But in the Bornco territories themselves there were forces
potentially opposed to a Bornean Federation. Three major
obstacles must be recognized. First, there was Brunci’s excessive
wealth derived from its oil wells,' and Brunei was not likely to
consent to having these riches tapped merely to subsidize its
much poorer neighbours. The second barrier was largely
chalogical, springing from ancient memories of tyranni
Brunci domination and from newly developing racial fears,
Brunci had a predominantly Malay population. In Sarawak the
largest single minority group were the Sca Dayaks, and in
North Borneo the Dusuns. In a lederation these indigenous
races would be rather apprehensive to see the combined Chinese
commumity in the three territories suddenly hecome the larges
single minority group.® The third problem, similar in its effects
to the insularity of the West Indies, was the lack of inter-ter-
ritorial communications and trade. As {ragments of the British
empire they were curiosities of British administration of the
past, which preferred fragmented to unified rule.?

In the atmosphere of these apprehensi and fears repre-
sentatives from the three Borneo territories came fogether in
Kuching on 23 April 1953 to plan for a greater measure of
co-ordination of policy and administration in matters of com-
mon interest. The conference, known as the Sarawak-North
Borneo-Brunei Conference, was presided over by Mr. Malcolm
MacDonald, and attended by Sultan Omar Ali Saifuddin of
Brunei, Sir Anthony Abell, Governor of Sarawak and High
Commissioner for Brunei, Sir Ralph Hone, Governor of North
Borneo, and three representatives from each of the three terri-
tories. At the end of the short meeting the following communique
was issued:

* Saul Rose, Britain and South East Asia (London, 1962), pp. 154 et seq.
Also ‘Brunei’s Big Problem: It Earns more than it Spends’, Straifs Times,
26 July 1957,

“Brunei Says No,’ Straits Times, 8 January 1960,

* Hicks et al. op. cit. pp. 29 and 36,
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“The conference had decided to develop the system of periodic
joint meetings between department heads and others in Sarawak,
Brunei, and North Borneo . . . to ereate a Standing Conference of
the Heads of Governments of the three territories 1o maintain the
closest possible harmony of policy among them.!

But it was diplomatically silent on the subject of finance.

Outside the conference room this cvent was generally viewed
as the embryo of a Bornean Federation. Some political circles
saw in it the first step towards the formation of the much talked
about South-East Asian Dominion, which would include Ma-
laya and Singapore. But the Sultan of Brunei was quick to
clear the air from any speculative thinking, and forthwith he
issued a public statement denying the existence of any sugge
tion at the Kuching Conference for a federation of Brunei,
Sarawak, and North Borneo.*

In July 1957 Sir Anthony Abell revived the question of Bor-
neo unity. He insisted that it was in the interest of Brunei and
Sarawak and, ‘perhaps’, North Borneo to work out their own
salvation rather than to link up with Singapore and Malaya.®
Obviously he was making good use of his dual officc as Governor
of Sarawak and High Commissioner for Brunei in his attempt
of bringing these two territories together.

Secing that the Sultan of Brunei continued to show no interest
in a Borneo Union, Sir Anthony Abell came out more boldly in
February 1958 when he spoke about the supreme necessity for
the three Borneo territorics to unitc under one strong central
authority, because the predatory world would not show much
consideration for the independence of small and weak states,
particularly if they were rich. He envisaged the union as a part-
nership in which the central authority would be responsible for
defence, external relations, internal security, and communica-
tion, including civil aviation, postal services, and tele-commu-
nication. With the growth of confidence between the partners
the common services could be extended to trade, customs,
banking, currency, medicine, and agriculture, Recognizing the
sensitivity of the question of finance, he said that the three
governments would continue to control their separate revenues
and expenditures. He also admitted that without the preserva-

1 “Borneo to Have Joint Meeting’, Straits Times, 23 April 1953.
* Sunday Mail, 18 Mary 1953,
2 Straits Times, 24 July 1957.
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tion of ‘those traditional characteristics of which all three ter-
ritories are rightly and properly proud’ the idca of federation
or any other form of political partner ship would be unaceept-
able at least ‘to one of the territories’,' an obvious reference to
Brunci.

Sir Anthony Abell envisaged a Governor-General to act as
the Queen’s representative in North Borneo and Sarawak, and
as High Commissioner in Brunei. The Governor-General would
preside from time to time over meetings of the Supreme Council
in Kuching and over the Exccutive Council in Jesselton, His
advisers were to be drawn from the Executive and Legislative
Councils of the two Colonies, but he would not sit in Sarawak’s
Council Negri or in North Borneo’s Legislative Council. Under
the Governor-General there would be a Lieutenant-Governor
in each of the two Colonies. With regard to Brunci Sir Anthony
Abell left it to the Sultan to decide how the proposed Governor-
General would exercise his office as High Commissioner for
Brunei.?

The proposals met with a negative response. North Borneo
considercd them premature. It was thought that the govern-
ment should wait for a mandate from the people, which was
then unobtainable because of the absence of clected represen-
tatives. Members representing commercial and professional
bodies of four communities, i.e. the Europeans, the Chinese, the
Indians, and the Malays, said that although some form of a
federation between the territories was inevitable, it should be
delayed for ‘thirty to onc hundred years’.*

The following month the Governor of North Borneo, Sir
Ronald Turnbull, made another attempt. As President of the
North Borneo Legislative Council he persuaded the Council to
recommend that agreements be obtained from the governments
of Brunei and Sarawak to examine the possibilities of a closer
constitutional link between the three territories, For this pur-
pose it was suggested that a body of persons, drawn from the
three territories, should make detailed recommendations for the
three governments to consider. But Brunei remained adamant.®

The serics of attempts by the British to establish a Borneo
Federation could hardly prevent the Sultan of Brunei from

! Ibid. 18 February 1958, * Ibid.
® Straits Budget, 5 March 1958, p. 8.
* Straits Times, 12 April 1958.
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suspecting “foreign’ designs on Brunci’s oil and money. The
Sultan must have also felt that the position of the Governor of
Sarawak as High Commissioner for Brunei was becoming un-
comlortable for Brunei. It was hardly surprising, therefore, that
when he gave his State a constitution in 1939, he made the
British government agree that the two offices should be sep-
arated, and that the British High Commissioner should reside
in Brunei. The office of British Resident, which was created
under the Treaty of 1906, was abolished, and replaced by a
Brunci Mentri Besar and a Brunei State Secretary. The con-
stitution further stipulated that the consent of the Exccutive
Council was necessary to give effect to any proposal to amal-
gamate, federate, or unite any part of Brunci with any other
territory.! Brunei had chosen to reject British imposed federal-
ism, and to chart its own course towards political independence.

The Malaysia Proposals

The basic concept of a closer association between Malaya,
Singapore, and the three Borneo territories was, as has been
shown above, not a new idea. But it began to have substance
when Tunku Abdul Rahman, Prime Minister of the Federation
of Malaya, spoke in terms of a South-East Asian community at
the Forcign Correspondents Association in Singapore on 27
May 1961, and suggested that Malaya must have an under-
standing with Britain and the governments of Singapore,
Sarawak, North Borneo, and Brunei to bring these five terri-
tories into a closer cconomic and political co-operation.* He
said that it was too early to elaborate on what form the associa-
tion would take, but it was generally believed that cither Singa-
pore, North Bornco, Brunei, and Sarawak should come in as
separate member-States of an enlarged Federation of Malaya,
or an independent State of Singapore and the proposed Borneo
Federation, including Brunei, would join the Federation of Ma-
laya in a confederation of Malaysian States.®

Official Malayan interest in the future of the Borneo terri-
tories was a new development, but it was expected to succeed
where the British had failed miserably, viz. in the removal of

1 Rose, Britain and South East Asia, pp. 153-4.

4 For 4 press report of the specch see Sunday Times, 27 May 1961,

3 Straits Times, 29 May 1961,
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Brunei’s intransigence towards a Bornean Federation, A much
closer regional co-operation, even if political union had to be
put out of the question, was clearly the ideal course for the
Bornco territorics. But this also had not been capable of realiz
tion on account of the suspicion of the indigenous population
about the realism of the Chinese, who had been quick to discern
the benefits of a wider association, and who had, thercfore,
supported the plan.! Under the leadership of a predominantly
Malay government in Kuala Lumpur, however, it was reason-
able to expect that the indigenous races would find less to fear
in Malaysia than in a Bornean Federation dominated by the
Chinese.

The Rationale of Malaysia

SINGAPORE: stan Cuma. Although considerations such as
cconomics of scale, racial balance, and independence for the
British Colonies were vital factors behind the formation of
Malaysia, the peeches and pronouncements of Tun-
ku Abdul Rahman bore witness that the question of defence and
security against a recurrence of communist violence and terror
in Malaya was his preoccupation for making the Malaysia pro-
posal. Paradoxically, the reason for his decision to welcome
Singapore into Melayn Raya (Greater Malaya or Malaysia)
was the same as that which prompted him to refuse to consider
a Singapore-Malaya merger previously. Explaining his volte-
face, the Tunku said: “Times have changed . . . and so must our
outlook; hence what was not agreed to yesterday might be
agreed today when we give it a second and serious thought; and
50 the idea of Malaysia took shape.®

The Tunku gave the question of merger, indeed, a second
and serious thought. So while in the past he had considered it
undesirable to take Singapore in, he now realized that it had
become dangerous to keep her out. In a serics of discussions the
Singapore Prime Minister, Mr, Lee Kuan Yew, brought home
the seriousness of the situation to the Tunku, who subsequently
described it as ‘rather frightening’.3 At the same time Mr. Lee

* Ibid.

* Tederation of Malaya, Parliamentary Debutes (Dewan Ra‘ayat), 16 Oc-
tober 1961, col. 1592.

2 Ibid. cols. 1595-6. Also Siate of Singapore, Legislative Assembly Debates,
20 November 1961, cols. 302-3,




126 THI EVOLUTION OF MALAYAN FEDERALISM

Kuan Yew also unfolded his story about the communist threat
to the gencral public through Radio Singapore.! All these
took place shortly after the PAP reverses at the Hong Lim and
Anson by-clections and the crisis within the party.

To Kuala Lumpur the artificial separation of Singapore
from Malaya was not a matter for concern as long as Singapore
was under the control of the British government. But the Singa-
pare constitution was due to come under review in 1963, and
the Singapore government would undoubtedly ask for com-
plete independence, which would almost certainly be given by
the British government. Should that happen, then the extreme
left-wing group led by communist clements and their pros
would make a hid for power in which they would most likely
succeed. Such a government would under no circumstances
submit to an arrangement, wherchy her sovereignty would be
compromised by having the Federation represented in her
Security Council.

Singapore would then be converted into a leftist stronghold
from where sustained subversive activities could be mounted
very conveniently against Malaya and the Borneo territorics.
Singapore politicians with communist leanings would naturally
welcome diplomatic missions from communist-bloc countries
and eventually what the Russians did in Cuba, i.c. storing
nuclear weapons, could very well be carried out in strategically
located Singapore. Such a development would trigger not only
a conflict of ideologies, but also a destructive armed struggle
between South and North Malaya after the pattern of South
and North Korea or of South and North Vietnam.* Kuala
Lumpur would certainly not like to sce any of these things
happen. The Tunku, therefore, reasoned that a scparate in-
dependence was not practical for Singapore. Having taken that
stand, he made it incumbent upon himself to persuade the
British government to grant independence to Singapore through
Malaysia in order that Kuala Lumpur could look alter Singa-
pore’s Security.®

The Borneo tervilories : a communist take-over. Another cause for
serious concern came from Sarawak, where, after the establish-

1 Lee Kuan Yew, op. cit,

2 Straits Times, 4 February 1963.

3 Thid, 15 November 1961 and 22 Octoher 1962, Also Federation of Mala-
ya, Parliementary Debates (Dewan Ra‘ayat), 16 October 1961, cols, 1594-5.
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ment of a communist government in China, the younger genera-
tion of the Chinese community had organized themselves into
an enthusiastic pro-Peking friendship society, called the Sara-
wak Overscas Chinese Demo ic League. But, prevented
from operating as an open communist organization by the
close vigilance of the Sarawak government, it had to find a
fagade behind which it could carry on its activities, This was
provided by the Sarawak Advanced Youth Association
(SAYA), and togcther they constituted the core of what the
Sarawak government called the Clandestine Communist Or-
ganization (CCO). Its tenets were based on Marxist-Leninism
and on the teachings of Mao Tse Tung. Its goal was no less than
the overthrow of the existing government in Sarawak in the
name of freedom from British imperialist rule, and the setting
up of a communist State in its place,!

The CCO drew its membership mainly from the Chinese
community, the overwhelming majority of whom had been
educated in Chinese schools. The Sarawak government said
that as a means of reaching its objectives the CCO actively
supported the formation of Sarawak’s oldest and leading poli-
tical party, the Sarawak United People’s Party (SUPP) in
1959, and provided it with a policy.* The CCO supported the
SUPP earnestly and enthusiastically for the advancement of
GCO’s own plans.® Following the classic communist stratagem
it sought to control the infant labour movement, to indoctrinate
the Chinese schools, and to win the hearts of the Chinese
farmers. Considering the fundamental aim of the Communists
to dominate no less than the whole world, there was no reason
to believe that the CCO would not also enter North Borneo and
Brunei, both of which had hitherto been free from communist
subversion.

The Malayan government viewed the Borneo situation with
grave disquict, and felt that 2 communist take-over could be
prevented only by having the Bornceo territories join Malaya to
form a solid bulwark against Communism. Besides, the inclu-
sion of these territories in Malaysia was a necessary pre-requi-
site for Singapore’s entry, because it was generally believed that
lg%'Thc Danger Within’, North Borneo News and Sabah Times, 15 March
A Sfmm Times, 24 August 1960.

M. Van der Kroef, ‘Communist Guerilla War in Sarawak’, The World
T 2y, Vol. XX, No, 2 (February 1964), p. 53.
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their prcdommam.c of Malays was needed to offset the Singa-
pore Chinese,! a pmmysc that cannot he fully sustained.* Since
from Malaya’s point of view Smg'ipm(‘ s entry was imperative,
Malaysia must come about before orin 1963 in order to prevent
Singapore making a bid for a separate independence.®

A MEANS OF $PEEDING UP INDEPENDENGE FOR BORNEO TERRI-
roris, The Malaysia plan was also viewed as an instrument to
help the Borneo territories to achieve independence at an earlier
date. Tunku Abdul Rahman said that he did not see how they
could be given independence separately before 1963, seeing that
they were politically and otherwise not ready.? North Borneo
and Sarawak still had the time-honoured colonial exceutive
and legislative c ouncils with official majorities and unofficial mi-
norities, all of whom were (\ppoln(ccl by the Governor. Brunci
was tuled by a feudal Sultan, but in actual fact there was not
much difference between the administration of this State and
that of the neighbouring British Colonics, In Sarawak the first
Local Authorities elections were held in 1939, and the second
in 1963; these were followed by the election of members to the
next two tiers of government councils. North Borneo was at
least three years behind Sarawak, for it was not until December
1962 that the first clections to the Town Boards and District
Councils were held, while the first political party emerged only
after the Malaysia proposal of 1961. Brunci held its first elec-
tions in late August 1962 to the State’s advisory council, which
had a non-clected majority.

Whitchall had intimated that the British government plan
for the Borneo territories was first to give a measurc of sell-
government, and later, when their people had shown them-
selves capable of governing, they were to choose whether to have
independence separately or together with Brunci in a Bornean
Federation or to merge with the Federation of Malaya.® But the

1 Frances L. Starner, ‘Malaysia and the Vnrth chﬂc Territories’, Asian
Survey, Vol. 111, No. 11 (November 1963), p. Also Nigel Cameron,
“Malaysia: The Birth of a Nation', The Asia 25 August 1963,
and Richard Hughes, “The Federation cf Fear', Tlxa Smxdﬂ\v Times Colour
Magazine (London), 25 August 1963, p. 4

©Below, pp. 1304, * Staits Times, 27 November 1961,

& The Malay Mail, 8 August 1961. But later on the Tunku turned around,
and said, “To say that the peoples there [in the Borneo territories] are not
ready, I think is wrong’. See Federation of Malaya, Parliamentary Debates
(Dewan Ra‘ayat), 16 October 1461, col. 1608.

& The Malay Mail, 6 November 1961 Also Starner, op. cit. p. 532.
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nku argued that the implementation of this policy would
a very long time, and that in the meantime the Com-
nists would stand a good chance of infiltrating the terri-
jes and spreading their activities. The formation of Malaysia,
the other hand, would not only [rustrate the designs of the
Communists, but it would also be a short cut to Bornean in-
dependence, because in the new Federation these territories
‘would be given the same rights and the same status as those
enjoyed by the member-States of the Federation of Malaya.!
A mEaNs oF Britisn pecorozizaTion, While the British gov-
‘ernment was thus reluctant to include the Borneo territories in
the Malaysia plan, it scemed that Malaysia might be the best
answer to her dilemma of removing the last vestiges of British
colonialism from South-East Asia. The United Nations’ resolu-
tion passed by the General Assembly in 1960, calling for the
ending of colonialism throughout the world,? was confronting
Great Britain. Whitehall was aware of the fact that the tide of
Asian nationalism could not be stemmed and that it would be
politic to leave gracefully, and by so doing to retain the goodwill
and friendship of the erstwhile subject peoples.?

There was also a growing fear that when the dispute between
Indonesia and Holland over West Irian was settled, Indonesia
might turn her atiention to the Borneo territories. A merger
suggestion by a stable neighbouring Commonwealth country,
therefore, offered an attractive answer to this problem.* More-
over, an opportunity of this kind might never occur again, and
at a later date Malaya might refuse to admit the Bornceo terri-
tories, especially if the latter should turn left or become com-
‘munist dominated.

Britain also realized that Singapore, independent and on her
own, could very casily fall under communist control. Obviously
this would prejudice the supremacy of the British defence system

L The Malay Mail, 8 August 1961. Also Federation of Malaya, Parliamen-
fary Debates (Dewan Raayat), 16 October, 1961, col. 1601,

® On 14 December 1960, by a vote of 89 in favour, none against, and 9
abstentions (including Great Britain), the General Assembly adopted a
zesolution by which if solemnly proclaimed “the necessity of bringing to a

y and unconditional end colonialism in all its forms and manifesta-

ons’, See ‘U. N, General Assembly 15th Regular Session’, Commonwsalth
Suruey, Vol. VII, No. 11 (23 May 1961), p, 508,

* Malayan Times, 15 September 1963.

4T E. Smith, ‘Proposals for Malaysia’, The World Tuday, Vol. XVIII,
~ No.5 (May 1962), p. 192. Also The Malay Mail, 28 August 1961,
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in Asia and in the rest of the world. Mr. Duncan Sandys, the
then British Minister of Defence, had declared in April 1959:
“There is no doubt about the continuation of the British base in
Singapore. It is the pivot of our military situation in the Far
East and we have no thought of changing it."!

But in a scparately independent Singapore Britain would
most likely be denied the continuance of her bases on the island.
On the other hand, to prolong British control, which was synon-
ymous to delaying independence, was clearly incompatible with
the political aspirations of the Singaporeans, and would only
court trouble and disaster. Malaysia within the Commonwealth,
however, would not only give carly independence to Singapore
but also an opportunity for the British to re-negotiate the use of
the Singapore base.

THE RACIAL ARGUMENT. The more often cited but, perhaps,
the least valid reason for welcoming the Borneo territories into
Malaysia was the so-called ‘racial mathematics’, whereby the
numerical superiority of the indigenous races, which would be
lost to the Chinese in a Singapore-Malaya merger, would be
restored by the addition of numerical superiority of the in-
digenous races of the Borneo territorics.

The result of this merger is shown in Table 1.

TABLE |
RACIAL COMPOSITION IN THE FEDERATION
OF MALAYA AND SINGAPORE BASED
THE 1957 CENSUS FIGURES

Fed on'  Per  Singapore”  Per Total Per
Race  Populati cent. i cent.  Populati cent.
M 3,125,000  49.8 197,000 13.5 3,322,000 43.0
Ch 2,334,000  37.2 1,091,000 75.5 3,425,000 44.3
Tand P 707,000 1.3 124,000 8.5 831,000 10.8

Others 112,000 1.8 34,000 2.5 146,000 1.9
Total 6,278,000 100.0 1,446,000 100.0 7,724,000 100.0°
Key: M= Malaysians (including nomadic aborigines) Ch=Chinesc

1 and P—Indians and Pakistanis
« Federation of Malaya, Official Year Book 1962 (Kuala Lumpur, 1962),

p. 40.

v State of Singapore, Annual Report 1960 (Singapore, 1962), p. 44, Figures
are rounded off to the nearest thousand in the table above.

The alleged racial contribution of the Borneo territories is
shown in Table 2.

1 Cited in Rose, Britain and South East Asia, p. 145,
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TABLE 2
RACIAL COMPOSITION IN THE BORNEO
TERRITORIES BASED ON THE 1960
CENSUS FIGURES

Territory Racial Groups " Population
1. Sarawak® Sea Dayaks 237,741
Chinese 229,154
Malays 129,300
Land Dayaks 57,619
Melanau 44,661
Other Indigenous Peoples® 37,931
Other non-Indigenous (Asian)® 6,492
Europeans 1,631
ToraL 744,529
2. Brunei Malays 45,135
Chinese 21,795
Other Tndigenous Peoples® 14,068
Otherst 2,879
Torar 83,877
3. North Borneot  Dusun 145,220
(Sabah) Chinese 104,542
Other Indigenous Peaples® 79,421
Bajau 59,710
Others! 41,485
Murut 22,138
Europeans 1,896
ToraL asee2l

* Colony of Sarawak Annual Report 1960, p. 11

¥ This group includes the Kayans, Kenyahs, Kelabits, Muruts, Dusuns,
the Nomadic Penans, and some other minority groups, which were too small
in numbers to be listed separately.

© “Other non-Indigenous (Asian)’ includes Indonesians, Filipinos, and
Ceylonese.

¢ State of Brunei Annual Report 1960, p. 12.

© “Other Indigenous Peoples’ includes Kedayans, Dusuns, Dayaks, and
Muruts.

1 “Others’ includes Enropeans, Tndians, and Eurasians,

& Colony of North Bomeo Annual Report 1961, p. 14,

" “Other Indigenous Peoples’ includes the Bruneis and the Kedayans,
both Muslim Peoples, who are most probably descendants of immigrants
from Malaya, Java, and Sumatra.

! “Others’ includes natives of Indonesia, the Philippines, India, Ceylon,
Sarawak, the Cocos Islands, Singapore, and Malaya.
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Finally, the result of the combination of the racial groups of
the five territories is shown in Table 3 below.

TABLE 3
RACIAL COMPOSITION IN SINGAPORE-MALAYA
AND THE BORNEO TERRRITORIES
BASED ON TABLE | AND TABLE 2

Population

Singapore  The Borneo

Racial Groups _ and Malaya _ Tersitories  Malaysia _ Per cent.
Malaysians and o
Indigenous races 3,322,000 872,053  4,194953  46.6
Chinese 3,425,000 3,760,491 42.0
Al others 977,000 z 1031383 114
ToraL 7,724,000 1,262,827 9,006,8! 100.0

Tt is clear from Table 1 that in the Federation of Malaya the
Malaysians (including nomadic aborigines) formed the largest
minority group, while in Singapore the Chinese had an over-
whelming majority. It is also clear that a Singapore-Malaya
merger would just tip the racial balance in favour of the Chi-
nese. Hence, in order to make merger acceptable to the Federa-
tion it became necessary to devise a means whereby the numer-
ical superiority of the Malaysians could be preserved. Tt was as
an answer to this problem that the ‘racialists’ justified the in-
clusion of the Borneo territories in the Malaysia plan.!

Table 2 shows that in each of the three Borneo territories the
indigenous population was in a clear majority. Excluding the
Europeans, the “Others,” and the ‘Other non-Indigenous,’
Sarawak had 507,252 indigenous population and 229,154
Chinese, Brunei 59,203 indigenous population and 21,795
Chinese, and North Borneo 306,498 indigenous population and
104,542 Chinese, making a total of 872,953 indigenous popula-
tion and 355,491 Chinese for the three territories. This gave an
indigenous majority of 517,462.

The racialists would now presumably add this number to
that of the Malaysians (including nomadic aborigines) in order
to offset the racial numerical superiority of the Chinese com-
munity in a Singapore-Malaya merger. Table 3 shows that the
combined Malaysians and Indigenous races would seem to

1 Above, p. 128, See Smith, ‘Proposals for Malaysia’, pp. 192-3.
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regain the numerical superiority which would have been lost
in a simple Singapore-Malaya merger.

The question now is whether the indigenous population of the
Borneo territories could be placed in the same racial category as
the Malays of Malaya and Singapore. Denis Bloodworth and
Colin Legum of the Observer wrote that “while the largely un-
sophisticated peoples of these islands have been persuaded by
their leaders to embrace Malaysia, they have no particular IOVL
for the Malays of the mainland’.' Lim Kean Siew made the
following observation in the Federal Legislative Council :

In considering the question of merger with Singapore and the
people of the Borneo territories, we must not let the question of race
interfere with our decision. Why? It is because most of the people
in Singapore and Borneo are non-Malays, Most of the people in
Brunei accept the Islamic religion, but in Borneo and Sarawak,
people are mostly of other races including Sea Dayaks, and Land
Dayaks. We cannot say that these people are Malays.?

In this connexion it was, perhaps, rather unfortunate that a
‘Malay’ had been constitutionally defined as ‘a person who
professes the Muslim religion, habitually speaks the Malay
language, and conforms to Malay custom. . . .** Although this
definition could not possibly have been meant to discriminate
against the indigenous population of the Bornco territories,
nevertheless its effect at this time was to place a certain barrier
between them and the Malays.

Warning against any attempt to classify the people of Borneo
as Malays, Tom Harrisson wrote:

Borneo is not a Malay country in the Malayan sense, and for the
successful achievement and survival of Malaysia it is very necessary
to face this fact clearly and at all times. The total population of the
island is uncertain, but probably is now about four million. Of this,
under half a million regard themselves as Malays. Other groups
are Muslim. But this does not necessarily mean that they consider
themselves to be Malays. In fact, among some of these other Muslim
groups, there is a tendency to dissociate from the Malays or regard
them as zery different.t

* The Observer, 15 September 1963,
# Federation of Malaya, Parliamentary Debates (Dewan Ra‘ayat), 16 Octo-
ber 1961, col. 1620.
s Federation of Malaya, Feder, Gonstitation, Axt. 160, Interpretation.
ang Gungwa (ed.), “The Peoples of North and West Borneo?, Malay-
sia: A Survey (London, 1964), p. 164,
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Tunku Abdul Rahman himself had proven that the Dayaks,
who represented the largest group in the Colony of Sarawak,
could not be equated with the Malays. The oc asion was the
controversy over the appointment of the first Goyernor of
Sarawak, and the Tunku then insisted that if the Chief Minister
was a Dayak, the Governor must be a Malay.!

Tt seems, thercfore, that the indigenous races of the Bornco
territories could not be effectively added to indigenous popula-
tion of Malaya and Singapore as a counterweight to the Chi-
nese, and that the racial mathematics of Malaysia was only
superficially true. In any merger plan the Chinese would thus
continue to constitute the largest single community, and there
is no reason to assume that they are always going to stand alone
in future political conflicts. The only merit of this racial argu-
ment seems to lie in the assumption that in extreme racial issues
the indigenous population of Borneo might choose to align
themselves with the Malays, to whom they are racially akin,
rather than with the Chinese.

The sure way to settle the racial question in favour of the
Malays is to create a still wider ‘Greater Malaysia’ to include
Indonesia. The addition of close on one hundred million Malay-
speaking Muslim people, who also conform to Malay custom,
would certainly outnumber the Chinese in Southern Asia.

The Malaysia Proposals: Actions and Reactions

Tug BrensH Leapersarp, Following Tunku Abdul Rahman’s
speech of 27 May 1961, the Governors of Sarawak and North
Borneo and the High Commissioner of Brunei visited Singapore
toward the end of June to hold discussions with the Commis-
sioner-General, Lord Selkirk, about the ‘Greater Malaysia’
proposal. A joint statement issued at the end of the talks said
that the three Borneo territories should get closer together be-
fore making any move to join a Malaysia confederation. The
talks had no specific conclusions commenting on the proposal
itself. The following month the Governor of Sarawak, Sir
Alexander Waddell, reiterated in Kuching the British stand
that Sarawak would be in a better position to join a confedera-
tion after closer links had been established with North Borneo
and Brunei, because there were many complex problems con-

1 Below, Chapter XTI




THE MALAYSIA FEDERATION 135
nected with the wide differences in the stages of economic,
educational, and constitutional developments between  the
territories which were to comprise Malaysia.!

Tre Maravsia SoLmariry Consurtative CommitTee, Al-
though political organizations were still in the formative stage in
the Borneo territories, and no means existed for the sampling of
public opinion, voices were speedily raised against the Malaysia
proposal. There was a gencral resentment against any change
in the state of affairs, as the people were well satisfied with the
things as they were.* But what was uppermost in the minds of
the Bornean people was that Malaysia might mean the transfer
of sovereignty from one pewer to another.®

In Sarawak Mr. Ong Kee Hui, SUPP’s chairman, declared
that the ‘Greater Malaysia® plan was not in the interest of the
people of Sarawak at this time, and stated that such a plan must
be preceded by the attainment of self-government or of inde-
pendence by the people of the three Borneo territories, cither
separately or through an ciation or a union of these terri-
tories.? Party Nega k (PANAS), however, would like
to see Sarawak join Malaysia as a separate unit, but only after
the colony had achieved independence. It believed that Sara-
wak would become a loser, if it were to unify with North Bornco
and Brunci before joining Malaysia.? As for Brunei, she would
have nothing to do with the idea of association with Sarawak
and North Borneo on equal footing on account of her proud
royal tradition and immense oil wealth.?

Nevertheless an attempt was made by certain Borneo leaders
and delegates from Singapore and the Federation of Malaya to
the 1961 Commonwealth Parliamentary Association Regional
Meeting in Singapore to discuss the Malaysia idea “fully and
frankly’. Asa result of these preliminary examinations, delegates
from North Borneo and Sarawak took the initiative in propos-
ing the formation of a Malaysia Solidarity Consultative Comit-

* ‘Malaya, Singapore, and British Borneo: Greater Malaysia Plan’, Cam-
moneealth Sureey, Vol. VII, No. 20 (20 S(_ptcmhcr 1961), pp- 971 3.

2 Colony of North Borneo Annual Report 1961, p.

* Straits Times, 17 November 1961,

* Ihid. 19 August 1961 and 6 January 1962,

* “Malaya, Singapore, and British Borneo: Greater Malaym Plan’, Gomi-
moseallh Sursg, Vol. V1, No. 20 (26 September 1961), p
D. P. Singhal, “The United States of Malaya?, Anansumg o, 1,No. 8

(Octnber 19619, pp. 16-19.
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tee (MSCC) to collect views and opinions concerning the crea-
tion of Malaysia, to disseminate information on the question of
Malaysia, and to foster activities for the realization of Malaysia.
Brunei chose not to participate at the first meeting of the Com-
mittee in Jesselton, but subscquently sent observers to the ses-
sions in Kuching, Kuala Lumpur, and Singapore.

At the fourth and last mecting of the “pocket parliament” (a
name given by its chairman, Mr. Donald Stephens, to the
MSCG) all that had been deliberated and agreed upon in the
previous six months was embodied in a memorandum,! whick
was subsequently submitted to a Commission of Enquiry for its
consideration.

The independent Federation of Malaysia, as envisaged by
the MSCIC;, would have a strong and effective central govern-
ment in which would be vested control of foreign affairs, de-
fence, and internal security. But just as the special problems and
circumstances of Singapore had been accommodated by special
safeguards,? 5o those of the Borneo territories would be pro-
tected. Immigration was a question of particular concern,
arising from Bornean apprehension that free movement might
result in their being swamped in their own land. If the doors
were shut tight, Bornean development would suffer from the
lack of technicians and labour. But Bornean anxieties had been
appreciated, and Bornean interests would subsequently be pro-
tected not only by safeguards of State autonomies, but also by
the assurance of explicit constitutional provisions against un-
impeded migration into the Borneo States from other arcas in
Malaysia.

Questions of language, religion, and the civil service bulked
large in the discussions. The national language would be Ma-
lay, but there would be a place in Malaysia for English as an
international language and as a medium of instruction in the
schools. The use and study of other languages would be pre-
served and sustained. Freedom of worship was a fundamental
liberty that would be safeguarded in the constitution. There
was categorical assurance that Borneanization of the civil sery-
ice would be preserved. The indigenous peoples, as “founder
zens', would have the special position the Malays enjoyed

1 Federation of Malaya, Report of the Commission of Enguiry North Borneo and
Sarawak, Appendix F.
* Below, pp. 139-40.
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in the existing Federation of Malaya, and the legitimate interest
of the other communities would be adequately safeguarded.
Rural weightage in parliamentary representation and priority
in the allocation of development funds were other matters that
were given fresh emphasis.!

It was plain that full allowance was being made for the
Bornean viewpoint. But much work remained to be done, if
maximum support was to be secured for the Malaysia plan
among the Bornean people.

THE SINGAPORE-MALAYA MERGER AGREEMENT. Whilst the
deliberations of the MSCC were in progress, negotiations werce
taking place between the governments of the Federation of
Malaya and Singapore for the re-unification of the two ter-
ritories. In August 1961, carlier than most people expected, the
Prime Ministers of the two territories reached ‘broad agreements
in principle’ for a merger.

Later in the month the Singapore PAP government invited
the leaders of all political parties represented in the Singapore
Legislative Assembly to state their stand on two basic points
contained in the broad agreements on merger. These were (i)
the Federation government should have control over defence,
external affairs, and internal security, and (i) Singapore should
have local autonomy in education and labour policies.

The response from the opposition parties was a stormy one.
Apart from the UMNO, they all attacked the PAP for having
carried out the merger negotiations unilaterally. The Barisan
Sosialis, the largest group among the opposition, demanded of
the government that the people should be consulted before any
further negotiations, and warned the government against dis-
astrous consequences to the unity of the people, if the PAP
agreement to allow the Federal government to ‘police British
interest in Singapore’ was carried out.? Dr. Lee Siew Choh,
Barisan Sosialis leader, contended that it was meaningless to
talk about autonomy in labour and education, which Singapore
already enjoyed, il it was realized that only a ‘very thin line
divided them from internal security. With internal security
vested in the central government, labels like chauvinism, non-

* Federation of Malaya, Rapart of the Commission of Enquiry North Bormeo and
Sarawak, Appendix F. Also Siraits Times, 7 February 1962,

= Straits Times, 29 August 1961,

* Thid. 30 August 1961.
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nationalistic, and communist-inspired would be used, and
arrests would naturally follow.! While the party fully supported
unity between Singapore and the mainland, it believed that the
genuine way to unity was an immediate, full, and complete
merger as the twelfth State of the Federation. Singapore must
become a constituent State like Penang or Malacca, with auto-
matic Federal citizenship for Singapore citizens and propor-
tional representation in the Federal Parliament as a result of
pan-Malayan general elections, which should be preceded by
general elections in Singapore before merger.® As an alternative
to immediate merger the Barisan Sosialis proposed a confedera-
tion in which Singapore should have full autonomy in internal
matters, including security, while external affairs and defence
should go to the Federal government.® But the PAP-type of
merger was totally unacceptable, because it would not give the
people of Singapore their proportional influence in the Federal
Parliament. In effect the Singapore people were being asked to
be content with ‘sccond rate’ citizenship and to surrender their
parliamentary democratic rights and other civil liberties in
exchange for the vague notion of autonomy in education and
labour policies.*

David Marshall’s Workers Party believed wholeheartedly in
a merger, but agreed also with the Barisan Sosialis that a con-
federation was a valuable notion to be explored. It rejected
irrevocably colonialisn: whether it be from London or from
Kuala Lumpur. Marshall said that under the proposed arrange-
ment the Federation would have more control over Singaporce
than the British colonialists. Singapore would have to assume
additional financial burdens by having to contribute to the
fiscal needs of the national government. He demanded a full
debate in the Assembly on the question in order that all might
benefit from the opinions of other members and from the facts
which the Assembly could discuss.®

The leader of the United People’s Party (UPP), Mr. Ong
Eng Guan, deplored the fact that the PAP government had
reached ‘certain agreements’ with the Federation without hav-
ing had any prior consultation with other political partics in
Singapore. He reaffirmed that his party stood for complete

! Thid. 25 December 1961.

2 Tbid. 30 August 1961.
 Ibid. * Ibid. & Thid.
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merger and for the establishment of an independent national
State of Malaya. But it appcared to him that what the PAP
government had in mind was not complete merger, but some
vaguc form of constitutional arrangement with the Federation,
and urged the government to inform the people about the pat-
tern of this arrangement more fully, and to convenc an all-party
conference without delay.!

The newly formed Singapore Alliance welcomed the PAP
merger overtures. But it was ol the impression that the two
‘basic points’ did not sound like merger terms, and demanded
from the government further clarification of the position before
a delegation of the political partics represented in the Assembly
resumed further talks with the Federal government.®

In October 1961, on the initiative of Dr. Lee Siew Choh, the
Barisan Sosialis, the UPP, and the Workers Party issued a joint
call on the government to convene a meeting of the Legislative
Assembly to consider and to debate the basic principles of mer-
ger and to appoint an all-party merger-delegation.®

The following month the government released a Memoran-
dum, setting out the framework of the proposed merger, as a
Singapore White Paper.® Briefly, the agreement contained the
following provisions: Singapore would become a State within
the new Federation, and would have fifieen seats in the Federal
House of Representatives, and two seats in the Senate: she
would have a larger measure of local autonomy in education and
labour, and wider State powers than any of the other States
forming the Tederation. This included Singapore’s right to a
substantial part of the State revenue, which under the Federal
constitution would accrue to the Federal government. It was
argued that without this special financial arrangement Singa-
pore would be incapable of supporting her cducation system,
her housing programme, and other social scrvices on the exist-
ing scale. Thus the financial arrangements between the Federal
and State governments as set out in the Federation of Malaya
constitution would not apply in their entirety to Singapore. The
two governments also agreed that the island-port’s special trade

I 1bid, 31 August 1961,

* Ibid

3 Tbid; 30 August 1961,

* State of Singapore, Memorandum Setting out Meads uof Agreement for a
Mﬂg:rl St the Fedraionof Malaya a Singapor, Crud. 33 of 1961 (Singa-
pore, 1961).
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position would be protected by the inclusion of a Singapore
section in Federal missions overseas.!

Tn the new Federation Singapore citizens would retain their
Singapore citizenship, and in addition they would acquire
Federation nationality. The Singapore Head of State would
continue to be styled “Yang di-Pertuan Negara’, but he would
be appointed not by the British monarch, but by the Yang di-
Pertuan Agong in consultation with the Singapore Prime
Minister.

The special position of Malay Singapore citizens would be
safeguarded in the constitution of the new Federation. Asin the
case of Penang and Malacea, the Yang di-Pertuan Agong was
to be the head of the Muslim religion in Singapore, and a Coun-
cil of Muslim Religion would be set up in Singapore to advise
him in this capacity.

The existing provisions of the appointment of public servants
would continue, except in the case of the police, which would
come under Federal jurisdiction. There would be a separate
branch of the Federal judicial and legal service in Singapore
with its own Chief Justice. The two “basic points” on which the
opinion of the opposition partics had been sought were also
included.

During the months of November and December 1961 the
merger issue dominated the Singapore Legislative Assembly
debates, When a division was called on the government’s mo-
tion to accept the heads of agreement set out in the White Paper
as a working basis for the reunification of the two territories,
cighteen opposition members absented themselves, while those
who were present, thirty-three altogether, voted solidly for the
‘White Paper.®

Tue AnGLo-Marava Maraysia AGreemeNT, Following the
successful conclusion of the broad agreements on merger bet-
ween Singapore and Malaya, the British government invited
Tunku Abdul Rahman to come to London to discuss the ques-
tion of merger in greater detail, and to prepare the way for
consultation with the Borneo territories.

 Straits Times, 17 November 1961. Also Emily Sadka, ‘Singapore and the
Fedetal Problem of Merger', dsian Suney, Vol. I, No. 11 (January 1962),
Pp. 23-25.

* State of Singapore, Leglatie dsenbly Debates, 6 December 1961, cols.
1524-6.
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The deliberations that followed centered on two main is-
sues, i.e. (i) the future of the British bascs in Singapore, and (ii)
the future of the British dependencics in Borneo. The Tunku
took the attitude that the termination of Singapore’s [unction
as a SEATO base was basic to a Singapore-Malaya merger.
This view coincided with a growing opinion in London which
doubted the usefulness of the bases in Singapore, Hongkong,
Aden, and ¢lsewhere. There was even talk that Britain should
accede to any Malayan demand for the abandenment of Singa-
pore as a military base for the SEATO area, should this become
the big stumbling block in the path of merger, But Britain’s
Minister, Mr. Harold MacMillan, did not share these views,
and stood firm by Britain’s commitment under the SEATO
Treaty to provide a base in Singapore for the use of SEATO.
Concerning the Bornco territories the British government
seemed (o have some hesitation to release North Borneo, be-
causc it still had a long way to go before even the machinery for
self-government could be set up.®

Eventually a compromise agreement wis reached. Both
parties agreed that the establishment of & Federation of Malay-
sia was a ‘desirable aim in the interests of the peoples of the
territories concerned’. But before coming to any final decision
the views of the peoples of North Borneo and Sarawak must be
ascertained. A Commission was to be appointed to carry out
this task and to make recommendations. It was also agreed to
seek the views ol the Sultan of Brunei® With regard to the
Singapore base the Tunku yielded to British pressure, and
allowed Great Britain to continue using Singapore’s military
facilities “for the pupose of assisting in the defence of Malaysia,
and for Commonwealth defence and for the preservation of
peace in South East Asia’. Explaining this decision, the Tunku
said that a British base in Singapore would provide not only
employment for 40,000 people, but also a sense of security to the
people of the new Federation, He further argued that since
sovercignty in Malaysia would in any case be translerred to
Kuala Lumpur, London would be expected to act in consulta-
tion with the Federal government on defence matters.!

1 Straits Times, 16 November 1961, Also The Malay Mail, 23 March 1962,

£ Straits Times, 16 November 1961,

% Great Britain, Foderation of Malaysia: Joint Statement by the Governments of
the United Kingdom and of the Federation of Malaya, Cmd. 1563 (London, 1961)

4 The Malay Mail, 25 August 1961,
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The truth of the matter, however, seemed to lie in the fact
that the proposed Federation, because of its small size, could not
conceivably provide for its own defences, and had to rely, there-
fore, on external help. The British, for their part, would find it
impractical, if not impossible, to make a distinction between
their Commonwealth and SEATO forces. Hence they sought
to remove Malaya’s apprehensions by avoiding any reference
o SEATO in the agreement and by using the term “preserva-
tion of peace in South-East Asia instead.

Tue Commission or Exouiry 10 NORTH BORNEO AND SARA-
wak. In January 1962 it was announced that a five-man Com-
mission, consisting of three British and two Malayan officials,
had been appointed to ascertain the views of the peoples of North
Borneo and Sarawak on the Malaysia question, and, in the light
of their findings, to make rece 1 issi
was instructed in its terms of relerence to have regard to the
Anglo-Malaya Agreement that Malaysia was a desirable aim,!

The appointment of Lord Cobbold as chairman of the Com-
mission came as a surprise to many, because his knowledge of
Borneo was not as wide as that of the other two British members,
That Mr. Malcolm MacDonald and Sir Donald MacGillivray
were not chosen was even more surprising in view of their very
intimate understanding of the British dependencies in South-
East Asia.? It could, however, be also argued that the appoint-
ment of & man, who had only limited connexions with the
Borneo territories, was desirable in that it might increase the
likelihood of the emergence of an unbiassed opinion.

The task of the Commission was not an casy one because of
the inaccessibility of vast arcas of the country and the lack of
popular knowledge and understanding of the implications of a
federation.® Admittedly, the Colonial Administration did try to
publicize the advantages of Malaysia before the Commission’s
arrival, but these efforts had been severely handicapped by
distance and illiteracy. Hence, what the Commission was able

ions. The Cc

* Great Britain, Federation of Malaysia: Joint Statement, Cmd, 1563,

nriex A,

2 Straits Times, 19 January 1962.

3 Federation of Malaya, Report of the Commission of Enquiry North Borneo
and Sarawak, op. cit. pp. 21,68, 114, 237. In the Malay Mail, 16 August 1962
Temenggung Oyang said that ‘a large number’ of people in Sarawak who
favoured Malaysia were still “groping in the dark’ about the implications
and benefits of the proposal.
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to report could represent hardly more than vague sentiments
held in common by the members of tribal groups.

The Cobbold Report, so named alter the chairman of the
Commission, was published in August 1962. In his attempt to
give an assessment of the degree of support for Malaysia, the
chairman stated:

About one third of the population in each territory strongly fa-
wvours early re tion of Malaysia without too much concern about
terms and conditions. Another third, many of them favourable to
the Malaysia project, ask, with varying degrees of emphasis, for
conditions and safeguards varying in nature and extent. . , . The
remaining third is divided between those who insist on independence
before Malaysia is considered and those who would strongly prefi
to see British rule continue for some years to come. . . . There will
remain a hard core, vocal and politically active, which will oppose
Malaysia on any terms unless it is preceded by independence and
self-government: this hard core might amount to near 20 per cent.
of the population of Sarawak and somewhat less in North Borneo.!

The members of the Commission reached a considerable
measure of agreement on the inclusion of the Borneo territories
in the Federation of Malaysia. Most of the recommendations ol
the MSCC were adopted. But the Report recorded also a fun-
damental divergence of opinion among the members of the
Commission on the question of phasing, i.e. whether the Federa-
tion should be formed in one stage or in two stages. The recom-
mendations were, therefore, divided into four separate scctions:
(i) Recommendations on certain gencral matters, (ii) Recom-
mendations by Sir Anthony Abell and Sir David Watherston,
the two British members, (i) Recommendations by Dato
Wong Pow Nee and Inche Muhammad bin Shafie, the Ma-
layan members, and (iv) A summary of these recommendations
and comments by the chairman.

Among the recommendations on certain general matters it
was agreed that the existing constitution of the Federation of
Malaya should be the basis of the new Malaysia constitution
with such amendments and safeguards as would be necessary.
Other subjects on which a wide measure of agreement was
reached included the use of Malay and English as the official
languages, the control of immigration by the central govern-
ment subject to the approval of the State government con-

* Ihid. par. 144,
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cerned, the refusal of the right to secede, and the qualifications
for citizenship. It was also led that Borneanization of
the public service should proceed as quickly as possible, but that
every effort should he made to cncourage British officers to
remain in the service until their places conld be taken by qual-
ified people from the Borneo territories. There was a difference
of opinion on religion. The chairman and the British members
recommended complete religious freedom and not to make
Islam the national religion in the Borneo territories. But the
Malayan members wanted Islam as the national religion of
Malaysia.!

In the separate recommendations the British members em-
phasized the importance of a transitional period of {rom three
to seven years, during which a full ministerial system of respon-
sible government would be introduced in the two Golonics.
The Malayan members, however, felt most strongly that the
transitional period should be no longer than twelve months,
since any delay would expose these territories and their people
to dangerously disruptive influences.

In his comment the chairman emphasized that it was
necessary that, from the outset, Malaysia should he regarded
by all parties concerned as an association of partners. If any
idea were to take root that Malaysia would mean a taking over
of the Bornco territories by the Federation of Malaya and the
submergence of their individualities, then Malaysia would not,
in his judgment, be gencrally acceptable or successful.?

In a series of meetings in London during the month of July
1962, the British and Malayan governments considercd the
Cobbold Report in detail. The British pressed for Singapore’s
reunification with Malaya in advance of merger with the Borneo
territories, but the Tunku would not accept Singapore without
asimultaneous transfer of sovercignty over the Bornco territories
to Malaysia by 31 August 19633 But on the day before the
public release of the Report the British government withdrew
its demand, and endorsed 31 August 1963 as the target date
for Malaysia.’

The Cobbold Report could hardly be said to have conclu-
sively demonstrated the desirability of Malaysia in Borneo, if

i Tbid. pp. 51-59.
2 Ibid, pars. 151-2 and 182-8. 3 Ihid. par. 237.
4 Straits Times, 27 July 1962 © Thid. 1 August 1962
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with all its resources, all its work, all the propaganda, and the
pre-conception that Malaysia was (o become a reality, it
reached the conclusion that only one third of the people were
in favour. It was conceivable that merger-alter-independence,
which was desired by a part of one third of the population,
could have commanded a larger section of Borneo public opin-
jon, had this been offered as an alternative, But Mr. Lee Kuan
Yew was being hard pressed by the Communist left in Singa-
pore, and Tunku Abdul Rahman was running a race against the
Communists, Hence the Borneo territories must be included in
Malaysia, even though the additional administrative respon-
sibilities might be rather galling to the Federal government.

The constitutional arrangements for North Borneo and Sarawak.
Following the acceptance of the Cobbold Report by the Ma-
layan and British governments, the detailed working out of
arrangements under which North Borneo and Sarawak would
become constitutional States of Malaysia was delegated to an
Inter-Governmental Committee (IGC) in which Malaya,
Great Britain, North Borneo, and Sarawak were represente
Lord Lansdowne, Britain’s Minister of State for Colonial Af-
fairs, was chairman, and he was assisted by Tun Abdul Razak,
Malaya’s Deputy Prime Minister.

Preparatory to the activities of the IGC Lord Lansdowne and
Tun Abdul Razak visited North Borneo and Sarawak to famil-
iarize themselves at first hand with the people and their pro-
blems, and to explain the purpose of the Committee. During
this visit they were met by a delegation of North Borneo's five
main political parties, and were presented with a list of twenty
safeguards, known as the “Twenty Points’,! which were the pre-
requisites for North Borneo to join Malaysia. The delegation
said that while they accepted the existing constitution of the
Federation of Malaya as the basis for the formulation of the con-
stitution of Malaysia, a completely new document should be
drafted and agreed to by all parties as members of a free asso-
ciation of States. Once the new constitution was adopted, no
amendment, modification, or withdrawal of any special safe-
guard granted to North Borneo should be made by the central
government without the positive concurrence of the North
Borneo government.?

2 Colony of North Bornes Annual Report 1962, pp. 24-26.

® Straits Times, 30 August 1962.
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In September 1962 the nominated North Bornco Legislative
Council unanimously passed a motion welcoming the decision
‘in principle’ to establish Malaysia by 31 August 1963. Accord-
ingly, six members of the Council were appointed fo represent
North Bornco on the IGC. Later in the month a similar motion
was passed without dissent in Sarawak, and the Council au-
thorized the Chief Secretary, the Attorney General, the Finan-
cial Secretary, and five others to represent Sarawak on the IGC.

The first and second plenary sessions of the IGC were held in
Jesselton in October and November, and the third and last
meeting in Kuala Lumpur in December 1962. A communique
was then issued, stating that the Committee had agreed on the
gencral terms of a draft report, and that it would not, therefore,
be necessary to have further plenary meetings.

The IGC Report,! published in February 1963, proposed
that, subject to amendments to mect the requirements of North
Borneo and Sarawak, the constitution of the existing Federation
of Malaya should be the basis for the constitution of the new
Federation. Although the drafting of an entirely new document
had not been envisaged, the North Borneo delegation felt that
it had got as much if not much more than it anticipated when
it submitted the “Twenty Points’.®

As a whole the constitutional proposals guaranteed to
safeguard the individual identities of the Borneo peoples.
Admittedly it had been agreed to make Malay the national
language and Islam the national religion, but it was also pro-
vided that in the Bornco territories English would remain an
official language, unless the State Legislatures themselves
decided otherwise. Religious freedom was also complete to the
point of excluding from operation in the Borneo territories all
articles of the constitution and provisions of federal law refer-
ring to Islam, other than the declaration that Islam was to be
the religion of the new Federation. Where Federal law provided
for special financial aid for Muslim religious education, the
Sarawak and North Borneo governments would be given pro-
portionate amounts for social wellare purposes.®

Tmmigration remained on the federal list, but entry into the

1 Federation of Malaya, Malaysia: Report of the Tnter-Governmental Com-
miltee 1962 (Kuala Lumpur, 1963).

* Narth Borneo News and Sabak Times, 5 March 1963.

3 Federation of Malaya, Malaysia: Report of the Inter-Governmental Committee
1962, pars. 15 and 28.
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Borneo territories would require the approval of the State
concerned. Although education was to become a federal sub-
j:ct, the existing policy and system of administration of educa-
‘tion in North Bornco and Sarawak could be changed only by the
government of the States, Citizenship, which hitherto had
posed hardly any problem in the Borneo territories, was easily
disposed of by retaining the principles of the existing colonial
citizenship laws. In the new Parliament of 159 members
Sarawak would have 24 seats, and North Borneo 16. The two
Heads of State in Borneo would be appointed initially (for a
period of two years) by the Queen of Great Britain and the
Yang di-Pertuan Agong. Thereafter the appointment would de-
wvolve upon the Yang di-Pertuan Agong in consultation with the
Chief Minister of the State concerned.?

With certain exceptions taxation was made a federal subject.
After consultation with senior officials in Sarawak and North
Borneo, taxes in the two States should be raised by graduated
stages to federal levels. In order that the cost of State services
might be covered and provision for expansion made, adequate
revenues would be provided for the State governments. It would
be necessary, therefore, to assign to the Bornco States certain
revenues in addition to those assigned to the States in the exist-
ing Federation of Malaya.*

The indigenous races of Borneo were also assured that they
would enjoy the same privileges as those provided by the con-
stitution for the Malays in the Federation of Malaya.? Finally,
no provisions having specific reference to the Borneo territo-
ries should be amended or repealed without the concurrence of
the government of the State so affected

The IGC Report, having been approved overwhelmingly by
the legislatures of Sarawak and North Bornco, it remained for
the British and the Federation of Malaya governments to enter
into a formal agreement and for their Parliaments to pass the
mecessary legislation to give effect to it. The making of the ap-
propriate orders-in-council would then enable the Federation
of Malaysia to come into being by 31 August 1963.

The Singapore referendum. While the Cobbold Commission and
the IGC were preparing Sarawak and North Borneo to enter
Malaysia, reaction toward merger reached such a stage in

* Ibid, pars, 16, 17, 18, and 19,
*1bid, par. 24, ® Ibid. par. 29.  * Ibid, par. 30.
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Singapore that the PAP government felt itself compelled to hold
a referendum in order that the people of Singapore could
declare themselves in the matter of merger with the Federation.
The full requirements of parliamentary democracy would still
have been completely satisfied, if the government were to
proceed with merger without further ado and without submit-
ting the matter to the people, because the PAP had been clected
with a full mandate on merger. Besides, the people’s represent-
atives had already endorsed the merger White Paper in the
Legislative Assembly. But Dr. Goh Keng Swee, the Singapore
Minister, said that such a procedure would be politically
unsound, since it would mean the evasion of the challenge from
the communists and their stooges in the Barisan Sosialis, who
claimed that the people were against merger. The Prime Min-
ister was also of the opinion that not to hold a referendum on
merger would lend credence to the communist lic that there was
a ‘sell-out’ of Singapore to the Federation.!

The National Referendum Bill, however, contained several
provisions that were highly objectionable to the apposition.
The most controversial part was, perhaps, the clause which
allowed unmarked and ‘uncertain’ ballot papers to be counted
as accepting or willing to accept the decision of the Legislative
Assembly. The government’s explanation was that such ballot
papers would indicate a state of mind in which the voter could
not understand the issue or was indifferent, but went to the pol-
ling booth because voting was compulsory. He would, therelore,
be content to have his elected representative make the decision
for him.*

Another section of the Bill made a person who intentionally
destroyed a ballot paper liable to a fine or imprisonment up to
two years and to be deprived for seven years of the right to vote.
The government argucd that this was necessary to prevent the
communists and the pro-communists having their way; it
would provide safeguards against possible sabotage and evil
machinations.? But the opposition described this technique as
a device to ‘out-imperial the imperialists’ and to ‘out-Hitler
Hitler’.*

Then there arose the controversy about the wording of the
referendum question or questions. Both the government and the

1 Straits Times, 17 March 1962, # Ibid.
8 Thid. 9 June 1962. 4 Ihid. 15 June 1962.
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opposition were well aware of the great importance of the
phrascology. The opposition, therefore, claimed that no refer-
endum could possibly be fair unless they had a part in drafting
the question or questions, and contended that the government’s
insistence on its sole right to frame the questions was merely to
allow the PAP to put the issuc in an utterly dishonest manner.!

Three lawyers, i.e. David Marshall, T.T. Rajah, and Tommy
Koh Thong Bee, jointly called on the Singapore government to
delete from the Bill the undemocratic and offensive provisions
which denied the people the right to say ‘no’ to the merger
proposals. But the government brushed this objection aside and
said that there was no case for a negative vote, because the
merger agreement had been debated in the Assembly, and was
approved without a dissentient vote by the elected representa-
tives of the people as a working basis for merger.?

In further protest a five-party® Council of Joint Action (GJA)
team of four men, led by Dr, Lee Siew Choh, and allegedly
representing the majority of the opposition, left in July for New
York to present their case to the United Nations Committee on
Colonialism and to ask the United Nations to supervise the
merger referendum. But the petition was rejected, receiving
support only from Russia and Poland.*

In the middle of August 1962 the Yang di-Pertuan Negara
made the order for a referendum, whereupon the government
notified the public that the merger referendum would be held
on the first day of the following month. The intervening two
weceks were allocated for campaigning on the three referendum
questions, (i) alternative “A” or merger on the White Paper
terms, (i) alternative ‘B’ or merger as one of the States in the
Federation of Malaya, which would result in the application in
Singapore of the existing labour and education policies of the
Federation, thie restriction of automatic conversion of Singapore
citizenship to Malaysian citizenship only to those born in
Singapore and to some who were citizens by descent, the al-
location of parliamentary representation in proportion to the
number of citizens eligible under the federation citizenship

=

* Thid. 2 June 1962,
# Ihid. 4 June 196:
® The five parties were: (i) United Democratic Party, (i) Barisan Sosi-

als, (iii) Party Rakyat, (iv) Liberal Socialists, and (v) Workers Party.
Straits Times, 25 July 1962,
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laws, and the usc of only English and Malay in the State
Legislature, and (jii) alternative ‘C’ or merger on terms no less
favourable than those for the Borneo territories.!

The terms for the merger of the Borneo territories were not
then known ; merger on an equal basis with the eleven States of
the Federation would be unacceptable, because it would mean
that a substantial proportion of Singapore’s inhabitants would
not qualify for citizenship. The choice of the people was thus
reduced to the government’s merger proposals. The opposition
parties, therefore, called on the people to cast blank votes as a
token of protest, despite the fact that these blank votes would he
deemed by law to be government votes. The PAP government
answered that blank votes were not necessarily votes for the
government’s White Paper merger; they could also be for
alternative “B’ or loss of citizenship for more than half the
electorate. If votes for “A” and ‘B’ were almost the same, then
the government could say that the blank votes should be for
‘A%, but if votes for ‘B’ should be more than those for “A’, then
it would be difficult for the Assembly to decide that the blank
votes should go to ‘A’*

Polling day gave the government a decisive victory. The total
votes cast were over 560,000 out of an electorate of 625,000;
397,626 votes or 71 per cent. of the total votes cast were for the
government White Paper proposals. In spite of the government’s
intimidation there were 144,077 or 25 per cent. blank votes.
Alternative ‘B’ received 9,422, and alternative ‘C’ 7,911 votes.?

But the Barisan Sosialis maintained that the government’s
victory did not represent an endorsement of alternative ‘A’ by
the people, because in a great number of cases the voters gave
their support to it, not from enthusiasm for the White Paper
merger, but for fear of losing their citizenship rights, if they
voted otherwise.

Tae pEcision of Bruser, Early in 1962 the Sultan of Brunei
appointed a Commission, consisting of his Chiel Ministeras chair-
man, two Malays, one Chinese, and one Ihan to ascertain the

 Thid. 18 August 1962,

* Ibid. 26 August 1962,

3 Federation of Malaya, Malaysia in Brief (Kuala Lumpur, 1963, p. 115.

 Memorandum of the Barisan Sosialis Party of Singafiore on Malaysia, 11 March
1963 (mimeo), cited in T. E. Smith, The Background to Malaysia (London,
1968), pp. 18-19.
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views of his people about Malaysia. Although the results of this
survey had never been published, there was reason to believe
that strong opposition to the plan came from Azahari’s Party
Rakyat, which advocated a federation of the three Borneo
territories.! It was this same Party Rakyat that won all 55
constituencies in the 1962 local elections, and consequently oc-
cupied the 16 unofficial scats in the State Legislative Council
through the operation of the electoral college system.

In September 1962 the party was to submit an anti-merger
motion to be debated in the Council, but the British govern-
ment ‘advised” the Sultan, who was under treaty obligation to
accept such advice, to postpone the meeting. After two other
postponements in October and November the Assembly was
told that the mation was disallowed, because the Council was
‘incompetent’ to discuss the anti-Malaysia question, Party
Rakyat, however, saw behind these tactics a fear of the govern-
ment suffering defeat in the debate, since it was highly probable
that at least one of the nominated members would vote with
the Party Rakyat to give it the necessary majority.?

This denial of constitutional means for the elected members to
express their views in the Council precipitated the uprising of
8 December 1962, in the course of which Azahari proclaimed
independence for Kalimantan Utara from Manila, and set up
a government-in-cxile under his premiership. This caused con-
siderable disquict in Brunei, Kuala Lumpur, and London. But
it was the reality of this threat and the feeling of insecurity
in standing alone that made Brunci think more seriously about
Jjoining Malaysia. In January 1963 the Sultan said that he was
convinced about the soundness of the Malaysia proposal.® The
Mentri Besar, Dato Setia Pengiran Ali, also came out with
a statement which said that since the collapse of the revolt the
people of Brunei were more anxious to join Malaysia.* Sub-
sequently Dato Neil Lawson, legal adviser to the Sultan,
speaking on the authority of the Sultan, declared that ‘His
Highness is satisfied that any alternative solution to the prob-
lems of his country and his people is not only illusory but is

! Ibid. p. 22, and Straits Times, 19 September 1962,

’Abdul Ralum bin Karim, ‘Northern Borneo Nationalism’, Eastern

World, Vol. XVI, No. 6 (June 1963). Also Letter from Dr. Lee Siew Choh
'iﬂ the Secrctary-General of the United Nations in New York, 14 February

¥ é:lmib Times, 22 January 1963. * Ibid. 4 February 1963.
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indeed fraught with danger to their political, social, and eco-
nomic development’.!

The following month the Sultan, accompanicd by a six-
man delegation, which was handpicked from top government
officials and overseas experts, went to Kuala Lumpur to
resume the talks about Malaysia with the Federation of Malaya
government. At the conclusion of the deliberations the Sultan
made known that with the exception of ‘two or three minor
issues’ everything was settled, and that Brunei would definitely
join Malaysia by 31 August 1963.%

The Malaysia Negotiations 1

The governments of the prospective units of Malaysia having
declared themselves in favour of the new Federation ‘in prin-
ciple’, the stage was set for detailed discussions. The North
Borneo and Sarawak agreements presented no problem. With
these two territories negotiations were complete. But the cases
of Singapore and Brunei were beset with difficulties.

The final round of talks between Kuala Lumpur and Singa-
pore opened in March 1963. Soon it became evident that the
main problem was finance, the classic bone of contention
between the central and unit governments in a federal rela-
tionship. The disagreement was twofold. First, who should
control Singapore’s revenue after merger. Kuala Lumpur said
that the Federal taxes in Singapore should be collected by
Federal departments and that such revenue should be regarded
as Federal revenue. But Singapore contended that the merger
White Paper was explicit in stating that such collection should
be done by departments of the State of Singapore, and that
out of such revenue Singapore would make her payments for
pan-Malaysian services and Federal services in the State.
Second, how should Singapore’s surplus be shared. Kuala
Lumpur’s position was that the Federal government should
have a “fair share’ of such surpluses after merger. But Singapore
argued that any surplus-sharing should be conditional upon
the actual increase of the surplus of the city-State as a result
of favourable Malaysian Common Market terms.® ‘Battle of
statements’ waged through the medium of the press contributed

! Thid. 8 February 8 1963.  Ibid. 3 March 1963,

3 Sunday Mail, 14 April 1963.
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to the rapid deterioration of the spirit of goodwill, and by
April 1963 the discussions reached a stalemate.

An attempt was made in June to resume the negotiations,
but the differences had grown wider than was generally be-
fieved. In Kuala Lumpur Mr. Tan Siew Sin even hinted that
Malaysia was a certainty, with or without Singapore, because
Malay was economically feasible without Singapore.! But,
assuming that he was right, no one would expect the Federa-
tion government to endorse such a view, It must be remembered
that the Tunku’s preoccupation in his crusade for Malaysia
had not been the question of economics, but how to control the
leftist elements of Singapore. Only the day after Tan Siew Sin
made his statement Tun Abdul Razak reiterated the urgency
of this obje . He said that there was a very real danger of
Singapore falling under communist rule, if Britain granted the
territory complete independence, The city-State might then
become “South-East Asia’s Cuba’.?

Brunei’s ‘two or three minor issues’ also turned out not as
small as they had been thought. This came into the open only
when Dato Neil Lawson disclosed from Brunei in June that
in Malaysia the State of Bruneci should keep its oil revenue
in perpetuity, and not just for ten years as suggested by Kuala
Lumpur.?

After all these sethacks the Federation government issued
a 48-hour ‘ultimatum’ to both Singapore and Brunei, saying
that “if the two States were not willing to join Malaysia, they
should say so immediately’.*

But Lee Kuan Yew could not be intimidated. Confident
that the Federation needed Singapore more than Singapore
needed the Federation, and that Malaysia was inevitable, he
said: ‘Singapore is like a stopper of the South-East Asia basin,
and il the stopper is pulled out, all the water will run out. . ..
The basic factors that gave birth to the very conception of
Malaysia still remain.’s

From Brunci Dato Lawson announced that discussions on
the entry of Brunei into Malaysia by 31 August could continue

& e Malyan Tines, 27 April 1963.
® Ibid. 28 April 1963

+ Straits Timbs, 8 June 1063,

4 The Malayan Times, 20 June 1963.
® Tbid, 22 June 1963,
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on the basis that (i) Malaysia was formed by the voluntary
coming together of States upon freely negotiated terms, and
(ii) the special interest of Brunei and its people was recognized
and protected.!

Meanwhile Lee Kuan Yew had received an invitation to
come to London. He informed the British government that he
would lead a Singapore delegation to discuss merger and the
revision of the Singapore constitution. But before leaving Sing-
apore he instructed a special courier, Inche Anwar Ibrahim,
to deliver the government’s reply to the final financial pro-
posals put forward by the Federation government.

The Malaysia Negotiations 11

The Federation government rejected i fofo Singapore’s fi-
nancial counter-proposals. The immediate effect of this deci-
sion was the cancellation of Tunku Abdul Rahman’s trip to
London for the initialling of the Malaysia Agreement, sched-
uled to take place on 27 June 1963. Instead, a top-level dele-
gation, headed by Tun Abdul Razak, left for London to discuss
the outstanding issues on Malaysia, particularly with relerence
to the entry of Singapore and Brunei. It was arranged that the
Tunku should proceed to London only when he was advised to
do so by the Malayan delegation.

It was generally felt that Lee Kuan Yew had frustrated the
talks in Malaya deliberately so that he could press his demands
in London before signing the Malaysia Agreement, He him-
self had said that he was prepared ‘to squat it out’ and ‘to be
persuaded and to persuade’,? and, indecd, these epithets
characterized the mood of the two weeks’ London financial
talks, Until 4 July the discussions were conducted on a bilat-
cral basis, i.c. between the British and the Malayan delega-
tion, and between the British and the Singapore delegation.
Only through the offices of Duncan Sandys, the British Com-
monwealth Secretary, did the two partics come together, and
on 7 July the points at issuc were finally resolved by mutual
concession.®

But the making of final arrangements was again held up,

Y Straits Times, 21 June 1963,

* The Malayan Times, 27 June 1963,
3 Below, Chapter IX.
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=

~ this time by a land dispute between the Singapore and the
‘British governments. Singapore demanded the release of Brit-
ish War Department lands in Singapore which the British
were not using and to which they had no title, while for those
the British wanted to retain Lee Kuan Yew proposed a pay-
ment of M§15 million. The British offered to give up certain
arcas in disputc and M$7 million. But through the mediation
of Tunku Abdul Rahman, who had come from Kuala Lumpur
to sign the Malaysia Agreement, the amount of compensation
was scttled at M$10 million,! All hurdles between Singapore,
Kuala Lumpur, and London having been removed, the “Agree-
ment Relating to Malaysia®® was signed at Marlborough Housc
on 9 July 1963.

The Sultan of Brunei, who was also in London with a dele-
gation at the invitation of the British Prime Minister, decided
to stay out of Malaysia. Previously his government had also
rejected Malaya’s final terms on Brunei’s entry into Malaysia.®
It was believed that the talks with Brunei broke down on the
question of the precedence of the Sultan of Brunei among the
Malay Rulers. Previousty he had been offered the position of
the most junior candidate to the throne of Malaysia, but this
was considered ‘oo damaging to be acceptable’.? A spokesman
for the Sultan, however, said that even if the Sultan had been
offered the position of Yang di-Pertuan Agong of Malaysia,
he would have been reluctant to accept, because he was not
satisfied with the status of the people of Brunei in the new
Federation.? But according to a public declaration of the Sul
tan the real reason was the unresolved issue of oil-revenue

Considering Brunei’s proud history, immense wealth, and
abxhty to provide adequate financial security for its people it
is, perhaps, true to say that all of the above arguments, and

! Confidential letter of Duncan Sandys (Colonial Secretary) dated 8
July 1963 to Lee Kuan Yew (Prime Minister of Singapore), in State of
Singapore, Malaysin: Agreement Exchange of Letters, Misc. 5 of 1963 (Singa-
pore, 1963).

? Great Britain, Malaysia: Agreement Concluded beteween the United Kingdom
gﬂcmt Britain_and Northern Iveland, the Federation of \1ula)11, Mmh Borneo,

awak, and Singapore, Cmnd. 2094 (London, 1963), pp. 1-3. Also
Malayan Times, 10 July 1963,

® Straits Times, 3 July 1963,

* The Malayan Times, 17 June and 10 July 1963,

traits Times, 16 July 1963.
*Toid 15 July 1963 and The Malayan Times, 18 July 1955,
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conceivably some other undisclosed factors, were instrumental
in the Sultan’s refusal to include his State in Malaysia.

The Formation of Malaysia

Tue Mavavsia pesate v Kuara Luspur, That the opposi-
tion parties in the Federal Parliament would reject the Malaysia
Agreement was not unexpected. Prior to the London talks a
common [ront to oppose Malaysia had been formed under the
leadership of Inche Abdul Aziz Ishak, former Minister for
Agriculture. Composed of the Socialist Front, the PPP, the
PMIP, the UDP and the Independents, this so-called Joint
Opposition Parties unanimously and jointly (i) reiterated their
stand in opposing and deploring the manner and methods em-
ployed by the Alliance in dealing with the concept of Malaysia,
(ii) declared that no reliance should be placed on the Lans-
downe Report, which was drawn up by persons who were not
truly and properly representative of the people, (iii) called on
the Alliance not to form Malaysia until cither the people of
North Borneo, Sarawak, and Brunci were able to be repre-
sented by fully elected governments or a free and proper refer-
endum on the question of Malaysia was held, and (iv) deplored
the use of arbitrary powers by the Federation governments to
make arrests.!

As a response to the Malaysia Agreement the opposition
parties called upon the government to dissolve Parliament and
to hold general elections before proceeding with the debate on
Malaysia in the Assembly. They laid great emphasis upon the
implementation of the principle of self determination for the
people of Borneo and Singapore through a referendum con-
ducted under U.N. supervision, and preceded by the releasc
of all political detainces and by the return to normal political
life. This call was made in a joint letter® to the Prime Minister
from the NCP, the PMIP, Party Negara, the Socialist Front,
and the UDP. The PPP did not associate itself with the call
for the government to resign, but it supported the resolution
for a democratic referendum in Borneo and Singapore. The
party condemned the Singapore referendum of 1962 as un-
democratic, because it did not give the choice between merger

1 Straits Times, 12 March 1963,

* For a text of the letter See Straits Times 12 August 1963,




THE MALAYSIA FEDERATION 157
and no merger. Seenivasagam, the PPP leader, attacked the
Prime Minister for making the allegation that ‘referendums
were not held in the Borneo territories, because the people could
not know the meaning of a referendum’.! He then quoted the
Tunku as having said on another occasion that ‘we have not
the slightest doubt as to the wishes of the people of North Bor-
neo and Sarawak, and that Malaysia had the support of the
vast majority of the people’.* Taking these two statements to-
gether, Seenivasagam said:

When they [the people] say something in your favour they are
intelligent and responsible people. When you want to give them a
chance to say something which may be against you they say that
they are too ignorant and so what is the use of giving them a chance.
That I think is illogical and contradictory and has no merit what-
soever.®

What the Prime Minister gave as an answer was hardly con-
vincing. He said that in the Borneo territories referendum
would be interfered with by the authorities or by the adminis-
trators there. Thercfore, a referendum held in the Borneo
territories would not represent the views of the Borneo people.*
This time it was not the ignorance of the people, but the an-
thorities and the administrators in Bornco that would render
a rcferendum ineffective. The Tunku’s choice of holding elec-
tions instead of a referendum scemed to imply that clections
would not be subject to interference, and that they would
reflect the views of the people.

A division of the House gave the Alliance government 67
votes, and the opposition 8. The contraversial Malaysia Bill,
which was to give effect to the new constitutional arrangements
for the new member-States of Malaysia, was also passed with
78 for and 15 against. This gave the government three more
votes than the two-thirds majority needed to amend the con-
stitution, which the Malaysia Bill did.

The Malaysia debate in Singapore. The reception of the Malay-
sia Agreement by the opposition in Singapore, which included
the Barisan Sosialis, thirty-six lefi-wing Trade Unions, three
Educational Associations, the UPP, and David Marshall, was

* Federation of Malaya, Pardiamentary Debates (Dewan Ra‘ayat), 12
August 1963, col. 672.

# Ibid. col. 671.

3 Federation of Malaya, lhld 13 August 1963, cols. 808-9.
* Ibid. 14 August 1963, col. 863.
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onc of denunciation and open condemnation. They declared
that by this pact the PAP government had signed away the
rights of the people to have their constitutional destiny decided
by their true representatives, and demanded that the PAP gov-
ernment should resign, because it had lost the confidence of

crmined to stay in power and to see
Malaysia through. This was announced by Dr. Toh Chin Chye,
the Deputy Prime Minister, after the government had sustained
two successive defeats in the Legislative Assembly. One was
over a motion sceking authority for the Finance Minister to
borrow M$150 million by the issue of Treasury Bills, and the
other was over the Federal Elections Bill to provide for elections
in Singapore to the fifteen scats in the Federal House of
Representatives,

The entire opposition solidly blocked the passage of the
Federal Elections Bill. The SPA, which had supported the gov-
ernment in the White-Paper-merger debate, also voted against
the Bill, he - it wanted the Malaysia Agreement to be
debated first, and because it did not want the PAP to delincate
the electoral wards on its own.2 The voting resulted in 28 for, 23
against, and 4 paired, and immediately the opposition mem-
bers demanded the resignation of the government. The Prime
Minister answered that constitutionally the government could.
and therefore would, stay in office until the end of the year.
He admitted, however, that since the Federal Elections Bill
had been blocked, there should be elections for the fifty-one
constituencies. This was the lowest ¢bb in the affairs of the
PAP since its formation in 1954.%

The government’s hopes revived when subsequently the
Malaysia Agreement was passed by the House alter two opposi-
tion amendments had been defeated. The first amendment,
made by Dr. Lee Siew Choh, called on the House to condemn
the Singapore government for signing the Malaysia Agreement,
to repudiate the Agreement, and to hold general elections under
UN supervision so that new representatives could hold fresh

\ Straits Times, 11, 13, and 23 July 1963.  * Ibid. | August 1963,

3 At this time the Singapore Legislative Assembly consisted of 50 mem-
bers, one short of the total of 51, because the seat necupicd by the late PAP
Inche Ahmad Ibrahim had not been fitled. The House then consisted of 25
PAP, 14 Barisan Sosialis, 7 Alliance, 2 UPP, and 2 Independents.
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constitutional talks with the British government. This amend-
ment was defeated by 32 ‘noes’ (PAP and Alliance) against 16
‘ayes’ (Barisan Sosialis and UPP). The two Independents
abstained.

The sccond amendment, made by Mr. A, P. Rajah of the
‘Alliance, welcomed the Malaysia Agreement with the excep-
tion of the provision to declare the seat of any assemblyman
vacant, if he resigned or was expelled from the party on whose
platform he was clected. The amendment also sought to take
appropriate steps 1o provide that amendments to the Federal
constitution by the central government should have the con-
currence of the Singapore Legislative Assembly by a two-thirds
majority, and that vacancics in the Assembly should be filled
within three months. Division was demanded on this amend-
ment, which was cventually declared lost, with seven votes
against 25, and 18 abstentions.!

The principal motion by the Prime Minister, welcoming the
Malaysia Agreement subject to the fulfilment of the conditions
set out in the exchange of letters and documents attached to
the Agreement, was then taken. In the division that followed
all 25 who voted for the motion were PAP members, while the
Alliance members and Independent Mr. C. H, Koh abstained.
The 14 Barisan Sosialis, the 2 UPP, and Independent David
Marshall voted against the motion.* The House was then
adjourned sine die.

Meanwhile the Prime Minister had been issuing stern warn-
ings to the opposition elements to refrain from creating any
trouble hefore Malaysia. Thereafter, of course, the Federal
government would be responsible for the maintenance of peace
and order in Singapore. To the Barisan Sosialis he said em-
phatically that if the party wanted to hold public meetings, it
must o so in a covered place ‘where we can keep sceurity’.?
This tough policy produced the desived cffect. The Barisan
Sosialis announced two open-air meetings, but both were can-
celled in the absence of a police permit. Similarly, the Singapore
Harbour Board Association called off a meeting the moment
the Prime Minister announced the cancellation of the Associa-
tion’s registration.

1 Straits Times, 3 August 1963,

® For the big debate, see State of Singapore, Legislative Assembly Debates,
31 July 1 and 2 August 1963,

¥ Straits Times, 22 July 1963, 4 The Malayan Times, 26 July 1963.
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THE INTERNATIONAL ASPECTS OF Mavavsia, The contro-
versy that brought Malaysia into the international limelight was
the official announcenient of the government of the Philippines
in June 1962 of its claim to ownership and sovercignty over the
British Crown Colony of North Borneo. The basic point at
issue whether the Sultan of Sulu had ceded or merely leased
his Borneo lands (North Borneo also called Sabah) to Britain
on 22 January 1878. The British government contended that,
according to its copy of the treaty, the Sultan ceded the ter-
ritory in perpetuity. The heirs of the Sultan of Sulu and the
government of the Philippines maintained that the British copy
was forged, and that the Sultan merely leased North Borneo.!

Speaking in the context of the Philippine claim to North
Bormeo in July 1962, President Macapagal of the Philippines
suggested the formation of a Greater Malaysian Confederation
comprising the Fedcration of Malaya, the Philippines, Singa-
pore, Sarawak, and North Borneo. He said that this great arc
ofislands would form an ideal geographical, cultural, cconomic,
and political unity that would be a powerful force lor freedom,
progress, and peace.? The Prime Minister of Malaya, Tunku
Abdul Rahman, described this proposal as ‘an extremely good
idea’, but he thought that Malaysia must come first; other
Malayan leaders were of the opinion that such a confederation
would be incomplete without Indonesia. The Philippine gov-
ernment took this latter suggestion to the Anglo-Philippine
talks on the North Borneo question in London. Vice President
Emmanuel Pelacz then argued that the creation of Malaysia as
proposed by Malaya was objectionable to the Philippines,
because it would promote division in South-East Asia. As an
alternative he brought up the concept of a ‘bigger Malaysia’
or a confederation of Indonesia, Malaya, Singapore, Sarawak,
Brundi, North Bornco, and the Philippines. But he added that
this ‘bigger Malaysia’ should be preceded by the settlement ol
the North Bornceo dispute.?

Indonesian opposition to Malaysia was generated over the
Brunei revolution when Indonesia chose to support Azahari in
his aspirations to set up an independent Negara Kalimantan

1 Martin Meadows, “The Philippines and North Borneo', Overseas Quar-
terly, Vol. 111, No. 5 (March 1963), pp. 150-1.

2 !Federation of Malaysia: Proposal for a O fon of Malaysia and
the Philippines’, Gonmonuealth Relations, Vol. VIII, No, 18 (August 1962).

8 The Matavan Times, 19 February 1963,
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Utara, which was to consist of Brunci, Sarawak, and North
Borneo, while Malaya and Britain were bent on suppressing
the uprising, which Malaya chose to call a ‘rebellion”. Indon
viewed this combined Anglo-Malayan operation as a ‘conspir-
acy’ to perpetuate British colonialism in South-East Asia, and
in order to camouflage these intentions the British designed the
Federation of Malaysia. Because the setting up of such a
federation would involve a radical structural change in the
political map of South-East Asia, Indonesia could not but voice
its serious apprehensions against the plan.!

In an effort to case the tension between Indonesia and Ma-
laya, Vice-President Emmanuel Pelacz suggested a tripartite
meeting between Malaya, the Philippines, and Indonesia.
Manila became the venue of the sub-Ministerial talks which
were held from 9 to 17 April 1963 to pave the way for a con-
ference between the Foreign Ministers of the three countries,
which would cventually Icad to a summit mecting of the three
Heads of Governments. A measure of goodwill was achieved at
a private discussion between President Sukarno of Indonesia
and Prime Minister Tunku Abdul Rahman of Malaya on 31
May and | Junc 1963 in Tokyo. These two separate meetings
cleared the way for the conference of Foreign Ministers, held
in Manila from 7 to 11 june 1963. The results of these meetings
were incorporated in the Manila Accord,? which, among others,
stated that Indonesia and the Philippines would welcome the
formation of Malaysia, provided the support of the peoples of
the Bornco territories was ascertained by an independent and
impartial authority, the Sccretary-General of the United
Nations or his representative.® The Joint Statement* claborated
more extensively the proposed establishment of the Federation
of Malaysia. It said that the United Nations Secretary-General
or his representative should ascertain prior to the establish-
ment of Malaysia the wishes of the people of Sabah and
Sarawak.®

4-5, Also Indomesian Herald, 3 May 1963.

*The Indonesian Herald, The Problem of Malaysia Appendix 3. Also
Federation of Malaysia, Malaya/Indonesia Relations, 31st August, 1957 o 15th
September, 1963, Appendix X1V,

* Ibid, Appendix XIV, par. 10.

# Ibid. Appendix XV, 5 Ibid. par, 4.

! The Indonesian Herald, The Problem of Mataysia (Djakarta, n.d.), pp.
63.
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Then came the signing of the Malaysia Agreement on 9
July 1963 and the declaration that Malaysia would be brought
into operation on 31 August 1963, i.e. before the United
Nations Secretary-General had done his work off ascertaining
the views of the Borneo people. Indonesia viewed this with
misgivings, and declared:

If Tengku Abdul Rahman could unscrupulously brush aside the
agreement reached at the Foreign Ministers Conference in Manila,
even before the ink on the paper on which it was written had dried,
what guarantee was there that he would honour any agreement
that might be achieved at the projected meeting of the Heads of
Government ?*

Indonesia also raised serious objections to Article VI of the
Malaysia Agreement, which stipulated among other things that
“Malaysia will afford to the Government of the United King-
dom the right to continue to maintain the bases and other
facilities . . . as that government consider necessary . . .
for the preservation of peace in South-East Asia”.? Such a
provision in a bilateral agreement between the United King-
dom and the proposed Malaysia, which included arcas beyond
the territories of the contracting parties without the consent ol
the governments of the countries involved, was interpreted by
Indonesia as ‘harbouring disguised ulterior motives’ towards
the immediate ncighbours of the proposed Malaysia, Hence,
for reasons of national security, Indonesia felt that it had no
alternative but to oppose Malaysia.

In this connexion Indonesia pointed out that the Anglo-
Malayan Agreement had violated the Manila Declaration,
which expressly stated that Malaya, the Philippines, and Indo-
nesia ‘sharc a primary responsibility for the maintenance of the
stability and security of the arca . . 2.8

Nevertheless the summit meeting of the Heads of State from
the three countries took place in Manila on 31 July and lasted
until 5 August. There was a sharp disagreement between Indo-

1 Great Britain, Malaysia: Agreement Concluded between the United Kingdom
the Federation of Malaya {etc.], p. 1, Art. TL.

* The Indonesian Herald, The Problem of Malaysia, pi 10.

5 Great Britain, Malaysia: Agreement Goncluded between the United Kingdom
the Federation of Malaya [etc.], p. 2, Art. VI

 The Indonesian Herald, Zhe Problem of Malaysia, pp. 22-23.

& Federati lonesia Relations, 31st August [957 to

of Malaysia, Malw
15th September 1963, Appendix XITL.
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nesia and Malaya about the meaning of the phrase ‘ascertain
the wishes of the people of the Borneo territories’. Indonesia
contended that something along the lines of a referendum must
be held, if the Foreign Ministers Agreement was to be imple-
mented fully. But Malaya argued that a referendum was not
required, and that a modest opinion-sampling by the United
Nations would suffice.! In the end they settled on ‘a fresh ap-
proach, which in the opinion of the Secretary-Gencral is
necessary to ensure complete compliance with the principle of
self-determination . . ..* Thus Indonesia no longer demanded
a United Nations referendum in Borneo, and Malaya no longer
insisted on 31 August as the date of inauguration of Malaysia.

The three governments also agreed to work together towards
the realization of a Malay Confederation, called MAPHIL-
INDO,® and to have close consultations (mushawarah) among
themselves on matters of common concern, such as national
independence, peace, and security.t

Mavavsia Dav: 31 Aucust or 16 SerrEMBER. After the con-
sent of the British government and of the administrative au-
thorities in Sarawak and North Borneo had been obtained, U
Thant sent his personal representative, Lawrence Michelmore,
and a team of eight Sceretariat officials of the United Nations to
verify whether the people of North Borneo and Sarawak wished
to join Malaysia, The team reached Kuching on 16 August, but
they did not begin their work immediately on account of certain
difficulties in connexion with the number of observers Britain
would permit Indonesia and the Philippines to send, and the
type of stafl, equipment, and facilitics to be used. It became
clear that Malaysia Day would have to be postponed.

Following an assurance given by U Thant that his decision
would be available by 14 September, the Yang di-Pertuan
Agong signed a Royal proclamation, stating that Malaysia
would be formed on 16 September instead of on the originally
scheduled date, 31 August. But Singapore, Sarawak, and North
Borneo were not easily persuaded (o acoept the change. Lee

1 The Malayan Times, | August 1963,

* Federation of Malaysia, Malaya/Indonesia Relations, 31st August 1957 to
15th September 1963, Appendix XV, par.

* The name was derived from MA of Malaya, PHIL of Philippines, and
INDO of Indonesia.

¢ Federation of Malaysia, Malayn/lndnmnn Relations, 31st August 1957 to
15th September 1963, Appendix XV, pars. 9-12.
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Kuan Yew said that the Manila Agreement was not binding on
Singapore, because it was signed by the Tunku when he was
under extreme pressure from President Sukarno. Besides, Singa-
pore was not a party to it."

It appeared, however, that Lee Kuan Yew would run into
grave political trouble in Singapore, if Malaysia was not formed
as scheduled, since he was caught between the left-wing anti-
Malaysia Barisan Sosialis in Singaporc and the right-wing
Malaysia crusaders in Kuala Lumpur. Hence he took a calcu-
lated risk on 31 August, Malaysia Solidarity Day, and pro-
claimed what d to independence for Singapore. From
the city-hall steps he proclaimed:

From to-day until September 16th, Malaysia Day, all Federal
powers over Defence and External Affairs, will be reposed in the
Yang di-Pertuan Negara. . . . We look upon ourselves as trustees
for the Federal Government in these fifteen days. We will exercise
these powers in the interest of Malaysia.?

In spite of a previous statement made by the Tunku that
Singapore, Sabah, and Sarawak could go ahead on their own
to set up a provisional government pending the UN findings,
if they thought it possible, Lee Kuan Yew’s proclamation caused
quite a stir and some perplexity in Kuala Lumpur. The Federa-
tion Cabinet, at an emergency meeting at the Residency, con-
sidered this action to be neither legal nor constitutional, and
decided to make strong representations to the British govern-
ment which still had jurisdiction in Singapore. The cabinet
also considered the constitutional arrangements in North Bor-
neo and Sarawak, and decided to seck clarification from the
British government as to why it was considered necessary to
take action contrary to the Malaysia Agreement, by giving
internal self-government to the two colonies, when the estab-
lishment of Malaysia was only a fortnight hence.®

The Commonwealth Relations Office, however, maintained
a diplomatic silence 2bout the Malayan government’s protest,
and there scemed to be no inclination to take the Singapore
development seriously. Tt was obviously recognized in White-
hall that the delay in bringing Malaysia into being had caused
disappointment all round, as a result of which tempers flared

* The Manchester Guardian, 9 August 1963,
2 Tbid. 3 September 1963. Also Sunday Mail, | September 1963.
* The Malayan Times, 3 September 1963,
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up. Mr. Duncan Sandys was even believed to have given the
green light to Singapore’s temporary independence at the in-
sistence of Mr. Lee Kuan Yew. Without such an agreement
Singapore might have celebrated the establishment of Malaysia
on 31 August as planned, and this would have embarrased both
Britain and Malaya in view of the UN assessment tour in
Borneo.*

The only response from the British government was a state-
ment, saying that the transfer of power from the British govern-
ment to the Singapore government required an Order-in-
Council signed by the Queen, but that no such order had been
made since the signing of the London Agreement on 9 July
1963. With regard to the position in Sarawak and North Borneo
the statement said that the constitutional powers accorded to
the two territories were powers that they would exercise under
their new constitution after the establishment of Malaysia, but
that all future federal powers continued to be retained by the
Governors until Malaysia Day.? But the statement did not
contain any form of censure or judgment about Singapore’s
action being ‘neither legal nor constitutional’.

Meanwhile the UN team was busy in the Borneo territories.
The question could, perhaps, be asked what would happen if
the team should find that Malaysia did not have the support of
the majority of the people. To the Malaysia proponents this
was a hypothetical case. They pointed out, for example, that
the evidence of the Borneo elections was irrefutable, and also
argued that a favourable UN verdict was not and had never
been a condition for bringing Malaysia into being. The Malay-
an Prime Minister himself said that the Manila Accord did not
deal with the formation of Malaysia, but with the provision of
a suitable mechanism whereby Indonesia and the Philippines
could welcome Malaysia.?

In the opinion of Indonesia, however, the Malayan approach
was in defiance of the Manila spirit and a brazen disrespect of
the high office of the Secretary-General of the United Nations.
Indonesia, therefore, said that the establishment of Malaysia
would have to be cancelled, if the ascertainment of the wishes of

! The Financial Times, 3 September 1963,

* The Malayan Times, 4 September 1963,

* Federation of Malaya, Parliamentary Debates, (Dewan Ra‘ayat), 12
August 1963, cols. 677, 722-5.
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the Borneo people by the UN team provided a negative result,!

U Thant himself deplored the haste with which the new
Malaysia date was fixed. He said: “This had led to misunder-
standing, confusion, and even resentment among other parties
to the Manila Agreement, which could have been avoided if
the date could have been fixed after my conclusions have been
reached and made known.™

On 7 September the task off ascertainment was completed,
and one week later U Thant released his verdict that ‘there is
no doubt about the wishes of a sizable majority of the peoples
of these territorics to join the Federation of Malaysia’. Inche
Ghazali bin Shafic, Malaya’s Permanent Sccretary to the
Ministry of External Affairs, then appealed to Indoncsia and
the Philippines to welcome Malaysia. But these two countries
decided that they could not do so on the ground that the con-
ditions under which the UN team had to carry out their opera-
tions did not permit them to conduct their work of assessment
in an atmosphere free from coercion and pressure. The British
colonial government had willed it so. In effect the local govern-
ment possessed the capabilities to ‘stage-manage’ the whole pro-
ceedings and conducted the UN team on a virtual ‘guided
tour® with the objective of creating a pro-Malaysia picture for
its benefit.*

The time-table of the operation, which had been envisaged
to cover four to six wecks, was drastically reduced to ten days.
This in turn rendered impossible not only the ‘complete com-
pliance’ but also the ‘fresh approach’ called for under the
Manila Agreement. Obliged to work within these crippling
restrictions, the UN team had to rely heavily on the previous
British procedure and findings, contrary to the intention of the
Manila Agreement.®

Meanwhile a last-minute bid was made by the PMIP-con-
trolled State of Kelantan to block the inauguration of the new
Federation. On 10 September Inche Wan Mustapha bin Haji

1 The Indonesian Herald, The Problem of Malaysia, p. 15,
* Federation of Malaysia, United Nations Malaysia Mission Reurt, op. cit

P i,

5 Thid. p. vii. Also The Malayan Times, 15 September 1963,

«The Tndonesian Herald, The Problem of Malaysia, p. 19.

o The Manila Times, 5 October 1963, Address at the convocation of the
University of the Philippines by Salvador P. Lopez, Secretary of Foreign
Affairs in the government of the Philippines.
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Ali, Kelantan’s State solicitor, and Dato ny Ishak bin Lufti,
Kelantan’s Mentri Besar, filed an order in the Federal High
Court suing the Federal government and the Prime Minister,
Tunku Abdul Rahman, for amending the Federation of Malaya
_constitution without prior consent of the Rulers, particularly
the Sultan of Kelantan. They claimed that the State of Kelan-
tan, like any other State in the Federation of Malaya, was a
sovereign State, and, therefore, it was only the Ruler who could
enter into a treaty on behall of the State. They argued that the
Federation government had no mandate to sign the Malaysia
Agrecment and to introduce the Malaysia Act.!

Replying for the government, C. M. Sheridan, the Attorney-
General, said that the changes in the constitution of the Federa-
tion of Malaya had been made in accordance with the provi-
sions of the constitution. The Rulers” Conference had been
consulted, and matters on which the Rulers had to be consulted
had been given approval. In answer to the charge that the
government had no mandate, e said that it was fantastic and
extraordinary to suggest that no law was valid unless it had been
made an issuc in the general elections. He concluded with the
assertion that ‘no process of law could prevent the Malaysia
Act from coming into force on 16 September 1963°.2

Giving judgment, Dato Sir James Thomson said that the
Federation government had not violated the constitution by
bringing about the Malaysia Act, and that Parliament had not
contravened its powers by passing the Act.?

The last of the numerous obstacles was thus runovud and the
new Federation of Malaysia was cer i proclaimed at
midnight, 15 Scpmmbcr 1963, amidst thundering shouts of
‘Merdeka’ and ‘Hidup Malaysia’.

The Constitution of the Federation of Malaysia

The constitution of the Federation of Malaysia is based on
that of the former Federation of Malaya, with amendments
and transitional provisions to meet the special conditions in the
Borneo States and Singapore.

The Yang di-Pertuan Agong is the Supreme Head of the
Federation, and is elected by and from among the nine Malay

! The Malayan Times, 11 September 1963.
# Ibid. 15 September 1953.  Ibid.
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Rulers as under the constitution of the Federation of Malaya.!
The Heads of State of Singapore, styled Yang di-Pertuan
Negara; of Sarawak, styled Governor; and of Sabah, styled
Yang di-Pertua Negara, are appointed by the Yang di-Pertuan
Agong acting in his discretion, but after consultation with the
Prime Minister of Singapore in the case of the Yang di-Pertuan
Negara, and with the Chief Ministers of Sarawak and Sabah in
the case of the Governor and the Yang di-Pertua Negara
respectively. During their term of office of four years they are
members of the Conference of Rulers, but they have no vote in
matters connected with the Muslim religion.?

The admission of the new States into the new Federation has
resulted in the enlargement of the number of members of the
Federal Parliament, In the Senate the appointed and elected
membership have been increased from 16 to 22 and 22 to 28
respectively. The number of representatives also has swelled
from 104 to 159 on account of the entry of Singapore with 15,
Sarawak with 24, and Sabah with 16 members.®

The new system of courts established a Federal Court, which
replaced the Supreme Court of the Federation of Malaya, and
three High Courts, i.e. one for the States of Malaya, one for the
Borneo States, and one for the State of Singapore. The Federal
Court has, amongst others, jurisdiction over constitutional
questions, disputes between two or more States, and disputes
between the Federal government and the State governments.*
The jurisdiction other than that conferred on the Federal
Court is vested in the High Courts and inferior courts.

There are no changes in the former citizenship laws of the
member-States, but new provisions have been made for the
citizens of these States to become Federal citizens. This subject
is dealt with in greater detail in a later chapter.®

In view of the special conditions in the new member-States
the legislative powers conferred on these States have to be

1 Above, Chapter V, Federation of Malaya, Constitution, Art. 32 and
Third Schedule.

3 State of Singapore, Constitution, Part I, Chapter i, State of Sarawak,
Constitution, Part 1, Chapter i, State of Sabah, Constitution, Part T, Chapter i.
Also Great Britain, Malaysia: Agreement Concluded between the United Kingdom:
...the Federation of Malaya [etc.], Annex A, Part I11, Title I, Chapter ii.

* Thid. Annex A, Part I11, Title I, Chapter iii.

4 Ibid. Annex A, Part I11, Title I, Chapter iv.

* Below, Chapter VIL
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different from those laid down in the Ninth Schedule to the
constitution of the Federation of Malaya, which applies to the
Malay States, Penang, and Malacca. This is done by the inser-
tion of a set of supplementary State and Concurrent Lists for
the Borneo States, and another set, but different in contents,
for the State of Singapore. Education, Medicine and Health,
Labour and Social Security, for example, are on the Singapore
State List; in Sabah Medicine and Health are on the Concur-
rent List, but in all the other States these subjects are on the
Federal List, A number of commercial and industrial subjects
are on the Singapore Concurrent List, but in all the other States
these are on the Federal List,! It must be pointed out, however,
that the Federal Parliament continues to have power to make
laws with respect to any matter enumerated in the Concurrent
List; the State concerned also has the power to legislate on
these subjects, but if any inconsistency arises, the Federal law
prevaxl:.z In contrast, Parliament does not have the power to
pass uniform laws about land and local government in the
States of Singapore, Sarawak, and Sabah without the concur-
rence of the State government concerned.?

Financially the Borneo States enjoy a greater measure of
financial independence than the States of the former Federa-
tion of Malaya in that they are entitled as of right to additional
sources of revenue and special fixed annual grants which are
not subject to the discretion of the Federal government.* Sing-
apore is in an entirely different position since she is not only
financially independent, but has also agreed to make obligatory
contributions to the Federal Treasury and to the Borneo
States.

Finally, constitutional safeguards have been laid down to
protect the special position of the Bornco States and the State
of Singapore. Any amendment of the Federal constitution which
would modify its application to a Borneo State may not be

1 Great Britain, Malaysia: Agreement Concluded between the United Kingdom
-.the Fldcrahan of Malaya [etc.], Annex A, Part IV, Chapter iv, Fourth

L Pederauon of ‘Malaya, Constitution, Arts. 74 and 75. These remain in
force in Malaysia.

% Great Britain, Malaysia : Agreement Concluded between the United Kingdom. ..
the Ftdemlumqunlawx [etc.], Annex A, Part II1, Title m, pars. 4243,
. Annex A, Part IV, Chapter IV, Fifth Sch
. Ibld Annex J.
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passed in either House of Parliament with less than two thirds
of the total number of members of that House, unless such
modification is to equate or assimilate the position of that Bor-
neo State to that of the States of Malaya. More specifically, no
amendment to the Federal constitution may be made without
the concurrence of the Head of the Borneo State concerned, if
the 1 relates to (i) citizenship, (i) the constitution
and jurisdiction of the High Court in Borneo, (iii) the division
of legislative and executive powers, and financial arrangements
between the Borneo States and the Federal government, (iv)
religion, language, and the special position of the indigenous
population of the Borneo States, and (v) the quota of members
of the House of Representatives allocated to the Borneo States
in proportion to the total allocated to other States on Malaysia
Day.t

The safeguards for Singapore are (i) the English, Tamil, and
Mandarin languages may be used in the Singapore Legislative
Assembly until that Assembly decides otherwise, (ii) there are
to be no reservations for Malays in the public service or in the
issuing of permits and licenses for the operation of any trade or
business in Singapore, and (iii) no amendment may be made
to the Federal constitution without the concurrence of the Sing-
apore Head of State, if such an amendment affects the opera-
tion of the Federal constitution in relation to Singapore.?

Although the need for a strong central government for
Malaysia has been g ly r ized, it is obvious that the
new Federation is not as tightly knit as the former Federation
of Malaya. Although varying in degree, the three incoming
States have a common desire to come under one central govern-
ment for some purposes, but to retain their independent regional
governments and power in other matters. To quote Wheare,
they ‘desire to be united but not to be unitary’.®

The basic essentials for what Wheare called the ‘capacity to
work federal union’® have been provided by the previous exist-
ence of the States of Malaysia as distinet, but similar political
units. The Federation of Malaya was an independent political
unit, Singapore was a semi-colony with her own government,

! Ibid. Annex A, Part 111, Title VI, Chapter I1, par. 66.

2 Ibid. Annex A, Part ITT, Title VI, Chapter 111, pars. 67-69.
4 Wheare, op. cit. pp. 35-36.

+ Thid. pp. 44-45.
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and Sarawak and Sabah were colonies with two separate gov-
ernments. To all of them similar forms ol government have been
bequeathed by their former British masters. In addition, the
threat posed by the leftist elements in Singapore to the Singa-
pore government and to the Federation of Malaya, and the
subsequent opposition to Malaysia from Indonesia and the
Philippines have given added stimulus to the desire to unite and
to the determination to make Malaysia work. They have pro-
vided what may, perhaps, be called a ‘federal bridge’ linking
the Borneo States with Malaya and Singapore across the vast
ocean-barrier. Thus they have made Malaysia succeed where
the West Indian federal experiment has failed.






PART TWO

THE MAJOR PROBLEMS IN
MALAYAN FEDERALISM







VIl
CITIZENSHIP AND THE PLURAL SOCIETY

Citizenship in Malaya under the British
Colonial Administration

Ax:moucﬂ THE question of citizenship had never arisen in
‘Malaya before the Sccond World War, the problem was in
tence, and was submerged only under the surface of the
British Malaya Civil Service, which ingeniously handed out the
spoils to the reasonable satisfaction of the communities that
constituted Malaya’s plural society. Citizenship was in fact as
‘confusing as the fictitious concept of FMS in the colonial period.

To begin with, the British administrative unit, called British
Malaya, was a mosaic of political units, The Straits Scttlements
were British territorics, but the nine Malay States were not. The
British monarch was proclaimed in the former, but not so in the
latter. Anyone born in the Straits Settlements, irrespective of
race or creed, was a British subject by birth in a British terri-
tory. In contrast, the status of a British subject could not be
acquired by local birth in the Federated Malay States or in the
Unfederated Malay States, because these territories were out-
side the peripheries of the dominions of the British Crown. The
non-Malay Asian British subjects in the Malay States were
either those who were born in the Settlements and subsequently
moved to the Malay States or those British subjects from India
or Ceylon who came to scttle in these States.!

Although non-Malay Asians could in some States be natural-
ized by application, and could also secure passports as British
- protected persons, they could have no real citizenship status in
the country. But on account of their better education and higher
skill they were given access to the clerical and technical services.
The State Civil Services, however, remained the prerogatives
of the Malays.®

A Malayan Chinese could thus become a British subject (by
virtue of birth in the Straits Settlements), a British protected

' F., G, Carnell, Malayan Gitizenship Legislation, Reprinted from The Inter-
Rational and Gomparative Law Quarterly, October 1952 (London, n.d.), p. 505.

m;x)‘ H. Sllcuck Dilemma in Malaya, Research Series No. 135 (London,
> P
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person (by virtue of birth in a Malay State), a subject of a
Malay Ruler (through the process of naturalization), and a
Chinese subject (by jus sanguinis) at the same time. For the same
reasons a Malayan Indian or Ceylonese could become a British
subject, a British protected person, and a subject of a Malay
Ruler, while a Malay could simultancously be a subject of a
Malay Ruler, a British protected person, and a British subject.

To complete the picture there were the jungle-dwelling ah-
origines who were legally citizens of the State of their birth.
But, if they ever thought of the matter at all, they did not con-
ceive of their allegiance extending beyond their immediate
chieftains.

Since the Malayan Chinese and Indians were of a ‘floating’
character, they saw no necessity to clamour for citizenship
rights in Malaya, and as long as those who were born in Malaya
could obtain passports as British protected persons the matter
of citizenship was not one of great significance. If a constitu-
tional jurist would pronounce anyone born in a Malay State
to be a subject of the Ruler of that State, the fact was not
appreciated by persons who were not of the Malay race.

But the forces of nationalism, released by the Japanese during
the Second World War, coupled with Britain’s pledge of self-
government for Malaya after the war, awakened the commu-
nities to the realities of power-politics, and the question arose
as to who could rightly claim to be a Malayan. To the Malays
it was of the utmost urgency that this question should be
answered quickly, because they had become a minority group
in their own country. This adverse position was further being
aggravated by a higher birth-rate and a lower death-rate among
the immigrants than among the Malays. On the other hand,
it was no less urgent to give recognition to the rights of
these immigrant races who pointed out that without their
industry and enterprise, the country would still be jungles and
swamps, and who, therefore, denied that they had less right
in Malaya than those who claimed to be the indigenous people
of Malaya.?

1 W. C. 8. Corry, Malaya To-Day, British Commonwealth Affairs No. 9
(Londen, 1955), p. 44.

C-mell British Policy in Malaya, Oxford University Institute of
Colomal "Studies reprint series No. 6. Ongmxl in The Political Quarterly,
July-September 1952, Vol, XXIII, No.
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Citizenship in Malaya under the Malayan Union

As the result of an inquest on the nature of the British colo-
administration in Malaya, it was felt that the deep-seated
i among the ities was largely r ibl
r the military debacle of 1942. The British government,
therefore, decided that it was time to foster amongst the non-
1 ities, particularly the Chinese and the
s, a sense of loyalty to Malaya as a whole by making
em feel that they had a vital interest in the country by right.
he British were also predisposed to give a more generous
lace in Malaya to the Chinese, because they were expected to
on the Allied side in any eventual closing campaign
t the Japanese in the peninsula, whercas the Malays
d take at best a neutral position because of the better treat-

ent they received from the Japanese,!

he anticipated final campaign did not take place, but the
h government proceeded nevertheless with its plan of
ting a so-called ‘common citizenship’. This new kind of
nship would be extended to all persons, irrespective of

pore. It was also to be open to those who were ordinarily
resident in Malaya or Singapore for at least ten years out of the
ceding fifteen. For obvious reasons Japanese nationals were
luded from these provisions.?

Persons born in the Straits Settlements remained British sub-
ts and British nationals, and the Straits Scttlements con-
wed their status as Crown Colonies. The Malays in the Malay
ites would still be subjects of their Rulers, but along with the
British subjects they would all become Malayan Union citizens.
new citizenship was, therefore, a device whereby the
tish and the non-British subjects were drawn together with-
out sacrificing their distinctive identity. Owing to deep-seated
Communal cleavages between the indigenous and immigrant
- Peoples, Malaya’s peoples were finding it extremely hard to
Teach agreement on what constituted a Malayan community.
Since the Malayan Union citizenship was obviously intended

. p. 6.
Malayan Union and Singapore : Summary of Proposed Consti-
I Arrangements, Cmd. 6749 (London, 1946), p. 9.



178 THE MAJOR PROBLEMS IN MALAYAN FEDERALISM

to solve this internal problem, it did not carry with it British
nationality and an international personality. But, as Carnell
observed, this citizenship was by normal standards ‘something
of an oddity’, because citizenship had come to be accepted as a
legal seal to the independent nationhood ol a territory, to which
Malaya could then be scarcely be regarded as able to stake an
effective claim.!

Citizenship and the 1948 Federation of Malaya

FeperAL armizexsiie, The Malays offered determined opposi-
tion to the Malayan Union citizenship proposals, succceded in
blocking its implementation, and proclaimed that they alone,
as the ground landlords of the Malay States, had the right to
decide which non-Malays were to be regarded as Malayans.
They forced the British to create a new Federation of Malaya,
which recognized them as the people of the country, with a
special position to be constitutionally safeguarded.

The Federation of Malaya Agreement of 1948 stated in its
preamble that ‘there should be a common citizenship of the
Federation to be extended to all those who regard the Federa-
tion as their real home and the object of their loyalty”.> On this
basis it defined the classes of persons who would become Federal
citizens by law, and under what conditions other persons could
acquire that citizenship by application. All Malay Muslim sub-
jects of the Ruler of a State, all aborigines born in a State, and
all British subjccts born in Penang and Malacca were ipso facto
Tederal citizens. Persons of a non-Malay race born in a Malay
State could become Federal citizens only if they were born as
British subjects, and if they had the further qualification that
their fathers were also born in a State or were Federal citizens
themselves. Citizenship by application could be acquired by
any person who could fulfil a number of rather stringent con-
ditions, including birth or long continuous residence in the
Federation, and a r bly good ledge of the Malay or
English language.!

* Carnell, Malayan Citizenship Legislation, p. 504.

3 Great Britain, The Federation of Malaya Order in Gouncil, 1946, Statutory
Instruments 1948 No. 108 (London, 1948), p. 2.

* Ihid. Second Schedule, The Federation of Malaya pars.
124 and 125,
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Under these provisions about 350,000 Chinese were eligible
for citizenship by law. In the category of citizenship by applica-
tion, 346,935 citizenship certificates had been granted up to the
end of May 1952, and about 300,000 of these went to Chinese.
Thus there were some 650,000 Chinese Federal citizens, which
only amounted to between one quarter and one third of the
whole Chinese community.!

As for the Malays, they had found in the citizenship laws an
answer to the question of who could rightly claim to be a
Malayan, and an instrument to ensure them places in the gov-
ernment services and political paramountcy on both State and
Federal levels. For this purpose Federal citizenship was defined
in the Federation of Malaya Agreement as follows:

It [citizenship] was not a nationality, neither could it develop
into a nationality. It would not affect or impair, in any respect
whatever, the status of British subjects in the Settlements or the
status of subjects of the Rulers in the Malay States. It is an addition
to, and not a subtraction from, nationality and could be a qualifica-
tion for electoral rights, for membership of Councils and for employ-
ment in Government service, and it could confer other privileges and
impose obligations®

It was hardly surprising that from the time the Federation
Agreement came into force, there was a widespread agitation
against the provisions of citizenship from the non-Malay com-
munities. Advanced Chinese opinfon wanted nothing less than
the application of the principles of jus soli, whercby anyone
born in a State would automatically become a citizen or a sub-
Jject of that State.® On the other hand, some ultra-conservative
Malays thought that the provisions of the Federation Agreement
were too liberal, and wanted the exercise of political rights in
the country to be a Malay monopoly. There were thus the
makings of wider and deeper communal cleavages in Malaya’s
plural society, and the situation was obviously one which must
be tackled, and immediate and long term solutions found, if a

! Malaya: The Problem of Citizenship, Reprint from The Journal of H. M.
Colonial Service, Vol. V, No. 2 (February 1958, p. 1.
* Malayan Union, Constitutional Proposals for Malaya: Report of the Working
imittes Appointed by a Conference of His Excellency the Governor of the Malayan
Union, Their Highnasses the Rulers of the Malay States and the Repmesentaties of the
United Malays National Organization (Kuala Lumpur, 1946), p. 23.
“:l'l;an Cheng Lock, A Gallection of Correspondence’ (Singapore, n.d.), pp.
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basis was to be provided from which a united Mz
could emerge on the road to self-government.

Crrizensuip oF THE FEDERATION oF Marava. The develop-
ment which hastened the liberalization of the citizenship laws
was the insurrection launched by the Malayan Communist Party
(MCP), an overwhelmingly Chinese organization in 1948, Its
ficld of operation was the whole of Malaya, including Singapore,
while its targets were by no means confined to any one commu-
nity. As national sccurity was at stake, it was of supreme impor-
tance that the communitics should reach a degree of rapproche-
ment to enable them to present a united front against the foe. Tt
was especially necessary to win over those of the Chinese commu-
nity who were unhappy about citizenship, and to make them
feel that they had something worth fighting for. The most ob-
vious means of doing this was to liberalize the citizenship laws.

Long and patient negotiations were held between the gov-
ernment and the lcaders of the communitics. Much of the
pioneering work was done by the Communities Liaison
Committee with help and encour of the C issi -
General, Malcolm MacDonald.! After a series of inter-commu-
nal deliberations and a number of amendments to the proposals
of the Communities Liaison Committee by a Select Committee
of the Federal Legislative Council, a new citizenship bill was
passed in 1952.2 At the same time the nine Malay States passed
identical enactments setting out the conditions for the granting
of State Nationality, which became part of the new citizenship
structure.

The new citizenship legislation provided two gateways to
what was called ‘Citizenship of the Federation of Malaya’. The
first was State Nationality, and the second Citizenship of the
United Kingdom and Colonies. All State Nationals became
automatically citizens of the Federation, but in order to qualify
for State Nationality one had to fulfil certain requirements
which were essentially identical with those provided in the 1948
citizenship laws. Similarly, citizens of the United Kingdom and
Colonies, who could be regarded as Malayans, could become
citizens of the Federation.®

1 Above, Chapter TV.

% l;gtgie;ﬁon of Malaya, Proceedings of the Legislative Council, 7 May 1952,
PP: b

8 Federation of Malaya, Report of the Select Committee Appointed on the 11t
Day of July 1951 to Examine and Report to the Legislative Council on the Bill, the
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The liberalization of citizenship laws lay in the introduction
of a new principle, called “delayed jus soli’,! which permitted
anyonc born in a State of the Federation, including non-Ma-
lays, to qualify for citizenship of the Federation, if one of his
parents was born in the Federation.® Thus, first-generation
non-Malays, i.e. children of newly arrived immigrants, could
apply for citizenship of the Federation through State Nation-
ality, while second and successive generations would acquire
their citizenship by law.
Clearly the new citizenship of the Federation of Malaya was
less restrictive to the non-Malay communitics than the former
Federal citizenship. It also opened wider the door to Malayan
political life for the Chinese and the Indians. But at the same
time it was more restrictive than its predecessor in depriving
the ‘unassimilable’ locally born Chinese of British status. The
reason was that first generation Chinese ceased to be British
protected persons, if they were unable to pass the tests for State
Nationality by registration, Consequently, though locally born,
they came legally under the category of aliens, and sceing that
any kind of effective protection from Communist China was a
remote possibility, this class of persons became, in effect,
stateless.?
But while these unassimilable Chinese were thus cffectively
isolated from Malayan politics, the Malay States relapsed into
f their ancient state of fragmentalism. The creation of nine
separate and distinct State Nationalitics, accompanied by nine
separate allegiances to nine different Rulers, revived a ‘Balkan-
ization’ of the country. To add to the complexity of the picture,
a non-Malaya-born citizen of the United Kingdom and
Golonies, on acquiring citizenship of the Federation of Malaya,
‘owed allegiance not to a Malay Ruler, but to the British mo-
‘march, as before. It could be argucd that this dual arrangement
of allegiance was consistent with the constitutional set-up of the
Short Title of Which is the Federation of Malaya Agreement (Ameridment) Ordi-
Mance, 1951, No. 19 of 1952 (Kuala Lumpur, 1952), Federal Ordinance,
125,126, and 131; State Nationality Enactment, pars. 4, 5, and 8. Sub-
Sequently referred to as Report of the Select Committce.
Federation of Malaya, Proceedings of the Legislative Council, 7 May 1952,

P. 174 for Attorney-General’s argument.
* Federation of Malaya, Report of the Select Committee, Federal Ordinance,

+ 125 and State Nationality Enactment, par. 4.

* Federation of Malaya, Proceedings af the Lagislative Gouneil, 7 May 1952,
BP- 170-3 for Tan Siew Sin’s speech.
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Federation, which was based on an agreement between two
governments, i.e. the British government and the Malay
Rulers. Nevertheless it was unlikely that a divided allegiance
would serve the interests of Malaya, if it was to proceed toward
self-government. There had been suggestions for Malaya to
evolve into a dominion, but Tunku Abdul Rahman, the Chief
Minister, rejected the idea on the ground that there could be
no room for allegiance to both the Queen and the Malay Sul-
tans.!

Citizenship and the Independent
Federation of Malaya

Tae 1957 CONSTITUTION AND crTizensiip. With the granting
of independence to Malaya on 31 August 1957, Britain ceased
to be the sovereign power in the Settlements of Penang and
Malacca, the Malay States, and the Federation of Malaya as a
whole, This necessitated a constitutional clarification and sim-
plification of citizenship and nationality. Before indep
the task of making recommendation for a ‘common nationality
for the whole of the Federation” had been entrusted to the Reid
Constitutional Commission, and its proposals were subsequently
adopted as the basis for a new citizenship legislation.? The
basic principle guiding the Commission in its task was that all
persons who regarded the Federation as their home and wish-
ed to take advantage of what Malaya had to offer them, must
owe undivided loyalty to the Federation, and must be prepared
to participate in the duties of citizenship.® The Commission also
viewed the inued exi of State Nationalities as ‘in-
consistent with the creation of a common nationality for the
whole Federation, because citizenship of the Federation must
depend on, and be conferred by Federal Law and not State
Law’.4 The State Nationality Enactments of 1952 were, there-
fore, committed to the files. To quote Sheridan, they became:

* The Times (London), 17 January 1956,

* Great Britain, The Federation of Malaya Independence Order in Council, 1957,
Statutory Instruments 1957 No. 1533 (London, 1960), Part 111, pars. 4=
31 on citizenship.

3 Federation of Malaya, Legislative Council Debates, July 1957, col. 2842
et seq. for Tunku Abdul Rahman's speech.

«Federation of Malaya, Repuort of the Federation of Malasa Constitutional
Commission 1957 (Kuala Lumpur, 1957), par. 47.
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‘Wreckage left after the high tide of independence: for since
that status is no longer linked with that of citizenship of the
TFederation, it has nothing more than a domestic significance—
and even in that sphere, it is of dubious merit.”!

Since no better answer to the problem of defining who of the
population could safely be admitted into the Malayan political
community had apparently been found, no radical changes
were made in the existing citizenship requirements, particu-
larly regarding citizenship by registration and naturalization.?

The constitution made special provision for the ‘Queen’s
Chinese’ who lived in the former scttlements of Penang and
Malacca, and whose association with Britain dated back 150
years. The constitution permitted them to retain their status as
citizens of the United Kingdom and Colonies, and to exercise
within the United Kingdom all the rights of United Kingdom
citizens. But it was felt that the provision in the 1948 Federation
of Malaya Agreement, whereby citizens of the United Kingdom
and Colonies, who were born in the Federation, were entitled
to claim citizenship of the Federation by registration, should not
become a permanent part of the new constitution, and that this
right should, therefore, be discontinued at the end of the first
year of Merdeka.®

In spite of the pronounced hostility of the Malay section of
the government to dual citizenship in any form, Federal citi-
zens were allowed to enjoy the status of Commonwealth
citizenship in common with citizens of other Commonwealth
countries.® The government, however, pointed out that it re-
voked Federal citizenship rights, should the citizen exercise in
any foreign country, including the Commonwealth, any rights
not normally open to him. At the same time nothing would
impair the Federation’s control over the entry of Common-
wealth citizens into the Federation or over the rights which the
government was prepared to accord to them in the Federation.®
Tunku Abdul Rahman himself envisaged the Commonwealth
19:3113' . Sheridan (ed.), Maloya aud Singapore, the Bomeo Taritoris (London,

¥ Gimnt Britain, The Federation of Malaya Indspendence Order in Council,
1957, Constitution of Federation of Malaya, Arts, 15, 16, 17, and 19.

3 Federation of Malaya, Legislative Council. Debates, July 1957, col. 2848.
Al The Manchester Guardian, + July 1957,

* Great Britain, The Federation of Malaya Indspendence Order in Council, 1957,
Congtitution of Federation of Malaya, Art. 29,

® The Times (London), 3 July 1957,
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citizenship merely as ‘a symbol of membership of, and loyalty to,
an association of nations with a common tradition of political
rights and duties and of democratic Parliamentary govern-
ment’.!

But the most significant aspect of the new citizenship provi-
sions was certainly the granting of jus soli to the non-Malay
communities. In accordance with the recommendation of the
Reid Commission, the new constitution conferred citizenship by
law upon all those who were citizens of the Federation before
Merdeka Day, and upon all those who were born in the Federa-
tion on or after Merdeka Day.? This was a generous concession
on the part of the Malays. Nevertheless there continued to be
some dissatisfaction, because the jus soli was not given a retro-
active effect. The Reid Commission, however, had declared
previously that to give in to such a demand was under the cir-
cumstance both impossible and undesirable.? The result of a
retroactive jus soli would certainly be the enfranchisement of so
many more non-Malays, especially Chinese who might not even
regard themselves as Malayans, that power could conccivably
be wrested from the hands of the Malays overnight. In fact, this
would amount to a re-institution of the Malayan Union, which
had been rejected by the Malays on the unacceptability of the
idea of a ‘common citizenship’.

The Constitution (Amendment) Act 1962 and citizenship

Hardly two and a half years had passed after the implementa-
tion of the provisions of the 1957 constitution when the Federal
government considered that certain articles in the constitution
pertaining to citizenship did not adequately safeguard the
citizenship of the Federation from being exploited as ‘a cheap
matter of convenience’ or as a “cover for cither guile or gain’ by
“birds of passage and transients’ who wished for no legal tics
with the Federation.* In order to close the loopholes in the laws

1 Federation of Malaya, Legislative Council Debates, July 1957, col. 2848.

* Great Britain, Ths Federation of Malaya Independence Order in Council, 1957,
Constitution of Federation of Malaya, Art. 14.

s Federation of Malaya, Report of the Federation of Malaya Constitutional
Commission 1957, par. 38.

4 Federation of Malaya, Parliamentary Debates (Dewan Ra‘ayat), 31 Jan-
uary 1962, col. 4440 et seq. for Tunku Abdul Rahman’s speech, and col.
4418 of seq. for Tan Siew Sin’s specch.
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so that citizenship was available only to those who were morally

entitled to it, Parliament passed the Constitution (Amendment)

Act of 1962 which came into operation in October of the same
ear,

Under the amended citizenship laws a person born in the
Federation would no longer become a federal citizen automati-
cally, if neither of his parents was a citizen of, nor a permanent
resident in, the Federation.! A minor would be deprived of
citizenship if his father renounced his own citizenship or had
been deprived ofit.? A woman married to a Federal citizen must
have resided there continuously for at least two years before she
could apply for Federal citizenship.® The acquisition of citizen-
ship by registration was scrapped,® and a non-Malay who was
born in the Federation before Merdeka Day had to apply for
citizenship under the stiffer naturalization laws.

Lawyers, politicians on both sides of the Causeway, and
members of Parliament, expressed their concern over these
amendments, and described them as instruments of ‘abhorrent
incursion” into the rights of the people and as the foreboding of
“death of democracy in Malaya’.* They argued that the govern-
ment was abandoning the fundamental and universally accepted
principle of jus soli, and was replacing it with a ‘citizenship by
descent’, i.c. a citizenship conditional on whether or not the
father happened to be a citizen of the country in which the
child was born.® Singapore’s Barisan Sosialis joined in the fray,
and accused the Federal government of “visiting the sins of the
father on the child’, and of barring the descendants of the im-
migrant population from Federal citizenship. Because a child,
through no fault of his own, could not become a Federal citizen
the next generation also could not become Federal citizens.? It
was also contended that since marriage had always allowed a
wife to apply for her citizenship papers immediately, provided
her husband was a citizen, the amendment appeared to be using
the wife and the child as hostages, should the husband become
Ppolitically too active.®

To these charges the government replied that the amend-
ments did not in any way impair the principle of citizenship by

! Federation of Malaya, Constitution (Amendment) Act 1962, Act of Parlia-
ment No. 14 of 1962 (Kuala Lumpur, 1962), par. 2 (4) (c).

*Ibid. par. 11. 3 Ibid. par. 3 (1) (a).  ® Ibid. par. 5.

® Straits Times, 16 January 1962.

® Ibid. 13 January 1962. 7 Ibid,  ® Ibid. 16 January 1962.
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birth, because the child would not be deprived of its citizenship
unless the government was satisfied that it was not conducive to
the public good that the child should be a citizen, or that the
child would be stateless as a result of the deprivation.! The
government also emphasized that it was in the national interest
that a child should not acquire citizenship by law, if the father
was neither a citizen nor someone who had entered the Federa-
tion by lawful means, because such persons could not, by any
stretch of imagination, be regarded as Malayans.? Similarly the
two years of continuous residence in the Federation required of
a married woman before applying for citizenship was in the na-
tional interest, because it was intended to prevent foreign wom-
en from contracting so-called ‘marriages of convenience’ with
Federal citizens. With regard to citizenship by registration, the
government said that it had been introduced as a temporary
measure to meet the needs of an exceptional situation, and that
after four and a half years of independence the time had come
to have this provision removed. But in order to give extra time
to those persons who might still wish to take advantage of it, the
amendment would not come into operation for another six
months to one year.?

The fluid character of Malaya’s citizenship legislation, par-
ticularly with respect to jus soli, was indicative of the difficulty
in finding a satisfactory means of bridging the gap of communal
diversity. It was also demonstrative of the arduous task of defin-
ing with painful precision who of the non-Malays might and
might not be regarded as having legal ties with the Federation.
Nevertheless there were encouraging signs. The Malays had
made ions to the non-Mal which they were not
prepared even to discuss in 1946.

Citizenship of the Federation of Malaysia

One of the major problems which faced the Prime Ministers
of the Federation of Malaya and of Singapore during the merger
negotiations was the question of citizenship. In the memoran-
dum on merger the two Prime Ministers agreed that all Singa-

! Federation of Malaya, Parliamentary Debates (Dewan Ra‘ayat), 31 Jan-
uary 1962, col. 4422,

2 Tbid. cols, 4418-9, Also Straits Times, 22 January 1962,

3 Federation of Malaya, Parliumentary Debates (Dewan Ra‘ayat), 31 Jan-
uary 1962, cols, 4420-1.
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pore citizens would keep their citizenship, and in addition they
would automatically become nationals of the larger Federation.
Citizens of the existing Federation of Malaya would likewise
become nationals of the larger Federation. Nationals of the
larger Federation, whether Singapore citizens or Federation cit-
izens, would have equal rights, carry the same passports, enjoy
the same protection, and be subject to equal duties and respon-
sibilities under the constitution of the larger Federation. The
important clause was also added that citizens of Singapore
would vote in Singapore, and citizens of the Federation would
vote in the Federation (or their representatives to the Pederal
Parliament.!

As to the assimilation of the Borneo territories into the new
Federation, Tunku Abdul Rahman said that Sarawak and
North Bornco would be no different from the other States in
Malaya. In contrast with Singapore, which would be ‘associ-
ated’ with Malaysia, the Borneo territories would become
‘States of the Federation’.2 Borneo’s indigenous peoples would
automatically become ‘founder citizens” of Malaysia by law,
while those who were British subjects by birth or by naturaliza-
tion in Sarawak or in North Borneo before Malaysia Day would
become citizens of the Federation of Malaysia by law, provided
they were resident on that day in the territory of their birth or
naturalization.®

This distinetion between Singapore and the Borneo territories
provided the opposition with the necessary ammunition to
launch an attack against the government. Barisan Sosialis
questioned the sincerity of the Federal government’s intentions
toward Singapore, and said that Singapore citizens should be
granted Federal citizenship just as it was granted to all citizens
of the Borneo territorics, if the Federal government was serious
in giving absolute cquality to Singapore.t The granting of a
common nationality alone would not provide a genuine equal-
ity, because nationality would apply only to the people’s status
in foreign countrics, while citizenship concerned their status and
rights within their own country. In other words, there would be

B

! State of Singapore, Memorandum Setting out Heads of Agreement for a Merger
':'9’6"}1“" the Federation of Malaya and Singapore, Cmd, 33 of 196! (Singapore,
), par. 14.
* Straits Times, | Decermnber 1961,
* Ibid. B January 1962,
4 Ibid. 5 June 1962.
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equality abroad, but inequality at home.?

This question of equality was the heart of the Singapore-
Malaya merger problem. While it was imperative for Singapore
to become a member of Malaysia, Singapore’s politics and
everything clse connected with it must be contained south of
the Causeway. Earlier Tunku Abdul Rahman had intimated
that the Federal Parliament would not, though it could, grant
automatic Federal citizenship to Singapore citizens on merger.
One of the reasons he quoted was the fact that there had been
laxity in awarding citizenship in Singapore.® He was obviously
referring to the provision in Singapore’s citizenship laws
whereby aliens who had lived in Singapore for ten years could
be registered as citizens, provided they took an oath of loyalty
to Singapore, and renounced their allegiance to any foreign
State. This enabled 330,000 Chinese adult immigrants, who
were not born in Singapore, to acquire Singapore citizenship
under terms and conditions which were much easier than those
laid down for Federal citizenship.®

Dr. Lee Siew Choh of the Barisan Sosialis interpreted the
Tunku’s position as a calculated attempt to reduce Singapore’s
citizenship to a mere second class type. He said that under the
proposals for merger nobody in Singapore ‘will be able even to
smell federal citizenship®, and all the people would get was ‘an
inferior type of citizenship not recognized in the other States of
the Federation®. In his opinion truc equality could be achieved
only through a genuine merger of Singapore and Malaya, i.e.
the entry of Singapore into the new Federation as the twelfth
State with all Singapore citizens automatically becoming Fed-
eral citizens. In this plan of equality any Federal citizen living
in any of the twelve States would be cligible to stand for election
to the Federal Parliament in any constituency within the new
Federation, and in turn the people of any State or constituency
would be free to clect any citizen from any State or constituency
to represent them.®

It would not require much effort to discover that Dr. Lee’s
plan went to the root of the Federal constitution, the guardian

* Thid. 6 December 1961. 2 Ibid. 17 November 1961.

# Ibid. 15 January 1962. Also Lennox A. Mills, Malaya: A Political and
Eegromic Appiaisal (Minscapolis, 1957), pp. 138-9.

4 Straits Times, 22 November 1961 and 12 January

* State of Singapore, Legislalive Assembly Debates, 20 Novemhcr 1961, cols.

304-6 and 319
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of the special position of the Malays. In other words, it would
result in a Malay struggle for racial survival against Chinese
domination, the result of which no one could foretell.

In an cffort to silence the Barisan Sosialis in its citizenship
propaganda, Lee Kuan Yew and Tunku Abdul Rahman met
in London in July 1962 to discuss the matter of Federal citizen-
ship and its application to Singapore citizens. Although strongly
denied by Kuala Lumpur, it was believed that the Australian
and the British governments were instrumental in (inding a
solution, because they themselves were fully conscious of the
fact that there would be no stability in Malaysia, if there were
no identical citizenship provisions for the citizens of the con-
stituent States. So it was suggested that identical citizenship
would go a long way towards allaying racial feelings and reduc-
ing racial tensions within Malaysia.!

The following month Lee Kuan Yew returned to Singapore
with what he called a ‘trump card’, which was, in fact, an
agreement between him and Tunku Abdul Rahman that “Ma-
laysian Nationals’ were henceforth to be known as “Malaysian
Citizens'. This meant that Singapore citizens would automati-
cally become Malaysian citizens in the new Federation. Im-
mediately this posed the important question whether the
Singapore citizen would be better off as a Malaysian citizen
than a Malaysian national. For an explanation Lee Kuan Yew
referred to an analysis made by the State Advocate-General
Inche Ahmad bin Mohamed Ibrahim, the previous year. Th
analysis said that the equality of the rights, privileges, and duti
of citizens of Singapore and of the Federation as nationals of the
new Federation were set out in the Federal constitution, which
would be the precedent for the constitution of the new Federa-
tion. As examples Inche Ibrahim mentioned equality before
the law; equality of prohibition or bdmshm('nl, cquality of
freedom of speech, assembly, and association; and equality of
qualifications for membership of Parliament and for electors
and judges. He said that these examples illustrated equality as
set out in the Memorandum on merger, which would be em-
bodied in the constitution of the new Federation of Malaysia.*

Tunku Abdul Rahman was more specific when he declared
in the Federal Parliament that under the new arrangement
Singapore citizens as citizens of Malaysia would enjoy rights in

* Straits Times, 11 August 1962, * Thid. 27 November 1961.
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Singapore corresponding in all respects to those cnjoyed by
other citizens of Malaysia as a whole.! Only citizens of Singa-
pore would be allowed to vote and to stand as candidates in
local, State, and Federal elections in Singapore constituencies.
Likewise, only citizens of those States ol Malaysia, who were
not citizens of Singapore, would be allowed to vote or to stand
as candidates in local, State, and Federal clections in the
Federation of Malaysi i

One could hardly fail to see that there was no intention of
departing from the former position. The distinction between
Singapore and the rest of Malaysi maintained. The equal-
ity existed in having identical rights and responsibilities under
the common label of “Malaysian citizenship’, but Singapore
Malaysian citizens would be restricted to Singapore, and the
Federation Malaysian citizens to the rest of Malaysia in the
exercise of these equal rights and responsibilities. In other
ngapore citizens would not be able to have a common
political life with the citizens of the rest of Malaysia.

As Dr. Lee Siew Choh pointed out, there would be, in fact,
two classes of citizenship in Singapore, in addition to the Federal
uuzmslup which he called “first class citizenship®. The ‘second
class citizenship® embraced those who were born in bmg'\pou,
They would be allowed to stand as candidates for clection in
any part of Singaporce. Theoretically they would be considered
to possess the qualifications to be registered as Federal citizens,
and because of this they would be entitled to representation in
the Federal Parliament. The ‘third ¢ citizenship® was re-
served for those who were not born in Singapore. They would
also be allowed to stand as candidates for elcetion in any part
of Singapore, but they would not have the qualifications to be
registered as Federal citizens, and therefore they would not be
entitled to representation in the Federal Parliament.®

Meanwhile the Inter-Governmental Committee (IGC) had
published its report on Sarawak and North Borneo. The docu-
ment contained a section on citizenship which finally allayed
the fears of those incligible for Malaysian citizenship by law.
It rccommcnd:-d thal pemom of or over cighteen years of age,

! Federati ehates (Dewan Ra‘ayat), 15
August 1962, ot 10)2—101 for Tundy bl Raans speech,

* Thid. cols, 1095-6.

* State of Singapore, Legislative Assembly Debates, 21 November 1961, cols.
377-8.
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who were ordinarily resident in Sarawak or in North Borneo,
would have up to cight ycars after Malaysia Day in which to
register as citizens of the Federation. This recommendation was
subscquently accepted and embodied in the new constitution.!

In their final form, the Malaysian citizenship laws are hedged
in by such a tangle of complexities that only those who drew
up the Bill can be expected to find their way with reasonable
ease through the citizenship maze; others are bound to get
lost. The Singapore citizenship serves to make the confusion
worse confounded. Singapore citizenship is made parable
from Malaysian citizenship. This mcans that a Singapore
Malaysian citizen, who loses his Singapore citizenship, will
lose his Malaysian citizenship also, and vice versa.* In effect,
this arrangement gives the Federal government control over
Sing"AporL Malaysian ns who are not Federation Malay-
sian citizens. There is also a provision whereby Singnpore
Malaysian citizens may be ‘enrolled” as Federation Malaysian
citizens, It is significant to note that the requirements for enrol-
ment are identical to those ordinarily sct for alien applicants,?
and that from the day on which the applicant is enrolled, he
ceases to be both a Singapore citizen and a Singapore Malaysian
citizen.® All this makes Singapore look like a foreign country in
her relationship with the Federation.

The communal barrier and the natural separation of the
Borneo States from Malaya and Singapore by an expanse of
several hundred miles of water are by themselves serious im-
pediments to the workings of federalism. The addition of
immigration and citizenship barbed-wire fences can hardly
promote the spirit of belonging to a political association. Should
the unifying effects of Indonesian confrontation and Philippine
opposition be removed, these artificial restrictions are bound
to work against Malaysia. Hence, these barriers must at best be
considered temporary measures, unless the architects of Malay-
sia wish to see their creation go the way of the Caribbean Fed-
eration or the Central African Federation.

1 Federation of Malaya. Malaysia: Report of the Inter-Governmental Committer
1962 (Chairman: Lord Lansdowne), (Kuala Lumpur, 1963), par, 18 (2).
Also Great Britain, Mualaysia: Agreement Concluded beteeen the United Kingdom
of Great Britain and. Northern Ireland, the Federation of Malaya, North Borneo,
Sarawak aréd Singagare, Cmnd. 2004 (London, 1963), Annex A, Part ITT, Tide

, par. 2

% Tbid. pars. 23 (1) () and 23 (3).  ® Ibid, par, 28 (1),
4 Thid. par. 28 (3).




VIII
THE PROBLEM OF
LANGUAGE AND EDUCATION

Education in British Malaya, the Straits Settlements,
Sarawak, and North Borneo

Sivce THE end of the Second World War, education, langnage,
and culture have loomed large as causes of racial tensions in
these regions, particularly in Malaya and Singapore. This racial
problem in the field of education seems to be largely a legacy
of the past when the British colonial government chose to oper-
ate a communal system of education instead of laying the
foundation of an integrated school system for all races, using the
English language as the medium of instruction. The increasing
inflow of Chinese immigrants and the subsequent cconomic
policy of the British government to import Indian labourers,
resulted in a diminishing Malay numerical superiority, which
should have made it plain that any racially discriminating
education policy was fraught with serious longterm difficulties.

Broadly speaking, there were four streams of education in
Singapore and Malaya, i.c. English, Malay, Chinese, and In-
dian. The British provided a limited number of English schools
for a minority of children of all races. Help to mission and
denominational schools was granted in the form of monetary
aid, provided they conformed to the established standards of the
Education Department.*

Eversince the introduction of the Muslim religion, the Malays
had been sending their children to the Qur’an schools. As part
ofits pro-Malay policy the government provided free vernacular
education, not Enghsh for the Malays.*

Indian education was closely associated with the rubber
estates. Large cstate owners were required by law to provide
and to stafl a vernacular school whenever ten or more of their
workers’ children were within the school age, i.e. between seven
and fourteen years. A small per capita grant, based on examina-
tion results and attendance, was given annually. But generally

' I'demliou of Malaya, Aniual Report on Education for 1957 (Kuala Lum-
pur, n.d),
¥ Corry, Malaya To-lay, p. 42,
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these schools were far from satisfactory due to poorly paid
teachers and part-time employment of children.?

But the government did not regard it as part of its respon-
sibilities to provide for the education of the Chinese, and this
was, in Corry’s words, ‘perhaps the most serious sin of omission
which can be laid at the door of the British administration’.?
Undismayed, the Chinese founded their own vernacular schools
with the financial backing of wealthy Chinese towkays and vol-
untary Chinese subscribers. Conforming largely to the Chinese
national government’s code of education, these schools taught
the young how to remain a Chinese outside the homeland.?
Trouble started when the teachers, who were recruited from
China, allowed their zeal for Chinese nationalism and com-
munism to seep into the classroom, causing the schools to be-
come a hotbed for alien politics.

Realizing the develoy of these Malayan 1
the government passed the Registration of Schools Or(Imanu-
in 1920, whereby these schools were brought under close govern-
ment supervision. In 1935 the government decided to extend
the grants-in-aid system to the Chinese vernacular schools which
were prepared to conform to the standards set by the Educa-
tion Department. But, accustomed by this time to looking after
their own affairs, most of the Chinese schools chose to shoulder
their financial responsibilities themselves rather than to part
with their educational independence.®

In Sarawak and North Borneo the situation was also char-
acterized by uneven education development between the differ-
ent communities, There were education departments, but they
were not very active until the post-war period. The real burden
of establishing and maintaining schools, particularly on the
secondary level, was borne by the Chinese and Christian mis-
sions, the former autonomously, and the latter with British en-
cour and some gov ent aid.®

Thus there developed a mosaic of education systems which
worked satisfactorily only as long as each community was con-

1T, H. Silcock, The
2 Corry, op. cit. p, 42.
* Ihid.
4 Mat Salleh, “Chinese Education in Malaya’, Eastan World, Vol. XV,
No. 2 (February, 1962), pp. 11-12.
¢ George L. Harris ¢t al., Mlyl/x Boren, Brunei, Surauak, Countey Survey
Series (New Haven, Connecticut, 1956), pp. 248-53

conomy of Malaya (Singapore, 1954), pp. 34-35,
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tent to live its own life and to leave the administration of the
country to the British, But it was idle to expect this state of
affairs to continue indefinitely, and it was futile to ignore the
fact that to allow alien schools to cater for almost half the popu-
lation of the country was to create a socio-political problem of
the first magnitude. The tragedy was that no change was con-
templated, or if it had ever been contemplated, it was never
exccuted. When the Japanese blitzkrieg drove the balancing
power away, the plural society was totally unprepared to meet
the new situation, and education became one of the arcnas of
communal struggle, particularly in Malaya and Singapore.

Crisis in Malayan Education

IN SEARCH OF A NEW POLICY. As part of the Malayan Union
scheme it was proposed in 1946 to introduce a centrally con-
trolled sixyear free primary school education with Malay, Chi-
nese, Tamil, or English as the media of instruction and English
taught as a subject in all schools. It was also suggested to conduct
secondary school education with English as the medium of in-
struction and the pupil’s mother tongue as a subject, and vice
versa.! This looked like an attempt to remedy the pre-war neglect
in respect of the education of the non-Malay communities. But
with the abandonment of the Malayan Union these proposals
were shelved.

The constitution of the new Federation of Malaya attempted
to implement the federal principle of a division of powers be-
tween the units and the centre. The State List included,
amongst others, exceutive authority over primary, sccondary,
and trade school education.* But the non-federal character of
this arrangement was revealed by the fact that legislative power
rested with the central government. Speaking on the federal
principle with regard to education, Wheare said that ‘this [edu-
cation] is in all federations a matter substantially in the hands
of the regional governments and it seems best that it should
be’.?®

Malaya’s unprecedented choice, however, can ps be

 Malayan Union, Council Paper No. 53 of 1946. Also Federation of Malaya,
Annual Report on Education for 1957, p. 18.

2 Great Britain, Federation of Malaya Order inGouncil, 1948, Second Schedule
to the Federation of Malaya Agreement, item 79.

3 K. C. Wheare, Federal Government (London, 1962), p. 161.
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explained by Malaya’s equally unprecedented case in the his-
tory of federal government. Switzerland, which has often been
compared with Malaya, has, like Malaya, its linguistic, racial,
and religious differences. But, unlike Malaya, Switzerland has
these differences territorially expressed. This is also generally
true in the cases of Canada and India. Hence it ‘seems best®
that in thesc instances education should be on the State list,

Another powerful factor contributing to Malaya’s choice
was the limited financial resources of the individual Malay
States to meet the increasing demand for education, and for
defence against the communist insurrection before the country
had recovered from the devastations of the Second World War,
Under these difficult circumstances the Malay States had little
choice but to surrender education to the central government,

In 1949 a Central Advisory Committee on Education was set
up to formulate an education policy that would contribute
most to the nullifying of communal divisions and the integra-
tion of all into one Malayan community’.! The following year
the Committee presented its report advocating a policy very
similar to the 1946 education proposals, It was discussed in the
Federal Legislative Assembly, but owing to the many ohjec-
tions then raised it was also shelved. It was agreed, however,
that the most urgent need was the improvement of Malay
education.

Tae pEManDs or THE Marays. The High Commissioner ap-
pointed in 1950 a Committee to ‘inquire into the inadequacy
or otherwise of the education facilitics available for Malays’.?
This Committee, chaired by L. J. Barnes, Director of Social
Training at the University of Oxford, was a symhol of Malay
communalism, because its fourteen members included only
Malays and Europeans.

Unable to propoese any improvements in the Malay schools
without involving the entire system of education in Malaya, the
Committee went beyond its terms of reference, and advocated
the cstablishment of an inter-racial system of National primary
schools in which only the two official languages of the country,

! Federation of Malaya, ‘Central Advisory Committee on Education:
First Report May 1950 (Confidentially) No. 29, 14 June 1950°, Minutes and
Council Papers of the Federal Legistative Gouncil, February 1950 to January
1951, pp. B 245-B 255,

* Federation of Malaya, Report of the Committee on Malay Education (Kuala
Lumpur, 1951), p. v for full terms of reference,
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i.e. Malay and English, were to be taught. As the Committee
could not decide which of the two official languages would be
used as the medium of instruction, it recommended a bi-lingual
National school system, which would employ both Malay and
English as media of instruction.! But the most obnoxious part of
the plan was the suggestion that the Chinese and Indian com-
munities should give up their vernacular schools gradually, and
send their children to schools where neither Chinese nor Tamil
was to be taught.? Summarizing its rccommendations, the
Committee said:

We have set up bilingualism in Malay and English as its [the
National Schools’] objective, because we believe that all parents
who regard Malaya as their permanent home and the object of
their undivided loyalty will be happy to have their children educated
in those languages [Malay and English]. If any parents were not
happy about this, their unhappiness would properly be taken as an
indication that they did not so regard Malaya.®

While the intention of the Barnes Committee of establishing
a system of education to include all races was unquestionably
sound in principle, nevertheless the report, worded as it was in
unconciliatory phrases, could only kindle the resentment of the
non-Malay communitics. Moreover, not only were the Chinese
and the Indians not represented in the Committee, but they
had not been consulted at any time during an inquiry involving
the future of their education, language, and culture.

Tak REAGTION OF THE CHiNesE. Moved, no doubt, by the
amount of criticism levelled against the activitics of the Barnes
Committee by the Chinese press, the High Commissioner in
carly January 1951 invited Dr. William P. Fenn, Associate
Exccutive Secretary of the Board of Trustees of a dozen in-
stitutions of higher learning in China, and Dr. Wu Teh-Yao,
an official of the United Nations, to come to Malaya to inves-
tigate Chinese education.

Unlike the Barnes Committee, the Fenn-Wu mission sought
the opinion of representatives of the various communities. The
Fenn-Wu Report, published in June 1951, was on the whole
sympathetic towards Chinese education. It warned against
turning Malaya into a cockpit for aggressive cultures, and de-

+ Ihid. Chapter TV, pars. 7-9.
* Ibid. Chapter 1V, par. 17.
# Ibid, Chapter IV, par. 18.
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clared that any restrictive imposition of one language or two
languages upon the peoples of Malaya was inimical to com-
munity understanding and national unity, since the unity of a
nation ‘depends not upon the singleness of tongue or simplicity
of cultures’, but upon ‘the hearts of its citizens’.*

While the report deplored the China-consciousness of the
Chinese schools, it did not throw the Blame entirely on the
Chinese for this non-Malay outlook. It argued that insufficient
government schools and sustained government neglect of Chi-
nese cducation had forced the Chinese to establish their own
schools, and just as English schools were replicas of schools in
England, so were Ghinese schools in Malaya copies of those in
China. The report agreed to the necessity of including Malay
and English in the curriculum of all schools, but added that as
one of the great languages of the world the Chinese language
was there to stay. On the future of the Chinese schools in Ma-
laya it went on to say: “They cannot be climinated until the
Chinese themselves decide that they are not needed. . . . That
day may ncver come, for it is possible that Chinese schools
should form an integral part of any educational program of the
future Malaya.®

By implication the report censured the Barnes bi-lingual
National school plan, but at the same time it was not unmind-
ful of the danger in any excessive ‘Chineseness” in Chinese
schools. It advised that the ideal education program for the
Malayan Chinese was that which gave adequate attention to
Chinese language and culture, but which was free from any of
the characteristics of education in China. Foreign politics should
not be mixed up with education, because such a combination
would tend to create misunderstanding. While textbooks were
not necessarily the ultimate determinants of political views, the
Fenn-Wu report agreed that these could lead to divided loyal-
ties. All textbooks, therefore, should have a decided Malayan
orientation.?

The decision of the Government. Following the publication of the
Barnes and the Fenn-Wu reports, the Central Advisory Com-

' Pederation of Malaya, Ghinase Schools and the Education of Ghinese Malayans :
The Report of a Mission invited by the Federation Government to Study the Problem
of the Education of Chinese in Malaya (Kuala Lumpur, 1951), Chapter II,
B, Chapter 11, pars. 22-23.

3 Ibid, Chapter IV, pars, 9 and 15,
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mittee on Education was charged with the duty of considering
the vital issues involved in the question on Malay and Chinese
education. The Indian sector did not enter into the picture,
since in the opinion of the government there were no problems
peculiar to Indian education that would warrant a separate
inquiry.!

By and large the Central Advisory Committee, composed of
twenty Malayan educators, officials, and Malay, Chinese, and
Indian unofficials, came out in support of the Barnes report, but
it made some concession to the Chinese. Contrary to the Fenn-
Wu report, the Committee believed that an inter-racial Na-
tional school system would eventually replace all the racially
segregated vernacular schools in Malaya. But while the Barnes
report advocated the teaching of Malay as the only oriental
language, the Committee believed in the soundness of teaching
Kuo-Yu and Tamil as subjects of study to all Chinese and In-
dian pupils respectively, and of using Malay or English as the
medium of instruction.*

A special Committee of eleven members of the Federal Legis-
lative Council was appointed in 1952 to give further considera-
tion to the reports of the three previous committees, and to
make recommendations for suitable legislation covering all as-
pects of education in the Federation. The draft legislation was
introduced into the House, passed, and subscquently enacted
as the Education Ordinance, 1952. It accepted the Barnes con-
cept of a system of National schools providing a six-ycar course
of free primary education, and the Central Advisory Commit-
tee’s proposal to have Malay and English as the languages of
instruction, while at the same time facilities should be provided
for the teaching of Kuo-Yu and Tamil, if fiftcen or more pupils
in any grade wanted it. Although it might be possible to em-
ploy both Malay and English as the media of instruction in a
single school, as recommended by the Barnes report, the Com-
mittee found it better to have two types of National schools. One
type should have Malay as the medium of instruction with Eng-
lish as a subject language from the beginning of the first year,
while the other type should use English as the medium of in-
1915 lFede;allénn of Malaya, Proceedings of the Legislative Council, 19 September

¥ Feleration of Malaya, Gntral Advisory Gammitice on Edcation: Report on
the Barnes Report on Education and the Fenn-Wu Report on Education, 10 September
1951 (Kuala Lumpur, 1951), par. 21.
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struction with Malay as a subject language from the beginning
of the third year.!

Few of the ambitious plans contained in the Ordinance were
carried out. To begin with, the policy of national streams did
not appeal to a large section of the Malays, who continued to
see in the plan a ‘deliberate attempt by the government to oust
the Malay language [si¢]".* The Chinese also opposed the policy
very bitterly, because it endangered their language and culture.?
But the greatest hurdle was the prohibitive cost of the pro-
gramme. Government expenditure on education jumped from
M$11.5 million in 1946 to M$95.68 million in 1953, and this
was aggravated by a government deficit of over M$200 million
in 1953. In \lcw of this unfavuur.xblc- financial position the
High C I 1 a special C ission to study
the feasibility of |mplcmcm|ng the education policy. It came to
the conclusion that multi-racial schools were ‘essential” but out
of the question because of the lack of funds to pay for them.

When the Alliance came to power in 1953, another Commit-
tee was set up to work out a new education policy and to make
Malay the national language,

The Alliance Education Programme

Tur Razak Pran. In September 1955, just one month after
the Alliance government took office, a Committee was ap-
pointed to recommend ‘a national system of education accept-
able to the Federation as a whole’. The 15-member Committee,
headed by Tun Abdul Razak, the Minister for Education, was
drawn from the Federal Legislative Council, and was repre-
sentative of Malaya’s major communities, Its decisions, there-
fore, were much more likely to win general acceptance than any
of the former policies. Recognizing the fact that Malaya was in
a transitional period of education, the Committee agreed that
it would not be in the interests of the country to formulate a

* Federation of Malaya, Repart of the Special Committee Appointed on the 20th
Day of September 1951 to Recommend Legislation to Cover all Aspects of Education
Palicy for the Federation of Malaya, No. 70 of 1952, 3 October 1952, par. 15
and section 21 of the Education Ordinance appended thereto.

* Straits Times, 5 February 1954.

* Ibid.

+ Federation of Malays, Aumual Report on Edsgation for 1957, p. 20. Siraits
Times, 29 September 1954. Mills, op. cit. p.
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policy of a permanent nature. It was, therefore, decided to draw
up a transitional plan, which, in the Committee’s definition,
would cover the following ten years.!

The Razak Report, which was published in May 1956, aban-
doned the idea of a National school system, and children would
continue to receive their primary education in separate vernac-
ular schools. At the same time, however, the Committec cn-
deavoured to elevate the Malay language to a pesition of
dominance by making it the national language in the education
system. In order to achieve this goal the primary schools were
divided into two broad categories, i.e. (i) the Standard primary
schools with Malay as the medium of instruction, and (ii) the
Standard-type primary schools with Kuo-Yu, Tamil, or English
as the media of instruction and Malay as a compulsory subject
of study. Where English was not the medium of instruction, that
language would also be a compulsory subject of study. Kuo-Yu
and Tamil would be taught, whenever there were fiftcen or
more pupils whose parents wanted them to learn those lan-
guages.? The net effect of these proposals was that Malay pupils
would be bi-lingual, and non-Malay pupils tri-lingual.

To ensure that Malay was taught in primary schools a knowl-
edge of Malay was to be a compulsory requirement for admis-
sion into secondary schools which were wholly or partly run by
public funds. Initially this would be the equivalent of standard
three Malay in the existing Malay schools. In contrast with the
primary school system, there was to be only one type of second-
ary school, i.c. the National Sccondary school, where the pupils
would receive instruction based on a common syllabus, but
where there would be sufficient flexibility in the curriculum for
the study of other languages and cultures. To make certain
that the teaching of Malay was continued in the sccondury
schools, Malay was made a pulsory subject of ination
for the Lower Certificate of Education (LCE) and for the Na-
tional Certificate of Education, which was later known as the
Federation of Malaya Certificate of Education (FMOE). These
two public examinations were to come at the end of the third
year and at the conclusion of the five to six-year secondary

1 Federation of Malaya, Report of the Education Committee 1956 (Kuala
Lumpur, 1956), par. 8,
* Ibid. pars. 18 and 62.
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school course respectively.' Because of the utilitarian value of
English, the study of this language was required in all National
Secondary schools.

The Razak plan won the goodwill of the non-Malay com-
munities because it did not seck to alter the practice of Chinese
secondary schools of using Kuo-Yu as a general medium of in-
struction. The content of education was considered to be more
important than the medium of instruction, and the promotion
of Malay to the position of a national language was to be
achieved, not by its use as the medium of instruction, but as a
compulsory subject in all schools. By making this approach the
Razak Committee skirted the explosive language conflicts of
the past, and allaved the non-Malay fears of the ultimate ex-
tinction of their education, language, and culture,

Tt was rather strange that the only opposition came from the
Malays. Five UMNO elected Councillors and one nominated
Malay member were dissatisfied because Malay was not made
the solv medium of instruction in all schools. Answering these
critics, the Minister for Commerce and Industry, Dr. Ismail bin
Dato Abdul Rahman, said that such ambition was tantamount
to posing as ‘imperialists with no considerations {or the Chinese
and Indians who are already in this country’.* Fourteen other
Councillors spoke in support of the report, describing it as ‘a
shining example of Malay liberalism” and as “a pattern for the
weaving of what may in time truly become a virile Malayan
culture’.# The critics having been silenced, the Council unani-
mously approved the ‘ten-year school blueprint’, which was
subsequently embodied as the Education Ordinance, 1957.

Meanwhile the Reid Constitutional Commission had in the
course of its inquiries reached the conclusion that no substantial
advantage arose from the States being responsible for the ad-
ministration of education services, since most of the technically
qualified officers were Federal servants seconded to the States.
Besides, practically the entire cost of running the education sys-
tem was borne by the central government. The Reid Commis-
sion pointed out that the existing arrangement was cumbersome
and unnecessarily expensive, It went on to say that in addition

t Ibid. Chapter 111, pars. 22 (a) and (b), 76, and 79.

2 Federation of Malaya, Legislative Council Debates, 16 May 1956, cols.
1144-1205 and 1193.

4 Ibid. col. 1163 by Ubaidulla, and col. 1160 by Dr. Lim Chong Eu.
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to removing these anomalies a centralized control over educa-
tion would expedite the implementation of the Razak plan.!

Subjected to the strains and stresses of the Emergency, the
State governments were clearly not in a position to raise any
effective protest. Thus the exccutive authority over primary,
secondary, and trade schools was withdrawn from the State list
and added to the Federal list. Unlike any other country with
a federal form of government, Malaya had entrusted the entire
field of education, both in theory and practice, to the Federal
government.

MALAYANIZATION ON THE EDUCATION $vsTEM. In Chapter V
reference has been made to the 1959 crisis that imperilled the
very life of the Alliance. The subject of education became part
of the controversy on account of the ambition of certain Malay
conservative opinion to restrict the language medium at the
LCE examinations to Malay, and to prevent Chinese from being
used as a medium of examination at the secondary school level
50 as to ensure the supremacy of the Malay language.* Th
prompted Dr. Lim Chong Eu, the then President of the MCA,
to communicate with Tunku Abdul Rahman, the Prime Min-
ister and leader of the Alliance, in a ‘sccret’ letter urging that
until the Malay language was sufficiently developed, Kuo-Yu
should continue to function as a medium of instruction and
examination in Chinese schools, and that the results of such ex-
aminations should be recognized by the government as equiv-
alent to those of the National secondary school examinations.®
The Alliance yielded to sustained pressure from the MCA, and
promised to encourage and to sustain the growth of the lan-
guages and cultures of the non-Malay races, and to recognize
Chinese secondary school examinations results as equivalent to
the LCE.¢

Pursuant to its elections promises, the Alliance government
appointed in February 1960 an Education Review Committee
under the chairmanship of the Minister for Education, Inche
Abdul Rahman bin Haji Talib, to review the Razak policy and
the extent of its implementation. In Junc the Review Commit-

* Federation of Malaya, Report of the Federation of Malaya Constitutional
Commission 1957,par. 120,

2 John Lowe, Malayan Experiment, Rescarch Scries No, 213 (London,
1960), pp. 14-15.

5 Siraits Budget, 22 July 1959, p. 11.
#Tbid. 29 July 1959, p. 0.
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ec reported that the Razak policy had been ‘faithfully and
successfully carried out within the limits imposed by financial
stringency in 1958 and 1959 and by the sheer magnitude of the
many-sided task’. But at the same time the Committee felt that
there was still a long way to travel before the ultimate objective
of making the Malay language the national language could be
fully realized.’ A new blucprint was, therefore, drawn up for an
carly realization of this goal.

While allowing the system of multi-lingualism to continue in
the primary schools, it was considered incompatible with an
education policy, designed to create a national consciousness
and to establish Malay as the national language, to make the
racial and linguistic diversitics permanent features of the pub-
licly financed secondary schools. So it was recommended that
Malay or English should be used exclusively as the medium of
instruction in these schools and as the medium of examinations
at the LCE and the FMCE. Describing the LCE and the
FMCE as the ‘lynchpins in our national secondary system of
education’ the Committce went on to say that the most un-
satisfactory aspect of the existing education system would be
eliminated, if the Ministry of Education scrapped examinations
in the Chinese language.®

To the government-assisted Chinese sccondary schools all
this meant a reorganization of their school system. In fact, the
Committee had proposed a change from the Chinese 3-8 sys-
tem, i.e. three years of Junior Middle school followed by another
three years of Senior Middle school, into the Federation’s 3-2
secoudary school system, i.e. three years of National sccondary
school course followed by twa more years of upper secondary.
The first year of the Chinese secondary school course, which
the Committée proposed to call “Remove Class’, could be
utilized to provide extra intensive instruction in one or both of
the official languages, preparatory to the first year of the 3-2
Malay or English-medium sccondary school course. Simul-
tancously the Chinese secondary school examinations would be
replaced by the LCE and the FMCE examinations.® The most
serious impediment to this grandiose scheme, however, was the

* Federation of Malaya, Reportof the Edcation Review Gonnitee (vl
Lumpur, 1960), pars. 57 aad 61.

* Ihid. par. 173,

> Thid. par. 167,
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severe shortage of suitably trained teachers, and according to
the Committee’s report this deficiency would persist until
19722

Opponents of these proposals denounced the scheme as a
calculated onslaught against the non-Malay languages and re-
jected them as a breach of the promises made by the Alliance
on the eve of the 1959 general elections. During the debate on
the new Education Bill Too Joon Hing, the rebel MCA Secre-
tary-General in the 1959 crisis, called for the withdrawal of the
Bill and for the appointment of an all-party committee to
undertake a fresh review of the Razak Report. But in spite of
solid assaults the controversial Bill was passed. Of the opposi-
tion partics the PMIP sided with the government, while the
Socialist Front, the PPP, and the Independents voted against
the measure.®

Clearly it was technically incfficient to allow primary edu-
cation to he carried on in one language and then to shift to
another at the secondary level. But this scemed to be one of the
dilemmas of Malaya’s plural society, and only some form of
racial compromise could provide an answer. Primary education
in the mother tonguc was a concession to the demand for free
cultural development of each community, while secondary edu-
cation in the two official languages, eventually solely in the
Malay language, was intended to integrate the several com-
munities and to promote a common Malayan outlook.

Singapore: A Policy of Equal Education
Opportunity

Education in Singapore after the Second World War was
governed by the principle of equal education opportunitics for
boys and girls of all races. This was stated in the 10-year plan
adopted by the Singapore Legislative Council in 1947. A six-
year primary education was frec, but not compulsory, for
children between the age of six and twelve years, As in Malaya,
English, Chinese, Malay, or Tamil were used as media of in-
struction according to the parents’ choice, but unlike Malaya,

* Ibid. Appendix 4, Table 19,

* Sce above, p. 350,
5 Straits Budget, 23 October 1961, pp. 17-18. Also Malayan Times, ¢ July
1963.
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Singapore chose to have no division into Standard and Stand-
ard-type primary schools, English was only a common language
of study in the vernacular schools, while one of the other three
languages was a compulsory sub in the English medium
schools. But since one of the principal aims of the education
policy was to develop a common loyalty to Singapore, the syl-
labi of all of these schools were to have a common content.!

The task of inducing the Chinese schools to identify them-
selves with their newly adopted country was not an casy one.
There was a resurgence of the alien spirit in May 1954, when
some 500 Chinese school students led a mass demonstration in
defiance of the National Service registration. Some students
even left for China in protest. These events were subsequently
popularized and commemorated in Chinese schools as the 13
May Incident’. Exactly one year later some 2,000 Chinese
school students were involved in what canmie to be known as “The
Bloody Thursday of 12 May’. This incident happened during
the Hock Lee Bus strikes and riots.*

Promp(nd by these disturbances an All-Party Committee was
formed to investigate the situation in the Chinese schools in
Singapore. The Committee presented its report in February
1956. Three of the nine signatorics were Ministers, one of whom
was the Minister of Education, Mr. Chew Swee Kee, who acted
as chairman. It was not surprising, thercfore, that the govern-
ment’s White Paper® announcing the new education policy re-
flected the Committee’s basic proposals. The aim of education
in Singapore, said the White Paper, must be to encourage a
Malayan i and a Singapore centered loyalty.
Taking the schools as an instrument of nation-building, the
government declared that it would not support any school
which did not emphasize these basic aims. It was at one with
the all-party report in insisting that the syllabi and textbooks
must be Malayanized as quickly as possible and that all schools
should continue to receive cqual treatment. These proposals
were passed unanimously in the Legislative Assembly in April
19564

* Colony of Singapore, Education Policy in the Colony of Singapove: Ten-Year
Programme (Singapore,

* Straits Budget, 19 May 1955, pp, 10-11,

3 Colony of Singapore, Sessional Paper, Cend. 15 of 1956,

* Colony of Singapore, Legislative Assembly Official Rmn, 12 April 1956,
cols, 1899-944,
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The clection of the PAP to power in Singapore in June 1959
marked the beginning of the Malayanization of the State’s edu-
cation policy. The government accepted Malay as the national
language of the State, and the school curricula were revised in
order to give new emphasis to the study of the languages of the
State. No attempt was made to suppress the heritage of any
community, but the declared long-term aim of the government
was to bring about a fusion of the four streams of cultures into
one integrated whole where the rich cultural heritage of each
would combine into a new common heritage of one nation with
a single loyalty. In order to give the schools sufficient time to
provide instruction in the national and local languages the
government introduced the six-day school weck.!

In harmony with the preamble of the Singapore Constitu-
tional Order in Council of 1958, which laid down that ‘it shall
be the conscious and deliberate policy of the Government of
Singapore at all times to recognize the special position of the
Malays’, the government announced in February 1960 a
scheme whereby all Malay students, who were born in Singa-
pore or whose parents were Singapore citizens, would be given
free secondary and university education in addition to the exi
ing free primary education scheme for all the communit
Further advance was made in the field of education for the
minority communitics by the inauguration of the first Malay
and Tamil media secondary school classes in 1960, and of the
first Malay secondary school, the Sang Nila Utama, in 1961,

Another major milestone in the State’s education system was
the conversion of the 3-3 Chinese sccondary school system, i.e.
three years of Junior Middle school followed by another three
vears of Senior Middle school, into the 4-2 English sccondary
school system, i.c. four years of secondary school and two more
years of upper secondary school education. In November 1961
the Ministry of Education conducted the first government
Secondary IV (Chinese) cxaminations. These were, however,
marred by a boycott staged by misguided Chinese school stu-
dents, who were manipulated by adults for political reasons. But
that the boycott was a failure was proven by the fact that over
70 per cent. of the candidates managed to sit for the examina-

+ Colony of Singapore Annual Report 1959, p. 207.
2 Great Britain, The Singapore (Constitutional) Order in Council 1958, Statu-
tory Instruments 1958 No. 1956 (London, 1958), p. 2.
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tions. Furthermore, it was totally ineffective in preventing the
government from implementing its education programme,?

The Borneo Territories

As in Malaya and Singapore, communalism continued to be
the main characteristic of the educational set-up in Sarawak
and North Borneo after the Second World War. In 1948 the
school system in Sarawak came under the management of
Local Authorities, Chinese School Boards, and foreign mis-
sions. The schools run by these agencies differed in several im-
portant respects. The most serious, perhaps, was the linguistic
gull between schools under the Chinese School Boards and
those under the Local Authoritics and forcign missions, The
former used Kuo-Yu as the medium of instruction, while the
latter used English and some vernacular language in the lower
primary classes,

With the rising demand for education many local commu-
nities added another section to this educational pattern by es-
tablishing so-called ‘sel-help schools’. Soon it became clear that
if education was to be provided for all, and, in particular, if the
rapidly expanding Chinese school system was to become part
of a harmonious national system of education, fundamental re-
forms were necessary. In dealing with the first problem the
government introduced in 1956 the ‘Grant Code’, which put all
aided schools on the same financial footing.* The second prob-
lem, which was especially pronounced in the secondary schools,
was more difficult to solve. It must be pointed out that there
were then only two types of secondary schoals, i.e. Chinese and
English. The demand for places in the English secondary schools
was always greater than the supply, while admission into Chi-
nese sccondary schools was limited to Chinese pupils on account
of the linguistic barrier. As a preliminary solution the govern-
ment opened a number of secondary schools using English as
the medium of instruction and catering for pupils of all races.
Then in 1960 the government promulgated a new cducation
policy requiring English as the medium of instruction.*

‘Sl

its Times, 22-25 May 13, June, and 31 July, 1962.
arawak Information on Sarawak (Kuching, n.d.), pp. 23-26.

5 Slmzu Times, 4 March 1961. Also Colony of Sarawak Report for the Year
1962, pp. 150-1.
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The policy was opposed by a section of the Chinese commu-
nity, who insisted on retaining the Chinese language in Chinese
schools. The Chinese press in Kuching said that the English
language was ‘the language of colonialism and a means of cn-
slavement’.! In the Sarawak Council Negri the Chinese mem-
bers alleged that the policy was contrary to the parents’ funda-
mental right to choose the medium of instruction for their
children.®

But eventually 11 out of the 16 aided Chinese-medium sec-
ondary schools aceepted the government’s proposals, and in
1962 a few of them began to convert their school programmes
into English. A “transition class’ comparable with the ‘remove
class’ in Malaya was created in the place of Chinese Junior
Middle One. ‘The five, which had signified their unwillingness
to convert, ceased to receive aid in April 1962, At the end of the
vear the largest of these was dissolved and was replaced by a
new English-medium secondary school.

In North Bornco there were, broadly speaking, three facets
of the educational system, i.e. (i) government schools in which,
with few exceptions, the language of instruction was Malay,
(ii) mission schools in which the language of instruction was
usually English, although there were many exceptions, and (iii)
Chinese schools run independently by Chinese communitics to
preserve and to foster their traditional culture, with Kuo-Yu
as the language of instruction and English as the second lan-
guage. There had been very few inter-relations between the
three facets until the formation of the Board of Education in
1956 as a co-ordinating agent. The members of the Board rep-
resented all interests, races, and creeds, and suggested, there-
fore, a picture of racial co-opcration and harmony.*

In 1960 the Board launched a programme for the wide ex-
tension of the teaching of English in primary schools. This was
in response to the insistence of North Borneo's native chiefs and
other local leaders, who observed that a sound proficiency in
English was essential to the advancement of their people. They
realized that the great majority of the school children came
from homes using a diversity of indigenous languages which did

* Strails Times, 18 March 1961,

¢ Straits Budget, 19 April 1961, p. 8.

8 Colany of Saraiuak Report for the Year 1962, p. 151.
4 Colany of North Borneo Anmual Report 1956, p. 69.
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not have any written form. Malay, being a langnage of moder-
ately wide application, was introduced, but increasing doubts
as to its general acceptability caused the Board to reconsider the
desirability of establishing the Malay language as the medium
of instruction for indigenous children. This led to the suggestion
that English might be more appropriatcly employed as the main
language of instruction, and that suitable steps should be taken
to guarantee the teaching of Malay in all schools.!

Another aspect of the scheme was related to the teaching of
the English language in Chinese primary and sccondary schools.
Significantly, the managers of these schools lent their co-opera-
tion, and with the assistance of the Chinese sub-Committee of
the Syllabus Board they effected a gradual change from teach-
ing in Chinese to teaching in English. Commenting on this
rather unusually co-operative response, North Borneo’s Chief
Secretary said that ‘there are no clouds on the horizon at the
moment, but they have a habit of blowing at times when they
are not particularly opportune’.®

It scemed, however, that the absence of any reaction was due
mainly to the non-existence of politics in North Borneo at this
time. It must be remembered that the first North Borneo polit-
ical party did not emerge until the Malaysia proposal was made
in 1961. The experience of Singapore, Malaym) and Sarawak
had shown very clearly that any opposition to government
measures could come only from a politically conscious sector of
the population.

University Education

As with primary and secondary education, higher education
had been a focus of racial friction in Malaya and Singapore.
The majority of the Chinese had seen the University as a goal
available only to the privileged minority of Chinese, who, hav-
ing been pupils in government or mission secondary schools,
had acquired a knowledge of the English language, and had
thus been able to progress to higher English education and sub-
sequmtly to coveted and rel lanvuly well- -paid government posts
in an English-speaking civil service.

The Malays, educationally backward, had never been able

* Coluny of North Bomeo Ammal Rz[myt 1956, p. 74.
* Straits Times, 12 May 19
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to gain a proportion of University places commensurate with
their numbers, and consequently they had come to regard the
University as the preserve of English speaking members of the
other races, and as a symbol of the weakness of Malay culture
and language.! These feclings had been strengthened by the
fact that the University of Malaya was established in the pre-
dominantly Chinese city of Singapore in 1949. The move by
group of wealthy Chinese in 1953 to found a second but Chi-
nese-run University, Nanyang, added to the exasperation of
the Malays, because this new University made it henceforth
possible for the non-English speaking Chinese secondary school
students to receive higher education. Previously most of these
students found their way to Chinese Universities in China, but
they had been prevented from doing so since the emergence of
the communist regime in Peking in 1948.%

This led to agitations in Singapore by a body, called the
Malay Education Council, which claimed to represent the
interest of over filty different Malay organizations, for the gov-
ernment to provide Malay primary and secondary education
and a separate Malay University.® It was significant that it was
at this time that plans were made to move the University of
Malaya from Singapore to a new site in Johore, i.e. away from
the Chinese city of Singapore and closer to the Malays. But in
1954 Malay opinion in the peninsula thought that the develop-
ment of another University in Kuala Lumpur was a better al-
ternative, As a result of the investigations of the Aitken Com-
mission of Enquiry and of a Joint Committee appointed by the
governments of Singapore and Malaya, legislation was passed
in 1958 to provide for the continuance of the University of
Malaya as a single University and for the establishment of two
semi-autonomous divisions of equal status. But the political
separation of the two territories rendered the arrangement un-
satisfactory, and in 1961 further legislation was passed to create
two separate and autonomous Universities, i.c. the University
of Singapore in the city-State and the University of Malaya in
Kuala Lumpur.*

1 Lowe, op. cit. pp. 16-17.

= State of Singapore, Regurt of the Nanyang University Review Committee,
Misc. | of 1960, par. 2.

% Golony of Singapore Annual Repart 1956, p. 119.

4 Fedération of Malaya, Parliomentary Debates (Dewan Ra‘ayat), 20
Octaber 1961, col. 2127 ef. seq.
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The geographical location of the new University of Malaya
alone, however, could not possibly give the Malays the coveted
places in tertiary education. Hence it was constitutionally pro-
vided that the Yang di-Pertuan Agong should have the discre-
tion to reserve for the Malays a proportion of scholarships, ex-
hibitions, and other similar education or training privileges.t

Meanwhile Nanyang University had become a reality, and
the first undergraduates were admitted in 1956. At the Uni-
versity’s inauguration ceremony the Singapore government
decided to contribute limited funds to help the University in
wiping off its deficit, and to provide bursaries to assist needy
stucents. In order to ensure further co-operation between the
government and the University the Ministry of Education and
the University authorities agreed to appoint the Prescott Com-
mission in 1959 to look into Nanyang’s academic standards.
ion reported adversely, but it recommended the
formation of an ed hoc committee to determine the extent of the
necessary re-organization, The government then expressed its
readiness to provide financial support to the University, sub-
ject to the University’s compliance with the re-organization as
recommended by the ad hoc committee in its report, known as
the Gwee Ah Leng Report, so called after its chairman.?

With the appointment of Dr. Chuang Chu Lin as Nanyang’s
first Vice-Chancellor, a re-organization of the University on the
lines of the University of Malaya was undertaken. The Singa-
pore government then made the decision to recognize the Uni-
versity’s degrees as the equivalent of pass degrees from a
ognized University and to accept Nanyang’s graduates for em-
ployment in the government service.? To the Federation of
, however, Nanyang remained the symbol of Chinese
ctionary nationalism, and Kuala Lumpur consistently re-
fused (o recognize its degrees as qualifications for entry into the
civil service.

Language and Fducation in Malaysia

Throughout the Malaysia negotiations the concern of the
political leaders of Singapore, Sarawak, and Sabah had cen-
! Federation of Malaya, Constitution, Art. 153,

# Straits Budget, 29 July 1959, pp. 15-16.
# Thid, 17 February 1960, pp. 1116,
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tered, amongst others, on the right to continue their education
policics, which, as has been shown above, differed materially
{rom those of the eleven States of Malaya. The Malaysia Agree-
ment had given Singapore both legislative and executive powers
over education.! Although Sabah and Sarawak had recognized
education as a Federal subject, both had asked for a postpone-
ment in having to adhere to Federal policy.®

Thus the States comprising the former Tederation of Malaya
have three streams of primary education, which flow into two
streams of sccondary education, and which in turn flow into a
single stream of tertiary education, The ultimate aim is to make
Malay the principal medium of instruction throughout.

In Singapore the policy is to permit and to assist the develop-
ment of multi-lingual schools. An integrated system of primary,
sccondary, and tertiary education actually s in English and
Chinese media.

Both Sabah and Sarawak provide for English as the medium
of instruction, Sarawak, except for well-provided Chinese pri-
mary education, is developing towards English as the medium
of instruction and as the unifying factor of the people.

The systems of education in Malaysia are, therelore, disparate
and diverging [rom each other. The only common denominator
is that all the Malaysia States have agreed that Malay should
be the national langua But there is a section of the popula-
tion which has shown much apprehension over its implementa-
tion, and this has led to lukewarm interest in a number of pro-
jeets Lom(ruing the national hngm\ge. Instead, there has been
a ('\lﬂpdlgn to popularize cducation in English.

While it sential for a national u]('nuly to have a national
language to serve as the official language, it is instructive for
Malaysia to reflect upon the case of India, where the conflicts
between the north and the south have been engendered by the
controversy over the recognition of Hindi as the national lan-
guage of India. Malaysia has a more distinct multi-racial
population, and every community has a completely different

1 Great Britain, Malaysia: Agreement Concluded beteween the Unitod Kingdom
...the Federation of Malaya [etc.], Annex A, Fourth Schedule, Part 11, List
Tl B, No. 13

* Inche Aminuddin bin Baki ‘Iducation: Call Truce for the Sake of
Rising Generation’, Straits Times, 21 December 1963, Inche Aminuddin was
Malaya's Chief Education Adviser.

* Ibid
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cultural and religious background from the other. As the Fenn-
Wu mission said, the Chinese language is in Malaya to stay.
This is, perhaps, no less true in the other parts of Malaysia. But
the same thing can also be said of the languages of the Malays
and the indigenous peoples of Sarawak and Sabah. Therefore,
the use of a language that has the widest acceptance among the
communities, which is English in the case of Malaysia, as an
“associate official language’ may well be the means whereby the
predominantly non-Malay States of Singapore, Sarawak, and
Sabah would be prevented from following the example of the
French-speaking population of Ganada’s province of Quebec in
organizing a sccession movement.




X
FEDERAL FINANCE
Finance in the Federated Malay States

Tue TREATY of Federation of 1895, which consisted of no more
than five articles, was conspicuous by the absence of any refer-
ence to the financial relations between the general and the re-
gional governments. The application of the principles of federal
finance would obviously militate against the basic aim of the
so-called Federated Malay States, i.e. to bring about a unified

system of administration. But at the same time the Treaty of

Federation alleged that it did not curtail any of the powers or
authority then held by any of the four Malay Rulers.! The
truth of the matter, however, was made very clear when the
then High Commissioner, John Anderson, included in his
reforms of 1909 4
Revenue and Expenditures of each State shall be considered by
the Federal Council’,* whereby the States were publicly re-
duced to financial impotence, The Malay Rulers were induced
to sign away their independence, and henceforth they ceased
to be masters in their own house, both in theory and practice.
It must also be pointed out that the Federal Council contained
an official majority similar to the practice in the Crown Colo-
nies: But there was a difference in that the FMS had no exec-
utive council to exert a restraining influence upon the powers
of the High Commissioner, and this enabled the Federal govern-
ment to make its wishes prevail over those of the State govern-
ments and to have absolute control over the finances of the
units of the Federation,

In spite of all this, there was the curious fiction that ‘there
was no federal purse and that the resources of the Federation
belonged to the States’.* But as Emerson observed, the plain
truth was that the States had ceased to have any share in these
resources and that federal finance was handled in a unitary

! Great Britain, Report of Brigadier General Sir Samuel Wilson on His Visit to
Malaya 1932, Cmd. 4276 (London, 1933), Appendix 111, (Subsequently
referred to as Wilson Report,)

* Thid. Appendix 1V (i), par.

9 Emerson, Malaysia: A Study in Direct and Indiract Rule (Now York, 1937,
p. 177. Reprinted University of Malaya Press, 1966,

ause which said that ‘the Draft Estimates of
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fashion.! Only as a result of the decentralization movement in
the 1930 was the return of a limited budgetary control to the
States contemplated. In order to examine the issues involved in
this decentralization controversy, the British government com-
missioned Sir Samuel Wilson to go to Kuala Lumpur in 1932,
The policy that resulted from this visit empowered the Federal
government to continue collecting and appropriating all rev-
enues, and to vote to each Siate an annual grant to meet the
sum-total of the cost of the State-services for a period of about
four years. Thereafter, for an unspecified period, certain of the
revenues which were not required for federal purposes were to
be collected and appropriated by the States with a view to mak-
ing the State governments increasingly independent. Then dur-
ing the [inal stages other sources of revenue and the right to im-
pose taxation were to be transferred to the States to enable them
to meet all their expenditures without subventions from the
central government.*

The policy was never fully implemented. The status guo of
about four years delayed the introduction of the change in
federal control, and the subscquent outbreak of the Second
World War frustrated the whole plan. Any hope for its revival
after the war, however, was crushed by the re-imposition of the
British pre-war policy of ‘unite and rule” in the form of a new
Malayan Union. This move also seemed to establish the fact
that had the war not intervened, the Wilson plan might still
have been prevented from coming into full operation and from
liberating the States from financial subservience to Kuala
Lumpur.

The Federation of Malaya Agreement
of 1948 and Finance

With the establishment of the Federation of Malaya as the
successor to the Malayan Union an attempt was made to justify
the claim that the new form of government was federal in char-
acter by introducing certain rudimentary federal principles in
the Federal constitution, In the ficld of finance some kind of
revenuc allocation between the Federal and State governments
was recognized, Thirteen heads of revenue were assigned to the

4 Thid.

* Wilson Report, pp. 18-19.
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States and Settlements, but they were all of purely local charac-
ter; all other revenues derived from any source inside and out-
side the Federation accrued to the Federal government.,! On
the other hand the States and Settlements had to take care of
twenty-five heads of expenditure, including subjects such as
agriculture, British Advisers and Resident Commissioners, civil
service, drainage and irrigation, education, medical and health,
and Rulers and Chicfs. The Federal government was only re-
sponsible for sixty-five cnumerated items.* An examination of
the heads of revenue and expenditure would make it clear that
the unit governments could not possibly hope to balance their
budgets, and that their budgetary deficits must be covered by
Federal grants. For this purpose they had to submit their annual
budgets to the High Commissioner for approval. He would then
make recommendations to the Federal Council on behalf of the
State governments “as he thinks fit’, This body would in turn
allocate to the needy governments such lump sums ‘as it thinks
fit’.3

But this arrangement was a version of a unified system of
finance. In the classical federations obligatory grants from the
central government to the regional governments formed part
of the financial arrangements, and in the new federations such
as India and Nigeria, the regional governments had from the
outset a guaranteed share of federal revenues. Clearly this sys-
tem came claser to Wheare’s classic concept of federal finance
which required that “both gencral and regional governments
must each have under its own independent control financial re-
sources sufficient to perform its exclusive functions”.

The absence of a firm and understandable basis of financial
allocation in the Malayan system naturally became a source of
dissatisfaction and of annual wrangles between the State and
Settlement governments on one side and the Federal treasury
on the other. The richer States, like Johore and Selangor, de-
scribed the system as “a slipshod and hit-or-miss’ proposition,
and complained that it was difficult, if not impossible, for them
to draft a realistic budget, because they could never know until

1 Great Britain, The Federation of Malaya Order in Council, 1948, Second
Schedule, clause 112 (1) and (2}, and the Third Schedule,
2 Thie S

# Thid, §
+ Wheare, op. cit. p. 97.
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a very late date how much money the Federal treasury was pre-
pared to give.!

Another source of grievance was the curious provision, which
was equally alien to the field of federal finance, that any money
which the State and Setilement governments had not spent at
the end of the fiscal year must revert to the Federal govern-
ment.* [t was not hard to see that this policy only encouraged
the unit governments in profligate expenditure, for it was most
unlikely that any one of them would be willing to part with
funds which it already possessed. It also discouraged frugality,
because the State which economized and handed back its sav-
ings provided an argument against itself for a smaller allocation
for the next fiscal year.

There was a growing demand for some kind of formula that
would give each State and Scttlement a fixed proportion of
funds available, for example, a system based on population and
the place of collection. L Western Australia, Johore cven
went so far as threatening to leave the Federation, if it did not
reccive a more equitable share of federal funds.

A Financial Reform

Moved, no doubt, by the deep resentment expressed by most
of the State and Scttlement governments over the method of
making financial allocations, the High Commissioner and the
Malay Rulers appointed in October 1954 a twenty-member
Committee, known as the Raja Uda Committee, to make rec-
ommendations on suitable amendments to the financial pro-
visions in the Tederation of Malaya Agreement,

As a result of the work done by this Committee more con-
crete provisions for Federal grants to the States and Settlements
were introduced. These took the form of (i) capitation grant,
ii) proportion of import duty on petrol, and (iii) special allo-
cations, while in the case of the poorer States and Settlements
two more kinds of grants were provided, i.c. (i) development
grant, and (i) special transition grant.! No radical change was

Y Straits Times, 17 December 1954,
4 Great Britain, Tlu Federation of Malaya Order in Gouncil, 1948, Second
QChvdulr clause 1
'Ilv( Malay 1
Federation of Malaya, Report of the Committee Appointed to Review the
Fi mulmnl Provisions of the Federation of ‘Malaya Agreement, 1949 (Kuala Lum-
pur, 1955), Chapter

lm[ 30 December 1954,




218 THE MAJOR PROBLEMS IN MALAYAN FEDERALISM

made in respect of Independent revenues, because the Commit-
tee considered the field too limited in scope and the practical
difficulties too great, if additional sources of revenue were to he
given to the unit governments.

Capitation grant or annual per capita grant was calculated on
the basis of adult population over the age of nineteen as shown
by the 1947 census figures. The amount of this grant was de-
termined each year by the Federal government after consulta-
tion with the unit governments, But there were still no hard and
fast rules to govern its determination, although, in order to pre-
serve a certain degree of stability in the estimates, a grant in any
one year should not be reduced by more than 10 per cent. of
the grant in the preceding year.!

Petrol duty was allocated to the unit governments to the
extent of 30 per cent, of the pan-Malayan proceeds of the im-
port duty, and this was shared in the ratio of the total sales of
petrol made in cach State or Settlement two years prior to the
year in which the revenue was to be shared.*

Special allocations were made to cover the whole cost of edu-
cation, medicine and health, drainage and irrigation. As these
subjects were considered to be of national importance, policy
was determined by the Federal government, but executive au-
thority was vested in the ¢ and Sctilement governments.®

Development grants were intended to mect the special needs
of the poorer States of Kelantan, Trengganu, Perlis, and Pahang
in order to raise their standard of development. The size of this
grant was calculated on a per capita basis, and this was fixed at
25 per cent. of the ordinary per capita grant described above.!

At the discretion of the High Commissioner a Special Transi-
tional grant could be made to a State or a Scttlement when its
estimates showed an imbalance of revenue and expenditurc.
The grant was to be of such an amount as would ensure a sur-
plus not exceeding M$500,000 or the equivalent of a capitation
grant of M$2, whichever was the less. Since the development
grant was taken into consideration in determining whether or
not a State or Settlement was entitled to a transitional grant, a
State or Scttlement which had a deficit was not allowed to
spend its development grant on development, but must use it
to reduce its deficit on current account.”

¥ Ibid. * Ibid. * Ibid. * Ibid. # Federation of Malaya,
Report of the Federation of Malaya Constitutional Commission 1957, par. 13
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The question as to who would retain the surplus of revenue
over expenditure was only partly solved. State estimates on
cclucation, medical, drainage, and irrigation services continued
to be subject to close scrutiny and control by the Federal de-
partments concerned, Any unexpended parts of the grant on
education, drainage. and irrigation must be returned to the
Federation as before. The surplus from medical and health
services could be retained, but such funds must be spent only
on items of capital expenditure for medical and health servi
in the State or Settlement concerned.

Admittedly the new system did redress some of the ills of the
old financial arrangements. The allocation of grants by ‘the
rule of thumb’ was replaced by certain defined principles,
which were particularly clear in the case of the allocation of
petrol import duty. But elsewhere the clement of discretion of
the Federal government had not been completely removed, and
this left the door open for arguments about the amount of the
capitation grant, the development gi , and the way of solving
the deficit of the regional governments.

The fact that the Federal government had assumed financial
responsibility for education, medical and health, drainage and
irrigation gave the impression that the State and Settlement
governments were relieved from some of their financial burden.
But in fact they were in no better position, because both before
and after the Raja Uda financial reforms the funds needed to
finance these services were supplied by the Federal government.
The difference was that whereas prior to reform the process of
obtaining funds called for skill in bargaining, after the reform
the full cost was borne as a matter of course by the Federal
government,

It must be noted also that the exercise of executive authority
over education, medicine and health, drainage and irrigation
by the State and Scttlement governments was nothing new, and
that the Committee was merely restating the provisions in the
Second Schedule of the Federation of Malaya Agreement of
1948.2

By and large it seemed that the financial position of the re-
gional governments underwent no radical change. The policy

! Federation of Malaya, The Federation of Maliuya ng'mm/ 1948 (reprinted
January, 1956; Kuala Lumpur, 1936), clause 121
2 Thid. The Second Schedule, Ttems 79, 97, and |os
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continued to be one of financial unity with the Federal treasury
ruling supreme over the finances of the State and Settlement
governments.

Federal Finance in the 1957 Constitution

Realizing the precarious financial dependence of the regions
upon the centre, the Reid Constitutional Commission drafted
new financial arrangements in order to improve the unit-centre
financial relations. The Commission did this not by adding to
the list of revenues of the States and Settlements, but by remov-
ing [rom their exccutive control those subjects which were con-
sidered to be of national importance and which required the
application of Federal grants. This resulted in the transfer of
education, medicine and health from the State list to the Federal
list.! Grants for these services ceascd, and expenditure on them
became a direct responsibility of the Federal government. True,
the financial dependence of the regional governments on Kuala
Lumpur was hereby reduced, but at the same time power also
shifted to the centre, leaving the regions weaker than they were
before.

Like the Raja Uda Committee, the Reid Commission con-
sidered it inappropriate to enlarge the independent revenues
of the unit governments. In fact, the recei from the Educa-
tion Rate, which were allocated to the States and Settlements
after the 1955 financial reform,? were withdrawn. The Com-
mission also argued that the States should not enter the field of
taxation on the ground that such participation was wasteful,
since it would bring about duplication of staff, hamper the
conduct of business on a national scale, and retard the develop-
ment of unity in the nation.® This argument was accepted, and
apart from a small number of local taxes which had been al-
lotted to the States and Settlements before Merdeka Day, the
taxing power was given exclusively to the Federal government.
This included income tax which is regionally controlled in the
Federation of Nigeria, shared between the centre and the units

1 Great Britain, The Federation of Malaya Independence Order in Cauncil, 1957,
Ninth Schedule, Items 13 and 14

* Federation of Malaya, The Federation of Malaya Agreement 1948, Third
Schedule, Item 14,

# Federation of Malaya, Report of the Federation of Malaya Gonstitutional Com-
mission 1957, par. 139,
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in India, but, as in the case of Malaya, belongs to the federal
government in Canada and Australia.

Through the rec dation of the C ission the States
were also denied any fixed share in the proceeds of any partic-
ular tax, import and export duty.! The allocation of petrol im-
port duty was thus scrapped. An exemption was made with
respect to the export duty on tin, Since tin-mining involved the
permanent removal of valuable assets, the States concerned
were thought to have the right to receive a corresponding com-
pensation, and the constitution fixed this at a minimum of 10
per cent. of the export duty of the tin-production of the produc-
ing State.?

Having thus discarded the Raja Uda system of revenue allo-
cation, the Reid Commission went on to devise a formula for
the caleulation of the amount of grants to be given by the Fed-
eral government fo the States. The criteria used were the popu-
lation on a sliding scale and the mileage of State roads. The
grants came to be known as ‘Capitation grant” and ‘State Road
grant’,

The Capitation grant was fixed at the rate of M$15 per per-
son for the first 50,000 persons, M$10 per person for the next
200,000 persons, and M$4 per person for the rest of the popula-
tion per annum, and was to he based on the census figures taken
before the beginning of the preceding financial year. The
amount of State road grant was arrived at by multiplying the
average cost of maintaining one mile of State road, i.e. an
amount determined by the Federal government in consulta-
tion with the National Finance Council, by the total milcage
of State roads which qualified for grants, ie. actually main-
tained by the Public Works Department.®

The Reid Commission had also been instructed to recom-
mend a ‘machinery for consultation between the central gov-
ernment and the States and Settlements on financial matters®,
and accordingly the National Finance Council was set up. Its
function was to serve as an intergovernmental agency like the
Ce wealth Grants Ce ission in Australia, the Loans
Advisory Board in Nigeria, and the Finance Commission in
India. Its membership consisted of the Prime Minister, another
Minister designated by the Prime Minister, and one representa-

1 Ibid. * Federation of Malaya, Constitution, Art. 110 (3).
* Ibid. Tenth Schedule.
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tive from each State appointed by the Ruler or Governor. This
body was purely advisory as it was considered to be inappro-
priate as well as impracticable to give it any executive functions
without affecting or diminishing the aathority of the Federation
and the States in their respective spheres. In particular, the
constitution made it incumbent on the Federation to consult
this bodly in respect ol the making ol grants to the States, the
assignment of tax or fee to the States, the making of loans to the
States, and the drawing up of schemes for national develop-
ment.!

On the whole the new financial arrangement had a strong
bias towards centralization, a tendency not uncommonly found
in countrics with a federal form of government under the pres-
sure of expanding social services. In Malaya this centripetal
tendency was encouraged by the unusually wide financial and
legislative powers given to the central government, and by a
provision in the constitution® setting out the circumstances
under which Parliament could make laws on subjects enumer-
ated on the State list for the purpos
laws and policy. A strong central government was {oremost in
the minds ol the founders ndependent Malaya, and the 1957
constitution in its realization was a sure testimony to the suc-
cess of the Reid Commission.

Merger and the Question of Finance

SINGAPORE-MALAYA Fivanciar NEGoTiaTions. In December
1961 the Singapore Legislative Assembly ac

1961, as a working basis for a reunification of the city-State and
the Federation of Malaya. This reunification was not a complete
merger on the basis of the eleven States comprising the Federa-
tion of Malaya, as advocated by some political parties in Singa-
pore, such as the Barisan Sosialis. Had it been so, then the whole
of Singapore’s revenues would have to be surrendered to the
central government, which in turn would make grants to Singa-
pore to finance the services in the city-State.

Under the terms of the White Paper Singapore was to be a
State within the Federation, on special conditions. It was to
have a larger measure of local autonomy than any other State

! Thid. Art, 108, * Ibid. Art. 76.

of ensuring uniformity of

epted the heads of
agreement set out in the Singapore White Paper, Cmd 33 ol
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in the new Federation, But if Singapore was to have this auton-
omy not only in name but also in practice in subjects such as
cducation, labour, social welfare, and health, then, in the words
of the White Paper, ‘the present machinery for the collection
of taxes in Singapore will be retained”.! The Singapore govern-
ment interpreted this as saying that Singapore would collect
the taxes, keep them all in Singapore irrespective of whether
they were classified as State or Federal, pay the cost of govern-
ment and public services in Singapore out of these funds, and
remit an annual lump sum to the Federal government as a ‘con-
tribution” for Federal Services such as defence, security, police,
and forcign aflairs.®* Quoting from an exchange of letters be-
tween the two governments, the Singapore Prime Minister,
Lee Kuan Yew, said that:

Singapore would keep more than three quarters of her revenue
for the discharge of her responsibilitics on . . . all matiers set out as
State or concurrent responsibilities in the schedule annexed to our
Memorandum and be entitled to fifteen seats in the Central Parlia-
ment of the new Federation.®
Summing up, Lee Kuan Yew said that to collect, to keep, and
to pay were the basic principles upon which a joint working
vy had to work out a formula for the apportionment of ex-
penditure and the quantum of Singapore’s contribution to the
Federation.

But the Federation took the opposite view. Secing no ap-
parent reason why the basic arrangement for Singapore should
differ from that for the other States, it maintained that the col-
lection of all taxes should be a Federal responsibility, and en-
visaged an arrangement, as in the Malay States, whereby the
Federation would take over the functions of the Singapore
Finance Ministry in respect of all taxes and make annual pay-
ments to the city-State as fur as it was necessary for the discharge
of the State duties of the Singapore government.*

Tan Siew Sin, the Federation Finance Minister, then pointed
out that in the exchange of letters referred to by the Singapore
Prime Minister it was expressly stipulated that whatever auton-
omy was retained by Singapore, the arrangement should be

! State of Singapore, Memorandum Setting vut Heads of Agreement, par. 17.
? State of Singapore, Legislative Assembly Debates, 5 April 1963, col. 32.
3 Straits Times, 5 March 1963,

4 Ibid. 6 March 1963,
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without prejudice to the basic principle that ‘there should be a
strong central government for the Federation of Malaya as a
whole’. He argued that this was impossible to achieve if the
Federation did not have a strong ¢conomic and financial foun-
dation. It might be convenient or even desirable to retain the
existing machinery for the collection of taxes in Singapore, but
in order to ensure a strong central government it was unmis-
takably essential that the Federal government should control all
revenue, whether or not Singapore was to spend in the end 75
per cent. of the revenue collected in the State. To accept other-
wise was to create difficulties for the future.

These fundamental disagreements came to the fore at the
first plenary meeting of Ministers and officials from both sides
of the Causeway on 28 February and | March 1963, when a
number of previously unresolved merger issues came under dis-
cussion. As the deliberations progressed it became increasingly
clear that finance was the major stumbling block.

The main difficulty scemed to stem from the fact that the
White Paper on merger and the exchange of letters contained
certain ambiguous phrases, e.g. ‘taxes of a national character’
and ‘keep three quarters of her revenue’. To Kuala Lumpur the
first phrase was synonymous with ‘Federal taxes’ implying Fed-
eral ownership. But to Singapore this was no more than a label
indicating the kind of taxes over which the Federal government
was to have legislative authority, as indicated in the White
Paper, and not exccutive authority or ownership. With regard
to the second phrase Singapore contended that she could hardly
keep three quarters of her revenue, iff Kuala Lumpur were to
collect what would become national taxes, because they com-
prised more than 65 per cent. of Singapore’s over all revenue.
But Kuala Lumpur argued that the phrase applicd only to the
revenues on the State list.*

THE FINANCIAL bEADLOCK. Fully aware of the serious conse-
quences of any complete disagreement on the question of fi-
nance, the Singapore and Federal governments came in carly
March to a common understanding on the initial disposal of the
‘national taxes’ collected in Singapore. The proceeds would go
neither to the Singapore nor to the Federal Consolidated Fund,
but to a neutral account to be opened in the Singapore branch

1 Ibid.
2 Straits Times, 3 and 4 March 1963,
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of the Central Bank, The money collected must be physically
in Singapore, and no disbursement from the fund should be
made before a method of apportionment had been agreed upon.!

In an effort to solve the problem, the Federal government
forwarded to the Singapore government in the middle of March
1968 a memorandum, which proposed, amongst other things,
that Singapore should be responsible for 21.2 per cent. of pan-
Malayan expenditures, such as defence, internal security, ex-
ternal affairs, and Parliament. This percentage was based on
the average of the 1961 actual revenues and the 1962 provi-
sional revenue hguu: collected in cach of the territories that
were to comprise Malaysia. It was further proposed that in
addition to the usual sources of revenues gned to the States
in the Federation of Malaya, Singapore should be given some
others to enable her to meet her local obligations and to pay her
contribution for common pan-Malayan services and the cost of
Federal departments in Singapore.

But the Singapore government rejected this scheme on' the
ground that it was based on unacceptable principles that would
transfer all Singapore’s revenue surplus to Kuala Lumpur, and
declared that Singapore’s contribution should be based on four
factors. These were (i) Si gapore’s representation in Parliament
in comparison with that of Malaya and the Borneo territories,
i) arca to be defended, (iii) ratio of population to be dclcndcd,
and (iv) prosperity index as a result of common market ar-
rangements,®

Inreply the Federation submitted an amended scheme, which
contained two concessions. First, defence and internal security
contributions by Singapore were reduced from M$93.6 million
to M$75 million per annum, Second, Singapore would retain
half of her surplus, based on 1961 calculations, instead of sur-
rendering the whole amount.!

Singapore welcomed the defence and internal security aspect
of the new offer, but refused to consider the sharing of any rev-
cnue surplus, because it was at variance with the terms of the
White Paper on merger and the contents of the exchange of
letters between Singapore and Kuala Lumpur.®

3 State of Singapore, Legisatias Assenbly Debates, 10 June: 1963, col. 615.
* Ihid. col. 614,

8 Straits Times, 13 April 1963,

* The Malayan' Times, 11 June 1963, ® Thid. 14 April 1963,
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Refuting Singapore’s argument, Tan Siew Sin declared that
the principle which had to be agreed upon was that ‘Federal’
taxes in Singapore should be collected by Federal departments
and that the revenue thus collected should he regarded as
Federal. Quoting Tunku Abdul Rahman, he said that it was
the Federal goose that laid the golden eggs, but it was Singapore
which benefited from the egps. In other words, Singapore de-
rived the main benefit from the goods, the toil, and the sweat
of the Federation and, therefore, it was only right that the Fed-
eration government should be entitled to a fair share of Sing:
pore’s prosperity. He stated further that it was irrelevant for
Singapore to tic the quantum of representation in the Federal
Parliament with the financial arrangement and pointed out
that Singapore representation had been fixed on the basis that
the city-State would have « larger measure of autonomy than
any other member-State of the new Federation.!

In the next round of the “battle of words’ Lee Kuan Yew
reiterated his stand that Singapore had never at any time
agreed to share her revenue surplus with the Federation after
merger, but should that be agreed upon he asked whether the
Federation government was prepared to make good any pros-
pective Singapore deficits. Tan Siew Sin’s answer that Singa-
pore should utilize its reserves to meet such deficits made
Singapore conclude that the Federation wanted only Sing;
pore’s prosperity and that, therefore, there was no case for
sharing any surplus with the Federation.®

Defending his position on the common market, Lee Kuan
Yew said that once the subject of sharing in cach other’s pros-
perity was raised, the means whereby such prosperity could be
brought about followed naturally and this immediately raised
the subject of a common market. He agreed that Singapore’s
comparatively small representation of fifteen seats in Parliament
was a concession to Singapore’s larger autonomy, but added
that financial sincws were needed to maintain that autonomy.
In other words, since Singapore would keep most of her taxes,
she agreed to having her representation in Kuala Lumpur re-
duced by several scats.®

That the financial dispute tended to assume the character

! Ihid.
2 Straits Times, 15 April 1963
* Ibid.
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of a duel between Lee Kuan Yew and Tan Siew Sin did not
happen by accident. These personal skirmishes and outbursts
were generated by the so-called PAP-MCA controversy which
came to a head in April with the resurgence of the right-wing
clements in Singapore, spearhcaded by the local MCA and
supported by the Federation MCA by the appointment of a
fifteen-man top level working party to re-organize the Singa-
pore MCA.* Understandably, the Singapore PAP government,
which was at its lowest ¢bb at this time, could hardly welcome
this development. These rightists might well turn out to be
stronger than the Communist-left, which had been giving Lee
Kuan Yew sleepless nights,

In Singapore itsell it was generally believed that the PAP
government was prompted in its actions by a keen desire to
satisfy the opposition partics and to convinee them that it had
secured the best possible terms in accepting the merger.® But
there seemed to be no doubt that any attempt of placating the
extreme left would be in vain, because it was all out to wreck
the merger,

By the end of April the financial negotiations had reached an
impassc and the two governments agreed to disagree. But since
the factors surrounding the birth of the Malaysia concept had
not changed, the financial deadlock was expected to be only of
a temporary natur

ANOTHER FINANCIAL DEADLOCK, Hope revived when at the end
of May 1963 the financial negotiations were resumed. The World
Bank Mission under ]. Ruell, which had been asked to report
and make recommendations on the economic aspects of merger,
had also made its findings available to the Singapore and Fed-
eral governments. There was reason for optimism when it was
agreed by the two governments to set up a common market
in Malaysia on the lines of the Rueff report.® A further informal
talk was subsequently held in Kuala Lumpur, and here Singa-
pore agreed to consider the payment of a certain percentage ol
her national taxes to the central government, provided a satis-
factory arrangement was made for the establishment of the

! The Malayan Times, | May 1963.
* Ihid. 28 April 1967,

3 Federation of Malaya, Report on the Eamumu Al.wru (y Malaysia by «
Mission of the Bank for { (Kuala Lum-
pur, 1963). Sce below, pp. 253-6,
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common market. Lee Kuan Yew also wanted the common
market terms to be spelled out in fair detail in the new consti-
tution hefore the promulgation of Malaysia on 31 August 1963
in order to safeguard Singapore from exploitation. To the Fed-
eral government’s argument that there would not be sufficient
time to thrash out the details of the common market, Lee Kuan
Yew answered that if the working partics ol both governments
would get down to work, there was no reason why the job could
not be completed within the remaining two months. There was
no question of having to start from scratch, since the full report
of the Ruefl Mission was already in the hands of the two govern-
ments. In his emphatic way he made it also clearly understood
that no money would leave Singaporc until the common market
was settled.t

Lee Kuan Yew also refused to consider the payment of M$50
million for the development of the Borneo territories, because
such a provision had never been contemplated in the merger
agreement. The idea came only as a result of Federal financial
officials “looking under our carpots and mattresses to see what
moncy we have stashed away’. Nevertheless he agreed to give
Toans up to M$150 million to the Borneo territorics after Malay-
sia Day, provided they were transacted on a proper basis, i.e.
at an interest rate between 54 and 6} per cent. per annum.* But
Tan Siew Sin argued that, although it was not done in writing,
the Singapore government had definitely offered M$150 million
towards Malaysian development expenditure, partly in the
form of loans and partly in the form of grants. Singapore had
proposed a grant in order to persuade the Federal government
to reduce the percentage of Federal revenue derived from Singa-
pore which should go to the Federal treasury. The Federal gov-
ernment then agreed to reduce its claim from 55 per ¢
ingapore’s national taxes or the equivalent of
" Singapore’s total revenue, provided Singapore
ant of M$50 million for the development

agreed to make a
of the Borneo territories,” Lee Kuan Yew denied having made

an agreement of this nee he felt that it was not reasonable

that Singapore should pay an ‘entrance fee’ of M§50 million

when the other States joining Malaysia did not have to pay any-

thing. All that Singapore agreed to do was to pay 39 per cent.

of its national taxes or 27.3 per cent. of its total revenue, instead
1 Styaits Times, 22 June 1963.  * Ihid.  * Ibid. 24 June 1963,
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of an carlier offer of 34,3 per cent. of its national taxes, il com-
mon market terms could be spelled out in the constitution be-
fore Malaysia Day

Unable to accept Singapore’s conditions, the Federal govern-
ment issued the historical 48-hour ultimatum of June 20. It said:

It [Singapore| can merge as a unit like Malacca and Penang . .
all revenue will be administered by the Central Government whlrh
in turn will make the necessary allocations for her various require-
ments. The Cabinet will not agree to Singapore retaining one third
of the revenue as indicated during the financial talks on merger
between the two governments,®

Tor the Federation government to issuc an ultimatum would
suggest that it occupied a superior position in the financial nego-
tiations, and that it could dictate terms to both Singapore and
Brunei. But Lee Kuan Yew held a different opinion, and besides
giving @ reply? which was no more than a re-statement of his
clared position, he expounded a theory that Singapore was
“the stopper of the Southeast Asia basin’, and that all the water
would run away if the stopper were pulled out. He warned that
a Malaysia without Singapore was not possible as the Federa-
tion would then be deprived of the sinews to defend itsell. To
the British he said that a Singapore outside Malaysia would re-
sult in a rapid disappearance of the bases in the island.$ His
stand, but not neq rily that of the population of Singapore,
was clear: The Federation needed Singapore more than Singa-
pore needed the Federation; hence Lee Kuan Yew could afford
to insist on his own terms.

At this crucial moment, when so much hinged on the out-
come of the financial negotiations, the British government
invited the two parties to come to London. In a different atmos-
phere, 8,000 miles away, this problem could be discussed dispas-
sionately, and when looked into with a sense of proportion a just
and fair solution might emerge.

The Case of Brunei

The Sultan of Brunei had never questioned the desirability of
Brunei becoming a part of Malaysia. As late as March 1963 he
T Ihid. 23 June 1963,
* The Malavan Times, 20 June 1963.
3 Straits Times, 27 July 1963.
+ The Malayan Times, 22 June 1963.
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expressed in a Hari Raya message to his people his conviction
that the safe and logical road for Brunei to follow was to join
the Federation of Malaysia, together with Sabah, Sarawak,
Singapore, and the Federation of Malaya. But as with Singa-
pore vis-d-vis Kuala Lumpur and of Jamaica vis-d-is the defunct
Carribean Federation, the riches of Brunei posed a serious ob-
stacle to the entry of the State into Malaysia, After Canada and
Trinidad, Brunci was the largest oil-producer in the Common-
wealth, and the problem, therefore, arose as to who would have
the right to levy and collect the taxes on the oil-wealth after
Malaysia Day.

The Malayan government’s position was that Brunei should
be allowed to collect and keep the royalties and taxes on oil for
the first ten years of Malaysia, provided Brunci made an annual
contribution of M$40 million to the Federal treasury and the
Federation was given the right to levy an export duty on oil or
to impose income and company tax in Brunei “as it thinks fit’.!
At the end of the ten-ycar period the central government would
levy and collect taxes on oil in accordance with the normal

financial provisions of the new constitution of the Federation of

Malaysia.*

The pill was too bitter for Brunei to swallow, and although
the Sultan agreed to the M$40 million annual contribution, he
added a rider that it should be on a voluntary basis. He ob-
jected firmly to the idea of surrendering the control ol any oil
revenue to Kuala Lumpur at any time. Reminiscent of Singa-
pore’s argument, Brunei stated that apart from the annual lump
sum contribution the central government would have no right
to any revenue. This included the taxation of oil profits from
any new oil-fields discovered after the formation of Malaysia.
To Kuala Lumpur this outright denial of the right to tax the
products of a member State was anomalous and inconsistent
with the principle of a strong central government and was,
therefore, unacceptable.®

The financial negotiations having thus ended in a stalemate,
the Federal government presented a 48-hour ultimatum, similar
to and simultaneous with that given to the Singapore govern-
ment, whereby the Federal government stood by its earlier
decisions:

* Sunday Mail, 23 June 1963.
* Ibid. 30 June 1963, * Ibid.
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All revenue from oil discovered in the State aflter Brunei joins
Malaysia will beadministered by the Central Government of Malay-
sia . . . all mineral or other deposits, found in the State of Brunei
after she joins Malaysia, must be under the control of the Central
Government.!

But the Sultan, whose past was by no means less impressive
than those of the Malay Sultans in Malaya, could not be co-
erced or cowed, and indicated that ‘he would not buckle under
to the demands’, but would stick to what he referred to as
‘previous .l"r(‘r‘m(‘nls > Nevertheless he kept the door open for
further negotiations, and at the invitation of Harold Macmillan,
the British Prime Minister, he flew to London in early July at
the head of @ fifteen-man delegation to try to solve the financial
problem.

The London Talks : Federal Finance in Malaysia

The talks in London constituted the most arduous phase of
the financial negotiations. The attitude ol the delegates was
most uncompromising, and there were anxious moments when
the possibility of failure seemed very real. In the words of
Singapore’s Prime Minister, Lee Kuan Yew, the situation was
‘o process of attrition’.

But in the beginning there seemed to be an undercurrent of
hopeful optimism. Dato Neil Lawson, the man bchind the
S\ll(an of Brunci, believed that Brunei must join Malaysia or
an alternative fraught with danger. Lee Kuan Yew of
Singapore maintained that Singapore would be in Malaysia
whatever happened, while Deputy Prime Minister of the Fed-
eration, Tun Abdul Razak, felt that the chances of success were
very good. It was also significant that the Malayan delegation
to London included Dr. Lim Swee Aun, Minister of Commerce
and Industry, and two of his officials. Nor could it be coinci-
dental that the Federation Attorney-General, (,. M. Sheridan,
and the Federation’s chief legal dr aftsman, S. S. Fiennes, were
amonyg the delegates. Obviously a major effort was contem-
plated not only to resolve the differences. but also to conclude,
if necessary, a legal agreement in London to the satisfaction of
all. There was also speculation that the British government

' Tlie Malayan Times, 20 June 1963,
bid. 24 June 1963,
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might consider it expedient to narrow down the gap between
the last offers of the Federation, Singapore, and Brunei by
making some financial contribution itself.!

In the course of exploratory talks, Duncan Sandys, the British
Commonwealth Relations Secretary, discovered that Tun
Abdul Razak and Tan Siew Sin placed maximum priority on
agrant of M$50 million from Singapore to be used for the devel-
opment of the Borneo territories, while Lee Kuan Yew and
Dr. Goh Keng Swee assigned the greatest importance to com-
mon market terms, which must ensure the absence of customs
barriers throughout the five territories of Malaysia, thus open-
ing the Malaysian market frecly to the products of Singapore’s
light manufacturing industries.® Lee Kuan Yew put it forcefully
to Duncan Sandys that it would be of no service to Malaysia to
arrange financial matters in a way that would make Singapore
suffer from “hrutal economic recession’. Not only would this cut
off further aid to the Borneo territorics, but it would also create
the longed-for opportunity that the communists had been seck-
ing to sweep them into power.®

At the same time Tunku Abdul Rahman’s dispatch from
Kuala Lumpur said that ‘if certain proposals’ put to the British
government were not accepted by Singapore, the Malayan
delegation should break ofl the discussions and return to Ma-
laya.* These ‘certain proposals” included an agreement in prin-
cipal for a common market, which Lee Kuan said was not
cn()u;,h He and Dr. Goh asked for the establishment of an ad-
visory tariff board to advise the central government on how to
impose protective tariffs throughout the whole territory of Ma-
laysia, and for a list of products which would receive common
market treatment in Malaysia. These desires were communi-
cated by the British government to the Malayan delegation,
who subsequently agreed with some reluctance to the establish-
ment of an advisory board, but found it impossible to accept an
initial list of common market prnduns, which Singapore had
previously prepared, as it was loaded in the island’s favour.®

But eventually a compromise was arranged; the Malayan

* Straits Times, 27
# Thid. 28 June 19
8 The Manchester Guardian, 28 June 1963.
4 The Times (L on(lnm, > ]uly 1963.
& Straits Times, 1 July |

une 1963,
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delegation agreed to incorporate the broad outlines of a com-
mon market in the constitution and the Singapore delegation
allowed the details of the common market to be worked out
progressively by the tarifl board.! The idea of an outright grant
was also given up and. instead, the two governments agreed on
a M$150 million loan by Singapore on the basis of different
interest rates. No interest would be charged on M$100 million
for the first five years, but thereafter interest would be charged
at current rates. "The other M$50 million would be subject to
normal interest rates from the beginning.®

The controv over the allocation of revenue in the city-
State was alsa solved with ‘logic and reason’. Singapore ac-
cepted the Federation’s minimum 40 per cent. demand, and
with a few exceptions, notably customs duties collected in Singa-
pore on goods exported {rom or imported into Malaysia outside
Singapore which were to be paid into the Federal Consolidated
Fund, all these revenues would be deposited in a branch of the
Jentral Bank in Singapore. This fund would be divided be-
tween the two governments at least once a year in the propor-
tion of 60 per cent. to Singapare and 40 per cent. to Kuala
Lumpur. The collection of these revenues remained the respon-
snblluy of the Singapore government, but after the usual prac-
tice in most countries with a federal government, the actual
control over customs duties and excise was vested in the Federal
government. This control was ellected by empowering the Fed-
eral government, among others, o make regulations with rela-
tion to customs and excise, to give directions to the Singapore
government to ensure the effective collection of customs and
excise, to fix the rate of duty and « on any class of goods,
and to fix the value of goods for the purpose of duty and ¢ 3
In the field ol income tax also the Singapore government agreed
to take direct from Kuala Lumpur.®
The negotiations between Malaya and Brunci, however, were
shattered on the rocks of finance. The Sultan was willing to give
an additional amount of M$5 million for the first year of Ma-
laysia, but otherwise neither party was prepared to alter its
pnvmm position.* It appeared that the British government, in
s mediator, failed to find an acceptable solution,
tion of Malaya, Agreement between the Governmenls of the Federation
of Malaya and Singapore on Conimon Market and Financial Arrangoments, Cind.

27 of 1963 (Kuala Lumpur, 1963). Jid. par.
2 Ibid, Annex t Annes . 4 The Malay Mait, 7 July 1963,
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The colonies of North Borneo and Sarawak presented no
problem. As in the Malay States taxation was made a Federal
subject, but unlike the Malay States, these two territorics were
given the power to impose sales taxes. Besides the sources of
revenue assigned to the States in the constitution of the Federa-
tion of Malaya, the Bornco States would collect and appropriate
the revenues from export duties on minerals, timber and other
forest products, and import duty and excise on petroleum pro-
ducts. Unlike Singapore, but like the Malay States, the Barnco
States would receive Capitation and State Road grants subject
to minor modifications to suit Borneo’s special needs.! Finally,
the British government also promised to make a ‘gift’ of M$16
million a year for the first five years of Malaysia to help the two
Borneo territories in their development programmes.®

Since finance constitutes the sincws for the operation of gov-
ernment, it 15 not surprising to sce the outcome of the financial
bargaining reflected in the nature of the relationship between
the Federal and State governments. At one end is Singapore in
a position of complete financial independence. With more than
sufficient means to supply her wants, Singapore enjoys a large
measure of autonomy, particularly in the expensive social serv-
ices, and it might be said that the resulting relationship between
Singapore and Kuala Lumpur comes close to the federal prin-
ciple of co-ordination. At the other end are the cleven States of
the former Federation of Malaya, which are completely de-
pendent upon Kuala Lumpur for the means to finance their
State services. Their relationship with the centre is decidedly
subordinate, and reminiscent of unitary government, In be-
tween these two extremes come the two Borneo States, whose
financial relationship with the Federal government is not so
rigid as in the case of the Malay States. But neither is it as in-
dependent as Singapore. The reason for this development scems
to have been the character of external and internal pressures
during the formative years of Malaysia. Both the CCO and
Indonesian confrontation seem to have been about the right
strength to admit a political union, but not as strong as the
Emergency in Malaya, causing a desire for unitary government.

! Great Britain, Malaysia: Agreement Goncluded betwween the United Kingdom
. the Federation of Malaya [etc.], Annex A, Part IV, Chapter IV, Fifth
Schedule,

* The Malayan Times, 20 July 1968.
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At the same time the Borneo States did not have the capacity
to negatiate from a position of financial strength, like Singapore,
and they had, therefore, to submit to a measure of federal con-
trol, particularly in the field of social services.

The problem of revenue allocation is clearly not one for
which there is a once-for-all or a one-for-all solution. Over long
periods conditions change, and even in the same period condi-
tions are apt to vary from region to region. This is cspecially
true in the case of the States comprising Malaysia. The ‘water-
tight” compartment concept of financial independence of the
general and regional governments as expressed in the classical
federations bas gradually become undesirable, if not impossible,
in the operation of federalism, and has increasingly lost ground
to Birch's ‘co-operative federalism’,! the essence of which is a
co-operative interaction between the federal and regional au-
thorities as a result of social and economic change.

One of the devices to bring about this concept of co-operation
is the provision for concurrent powers in the constitutions of the
new federations. In the Indian constitution, which was taken
as a model in the framing of the Malaysia constitution, these
powers make up an extensive list. But in the Malaysia constitu-
tion the concurrent list is comparatively short, consisting ol a
basic list common to all States, a supplementary list for the
Borneo States, and another supplementary list with different
provisions for the State of Smgapnrr 2 The Federal list includes
almost all the major activities of government, and the Federal
Parliament can legislate on the restricted State list in order to
secure a common policy. It is thus difficult to escape the con-
clusion that in a plural-society federation like Malaysia, in
contrast with Nigeria and the ill-fated West Indies, the in-
cevitable trend is towards a very tight form of federalism.

VA, H. Birch, Federalism, Finance and Sucial Logistation (Oxtord, 1957,
p. 304,

= Great Britain, Malaysia: Agreement Concluded betiveen the United Kingdom
the Federation of Malaya [vte.], Annex A, Part.IV, Chapter IV, Fourth
Chedule,




X
ECONOMIC INTE

SRATION
The Integration of the Malays in Malayan Economy

EcoNOMICS AND THE PLURAL SOCIETY IN BRiTisit Maraya, The
consoliclation of British intercsts, the opening up of port-citics,
the intensification of the capitalization of the tin-industry, the
extension of rubber plantations to cover huge arcas of land pre-
viously clothed with virgin jungle, and the inaugurationofan era
of law and order drew a flood of immigrant peoples into Malaya.
Turopeans came as administrators and entrepreneurs, while the
neighbouring countries, particularly China, India, and Indo-
nesia supplied the necessary labour forces, Many of the Chinese
and Indians, however, were ‘hirds of passage” and they returned
to their homelands after a limited number of years' stay in
Malaya so that there was a steady two-way stream of Chinese
and Indians, whose volume varied only with the economic
booms and slumps that characterized the second and third dec-
ades of the twentieth century, But with the pussinq of years
there grew @ trend toward permanent scttlement in Mala
especially among the Chinese, of whom 21 per cent. were Md[.\-
va-horn in 1921, 30 per cent. in 1931, and 63.5 per cent.
1947, compared with 12 per cent,, 20 per cent,, and 50 prr
cent. of the Indians/for the same period.!

[While it is truc that these races were present all over Malaya
in various degrees of density, there had been a marked regional
racial concentration coinciding with their economic interests.
Thus, the Chinese lived primarily in the developed areas of the
country-side and in the large urban communitics. They pro-
vided the labour supply in the European and Chinese owned
tin-mines, located around Ipoh in the Kinta Valley in Perak,
around Kuala Lumpur in Selangor, and around Seremban in
Negri Sembilan; they were also engaged on small rubber hold-
ings which they worked themselves. In urban areas they con-
stituted over hall the population, acting as the principal mid-
dlemen and controlling most of the retail business trade, (Ex-
ceptions were presented by the States of Kelantan, Trengganu,

1 Norton Ginsburg and Chester F. Roberts Jr., Malaya (Seattle, 1958),
. 67. Also T. E. Smith, Pogulution Grawth in Malaye (London, 1932), p, 64
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and Perlis, where the population was predominantly Malay and
the number of urban dwellers very low. Very suiking, in con-
trast, was the concentration of the Chinese in the three largest
cities in Malaya, Singapore, Penang, and Kuala Lumpur,
which accommodated about 30 per cent. of the total Chinese
population in the country.?

The Malays were largely rural people living predominantly
in the northern States of Kedah, Perlis, Kelantan, and Treng-
ganu where they practised the traditional occupations of rice-
growing and fishing, little disturbed by the vast economic and
social changes llmt gradually transformed the rest of Malaya! In
the cast-coast States of Trengganu and Pahang the Malays
predominated as fishermen, but on the west coast they shared
the fishing cconomy with the Chinese® In contrast with the
other communities the Malays had shown a lack of interest in
working for wages in forcign owned cstates, and this necessi-
tated the importation of labour,

The ‘other Malaysians’, as those from Indonesia and partic-
ularly from Sumatra were usually called, had been attracted to
Malaya by the prospects of economic betterment. Mainly work-
ing as estate workers they lived mostly in the coastal districts of
Johore, Perak, Selangor, and Singapore.®

The Indians constituted a group which was smaller than
cither the Chinese or the Malay community, They were usually
iated with Malaya’s rubber estates, where about three
filths of the total Indian population were employed as labourers.
Their main concentration, therefore, was in the chicl rubber-
producing arcas of Perak, Selangor, Negri Sembilan, Johore,
Malacca, and in sections of Pahang, Penang, and Kedah.(The
other two fifths lived in towns and cities as labourers on roads,
railways, and municipal services, and as administrators, clerks,
tradesmen, and prolessional people. About four fifths of the
Indian urban dwellers were resident in Singapore, Penang, and
Kuala Lumpur.t |

These were the three races of real importance in Malaya.
Including Singapore they made up 98 per cent. of the total
populition, of which 48.8 per cent. were Malaysians, 35.2 per

b (n sburg and Roberts, op. cit. p. 67.
nith, op. cit. p.

nshmg and Roberts, op. cit. p. 57.
4 1bid. p. 61.
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cent. Chinese, and 14.2 per cent. Indians in 1921 compared
with 43.5 per cent. Malaysians, 44.7 per cent. Chinese, and
10.25 per cent. Indians in 1947.! Excluding Singapore, the 1941
population estimate showed 2,172,900 (46.3 per cent.) Malays
(including other Malays , 1,756,000 (37.4 per cent.) Chi-
nese. and 687,000 (14.6 p(r um) Indians, while including
Singapore the figures were 90,200 (41.3 per cent.) Malays
(including other Malaysians), 2,348, 900 (43.0 per cent.) Chi
nese, and 747,600 (13.7 per cent.) Indians.? These ratios con-
tinued to grow in favour of the alien immigrants, because their
fertility rate was hxghm and their mortality rate lower than
those of the Mala;

British Malaya had thus become a country where the natives
were outnumbercd by aliens. Only in the rural areas did the
Malays hold their own. /A remarkable feature was that the races
lived and worked together with an almost complete absence
of racial [rictions. The Chinese, industrious, {rugal, and ambi-
tious were content to work, to trade, and to prosper in a land
of tranquility and order, and they appeared to be satisfied with
their status as aliens.* Neither was the Indian minority con-
cerned about pol in Malaya \\'hvr(' ‘they did not for the
most. part feel that they belonged™.® The Malays received no
opposition to their claim to be the “privileged sons of the soil",
and for protection against the Chinese cconomic domination
they looked to the British. To the British administrators and
spokesmen for colonial commerce and industry the absence of
nationalist and labour movements helped to simplify the exe-
cution of their authoritarian role. In the political sphere it was
felt necessary to maintain the fagade of Malay rule, but in the
economic field there was no such need. The result was that the
Malays were cconomically lost in their own country, and were
left dormant in stagnant pools of mediacval cconomy while the
other communities moved on with the new economic develop-
ments into the twentieth century./

~

‘. Purcell, Malaya: Communist vr Free?’ p. 3
Government of India, Office of the l'umumu Adviser, Indians in Malayan

tp. I
orry, Malaya To-day p. 9.
H. Silcock and Ungku Abdul 2 ‘ationadism in Malaya', Eleventh
Conference, Institute of Pacific Relations. Lucknow, India, (3-15 October
1950), mimeographed, p. 14.
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Tue Mavay Economic prosLEM. The cconomic gap between
the Malays and the other communitics which was camouflaged
under the pro-Malay policy of the British colonial administra-
tion was exposed by the Second World War, and the Malays
suddenly awoke to the vealities of their false cconomic security.
The immediate task that lay heavy on the shoulders of the new
n government was. therefore, that of rectifying and
strengthening the economic position of the Malays who con-
stituted the bulk of the peasantry.

In planting rice and rubber and in fishing the Malays could
hold their own, but elsewhere they had no chance against the
forcigners. Not only the local wholesale, but also the distribut-
ing business was exclusively in the hands of Europeans, Chinese,
and Indians. The average Malay had not shown any inclina-
tion towards keeping even the smallest retail shop. In the most
remote corners of the peninsula the little village shop was man-
aged by some enterprising Chinesc in spite of his handicaps of
birth in China, his smattcring of the Malay language, and his
capital of only a few dollars. These handicaps would immedi-
ately dismiss any validity in the popular argument that the
greatest weakness of the Malay was his lack of capital. It has
also been said that even if a Malay were to engage in business,
he would be “boycotted” by Chinese business rivalries because
of r I feeling. But, as Maxwell observed, this kind of boycott
was only one of the skills in business transactions often seen in
other countries, and racialism would not necessarily have any-
thing to do with it.*

Tt is noteworthy that this cconomic weakness was confined to
the Malays of the peninsula, and is not to be found among their
Malay kinsmen in Indonesia. The Korinchi pedlars and the
Menangkabau Malays of Sumatra as well as the Malays from
Banjarmasin in Borneo, for example, were known to be so suc-
cessful in trade and business of every kind that the Chinese
could not compete with them.?®

Winstedt, perhaps, came nearer to the answer to the Malay
prublem when he suggested that Malay complacent isolation-
ism in village communities encircled by the forest and by bounti-
ful nature that made livelihood easy was among the chiel
causes lor the supplanting of the Malays by the Chinese car-

1 George Maxwell, “The Malay in (,ummvr(:o’. United Empire, January-
February 1948, pp, 36-37. * Thid.
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penter, miner, merchant, by the Indian cook, laundryman and
clerk, by the British doctor and planter, and by the Japanese
weaver and deep-sea fisherman.t But this still did not explain
the difference between the business acumen of the Malays in
the peninsula and those in Indonesia. It would appear that the
pro-Malay, paternal and patronizing British policy in the penin-
sula had an adverse effcct on the economic development of the
Malays in Malaya, whereas the Dutch policy in Indone:
which could at best be described as one of indifference towards
the Malays of Indonesia, taught the Indonesian Malays to
stand on their own economic feet,

The deplorable consequence was that the Malays never ac-
quired any expericnce in shopkeeping. They had, therefore, to
start at the very beginning and to try to catch up fast to make
up for lost time. Unfortunately this was not as casy as the Earl
of Listowel suggested in the British House of Lords, He said:
“In this racial partnership in Malaya it is essential for the Chi-
nese to share their cconomic position and the Malays to share
their political power cach with the ather principal race.”™ For
a man can be given the vote, but he certainly cannot be made a
successful businessman by Act of Parliament.

INTEGRATION THROUGH CO-OPERATION. The Rural Industrial
Development Authority (RIDA) was set up in July 1950 to un-
dertake the task of rural development and to promote the welfare
of Malaya’s most important secio-economic group, the small-
holders. Of the Malay population alone more than 80 per cent.
were living in Lampong.\ and their main occupation was the cul-
tivation of paddy, rubber or other crops in small land-holdings
averaging from three to four acres cach. RIDA operated on a
relatively small budget of M$5 million a year. It was one of the
most troublesome and least successful government efforts in
rural development and in teaching ‘sell” help’ to the kampang
dwellers, The replanting of rubber by the small-holders was
neglected, because it was directly opposed to the interest of the
European estates. RIDA’s only merit was the provision of a
public image or a fagade of a rural Malay oriented organiza-
ton.?

I R. O. Winstedt, The Maluys p. 4.

* Great Britain, Parliamentary /)(/miz\ {Lords), 27 February 1952, col. ‘MB

3 Wang Gungwu (ed.), Malaysia: A Suroey (London, 1964),

F. G. Carnell, ‘Communism and Communalisny, Paciic Affairs, Vol. \\\1
No. 2, June 1953, p. 112,
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Some progress was achieved with the establishment in 1956
of the Federal Land Development Authority (FLDA) designed
primarily to provide new land for landless Malays and to some
extent for Chinese and Indians. The latest and most important
move came in 1959 with the creation of the Ministry of Rural
Development to look alter the activities of all government
agencies in rural development.!

Rural poverty, however, persisted, and experts envisaged the
encouragement of small industries as a means of solving the
chronic rural problem. But Professor Ungku A. Aziz of the
University of Malaya categorically discounted the wisdom of
such an approach. He had diagnosed the rural problem as the
result of what he called “the truck system’ whereby many small
employers, especially traders in fish, attap, fire-wood, and even
in rubber and copra, provided the workers with such items as
rice, sugar, and salt. At a later date they collected the produce
obtained by the workers and set ofl the cost of such produce
against the goods advanced. In this transaction what the em-
ployers advanced was overcharged and what the workers de-
livered was undervalued. Since the worker could not read Chi-
nese writing, he could not inspect his account. More often than
not the worker was never out of debt and eventually these
capitalist employers came to own all important items of rural
capital and much of the kampong land, and they were also able
to obtain a lien on rural labour. Obviously this system was very
close to serfdom or slavery, because while there was an employer
exploiting an employce there was no clear payment of wages.*

To save the rural population from this grinding poverty,
therefore, Ungku A. Aziz said that the control of the marketing
ol rural produce must be removed [rom the capitalists to the
rural population themselves through a complete reorganization
of the marketing system. He recommended that each segment
of the rural economy, e.g. fish marketing, should be developed
on a co-ope) L Within each of these segments of mar-
keting credit, processing, transport, consumer goods distribu-
tion, and so on should be organized and managed by multi-
purpose co-operatives. Inside the co-operative segment the
economy should be run almost entirely by co-operatives, and

= [bid, p. 312.
3 Ungku Abdul Aziz, “Who Will End This Rural Slavery, Straits Times,
16 October 1963,
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private enterprise should he severely restricted, because the
co-operative and private enterprise systems were economically
and socially opposed to cach other. The over-all plan for na-
tional cconomic development, therefore, would have three
sectors, i.c. public, private, and co-operative sectors.!

Admittedly, a large number of co-operatives had been in
existence in Malaya since the Malayan co-operative movement
began in 1922. But more often than not their creation had been
motivated by fancies and headlong haste. Thus in some respects
they advanced too quickly, while in others fittle or no effort had
been made, and this resulted in a crippling of the movement.
This deplorable situation was further aggravated by inadequate
staffing and supervision.*

The argument has been put forward that corrective action
has been delayed by the presence of landlord interests within
certain of Malaya’s political partics, and hence any proposals
for an overhaul of the existing system were not likely to arouse
more than a polite interest. But even if these landlords and the
political parties involved were prepared to champion the cause
of the rural Malays, one must still face the fact that the key cle-
ment in the co-operative movement is the human factor, which
involves the capacity, the ability. and the willingness of millions
of small farmers to make the necessary changes. Knowledge of
the techniques of a co-operative system and of the control and
running of the channels of distribution is not sufficient to guar-
antee success. There is a crucial need to recognize the very
difficult process involved in shifting from an individualistic and
self-sufficient “paddy mentality’ to a concept of an economic
system requiring teamwork, co-ordination, and centralized
planning and management. The integration of the Malays into
the Malayan economy is almost inconceivable without these
basic prerequisites, and the rural Malay farmer may well be
the most inelastic factor in the entire process.

A Singapore-Malaya Common Market

THE ECONOMIC PROBLEMS OF THE FEDERATION Ok MALAYA.
The principal economic problem that Malaya has to contend

! Ungku Abdul Aziz,
Times, 17 October 1963,
* The Malayan Times, 10 June 1963

Co-operative the Key to Rural Success’, Straifs
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with is not new, but it has been complicated by a number of unu-
sual factors which are not entirely under the control of Malaya,
The essential difficulty is that of 4 country which depends for its
revenues on one or two primary commodities, and any change in
their price has an immediate cffect on the national cconomy.

In the case of Malaya rubber and tin are the two classic
sources of wealth, but both are extremely sensitive to fluctua-
tons in world demand. For example, in the period of 1951-2
the prices of rubber and tin soared as a result of American stock-
piling in connexion with the Korean war. Malaya was then
enjoying a large revenue surplus and wages were linked to the
booming prices at the workers’ request. But by 1953 the boom
was over and the government was faced with a budget deficit.
In 1957 prices declined sharply as a result of the decreasing de-
mand, particularly from Russia and China, whose imports had
led to a recovery in prices during the second hall of 1956.! In
April 1958 wages were reduced by 30 cents daily, because the
price in the preceding month had fallen below 80 cents per Ib.,
the unit price upon which the government had budgeted its
entire five year plan.?

In addition, rubber has to contend with the growing compe-
tition from sterco-regular synthetics, which are believed to haye
duplicated certain characteristics of natural rubber. If this new
synthetic rubber is as good as it has been claimed to be, then
natural rubber may have to come down in price, because there
is no guarantee that the price of synthetics cannot be cut.

Malaya is the world’s largest rubber producer. Both rubber
and tin account for a quarter of the Gross National Product of
Malaya and for 80 to 85 per cent. of exports and re-exports.
While Indonesia’s rubber plantation is lagging behind on ac-
count ol its dependence on old low-yielding strains, Malaya is
spending millions of dollars on rescarch and replanting with
faster and higher yielding strains. Yet, though the country
grows more and more rubber of better and better quality,
world prices are falling lower and lower.®

Falling rubber prices have other undesirable effects, The
Malayan government has estimated that a drop of 1.6 cents per

1 Financial Times, 30 August 1957.

* The Manchester Guardian, 8 May 1958,
$ Denis Warner, ‘Economic Report on Malaya: Success Story in South
East Asia’, reprint from the April 1962 issue of Ghallenge: The Magazine
of Economic Affairs.
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Ib. on the 1962 export crop of 733,000 tons would reduce the
export duty collected by more than M$5 million and would also
result in a sharp decline in income tax collections from rubber
companies,! Obviously this would hamper the government’s
plans for economic development and for the improvement of
public services.

What is essential to the cconomy of Malaya, therefore, is the
development of programmes which would stabilize prices over
a period of years rather than to have violent fluctuations which
would disrupt trade practices, wage scales, and other factors,
Under these circumstances the policy of the U.S.A., the major
buyer of both rubber and tin, becomes very important indeed.
Unlortunately, the U.S.A. has not always acted according to
Malaya’s expectations. In 1961, for example, the U.S, General
Services Administration announced, without prior consultation
with Malaya, a revised programme for selling natural rubber
from its strategic stockpile, i.c. a sale of up to 5,000 long tons, if
the price should go below 82 cents (U.S.) per Ib., and an un-
limited sale at prices above 32 cents (U.S.) per 1b. The Ma-
layan government protested, since the policy made no mention
of a*floor’, which Kuala Lumpur wanted to be fixed at 28 cents
(U.S.) or 80 cents (Malayan), but without any effect.®

Proved tin-ore reserves are also rapidly being depleted, while
production costs are steadily rising. At the same time the pros-
perity of the tin industry also depends largely on the way the
U.S.A. stockpile disposals are conducted. Admittedly the Amer-
ican authorities have endeavoured to minimize market disrup-
tions by aceepting only bids commensurate with prevailing mar-
ket prices. But their unwillingness to stipulate a guaranteed
price, below which no releases would be made, continues to
have an unsettling effect on the market and to cause much
uncertainty and apprehension in Malaya and in other tin pro-
ducing countries as to the future of the tin industry.®

Malaya has little confidence in a tentative UN plan to pro-
vide international co-operation for fluctuations in commodity
trade. The underlying idea of this plan is that when primary
procucers suffer a diminution of export carnings as a result of a
[all in commodity prices, they would be given a loan or a con-

1 Tbid. # The Malay Mail, 4 November 1961,
8 Straits Times, 28 August 1961,
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tribution to make good the deficit. Malaya argues that this
would merely be a stopgap measure and would not solve the
worsening trade position. Malayans urge a more radical ap-
proach involving international controls on commodity prices
to ensure that these prices remain fair and stable.! But as the
prospects of persuading the developed countries of the West
that such a plan is either desirable or practicable are remote,
Malaya has looked for co-operation closer home, and in 1961
the Bangkok declaration ed the establish of the
Association of South-East Asian States (ASAS or ASA) com-
prising Malaya, Thailand, and the Philippines as an economic
and cultural association to sceure st'xblllty lor commodity prices
and to increase production in these region:

On the domestic front diversification of dg,ncullural crops has
been given urgent attention to provide a cushion against further
falls in the price of rubber and tin. Diversification has been
preached for decades, but as long as rubber is profitable it falls
on deal ears, Obviously the position is changing. Oil palm
which thrives well in Malaya is being promoted, timber exports
to Australia and to other countrics are being increased, and so
is the shipment of iron ore to Japan. Mcanwhile, prospecting
for tin goes on and, of course, there is continued research into
the methods of improving the rubber industry.

THE ECONOMIC PROBLEM OF SINGAPORE. While Malaya has
been preoccupied with the integration of the Malays into the
national economy and with the problem of rubber and tin,
Singapore has been troubled by aset of complex economic prob-
lems, most of which arise out of the high rate of Singapore’s pop-
ulation growth. About 1.6 million people live on a small island
of 224.5 sq. miles, and the population is rapidly increasing at a
rate which is the highest known in the world. The average
annual increase between the census years 1947 and 1957 was
4.3 per cent. OF this 3.6 per cent. was due to natural increase,
and the other 0.7 per cent. to migratory surplus.®

In view of the low ratio of the economically active to the total
population to be supported, i.e. about two thirds of the popula-
tion are dependent on the productivity of one third, it has be-
come in singly urgent that the burden on these employed

X V\ rncr, upA cn 2

Malay Mail, 3 April 1963.
St Singapore, M of Flnancr‘. State of Singapore Development
l’lrm 1961 19(4 (\mgxlpur(- 1961), p.
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is not made greater by any large scale unemployment of those
who can be economically active. Employment of those capable
of working is necessary to maintain that section of the popula-
tion which is unable to work, In 1957 there were 24,000 unem-
ployed persons, of whom 16,000 were previously employed. In
1959 the total unemployed rose to 46,000 persons, including
28,000 persons who were previously employed.!

This projection gives an idea of the problem of finding em-
ployment for those who are entering the labour market each
year. Industrialization of Singapore has been popularly ad-
vanced as a solution to this predicament. But this is unlikely to
be effective as long as Singapore’s market is confined to the
island.

Before Malaysia entrepot trade and manufacturing were the
main economic activities of Singapore, and efforts had been
made to expand employment opportunities in these ficlds. The
important position of entrepot trade was widely recognized, but
it was seldom realized that manufacturing provided employ-
ment for almost as many persons as did the entrepot trade. In
1957 the entrepot trade employed 71,362 persons and the manu-
facturing industry 66,754 persons.* Singapore’s entrepot trade
had grown as a result of the enhancement of its geographical
location by excellent harbour facilities and transport network
together with essential banking and other commercial institu-
tions. Geographically Singapore is situated in the centre ol one
of the world’s most important raw-material producing regions
which are little developed in manufacturing activities. It was in
this context that Singapore achieved importance by gathering
the region’s raw materials for export to industrialized countries
and in return by distributing to the consumers of these regions
the manufactured goods of the industrialized countries.

The manufacturing industry included the making of food-
stuffs, garments and footwear, wood products, paper products
and printing, general engincering and electrical products. But
these industries w incapable of large-scale expansion on
account of the tarifl walls crected by surrounding countries,
including Malaya, and these measures prevented the free out-
flow of manufactured goods from Singapore.

The case for an economic integration. The late 1950’ were char-
acterized by a steady deterioration in trade relations between

Ibid. p. 8 ¢ Ibid, p. 10.
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Singapore and the Federation of Malaya, By 1956 it was clear
that the Federation’s cconomic and financial policy was taking
a new protective and separatist trend. Trade barriers were ris-
ing which excluded Singapore trade from Malaya no less than
that of more distant foreign countries, and the Federation
Finance Minister, Sir Henry Lee, in a statement in London,
left no one in doubt about the tariff wall that would stand in the
way of Singapore manufacturers.!

This cconomic estrangement resulted of neeessity in com-
petition in matters such as the establishment of industries. Both
territories were in need of industrialization, and common sense
would dictate that in the interest of both territories there should
be co-operation rather than competition. The problem of in-
dustrialization was serious enough without inviting the further
difficulties of basing development on two separate small domes-
tie markets.

In the past taxation in the two territories had been similar,
because it was thought that any additional imposition in one
would drive individuals and capital to the other. But the dif-
ferential in individual tax rates introduced in 1958 led the
people to look to the advantages of changing domicile. Another
factor that damaged Singapore’s trade was the withdrawal by
the Federal government of the inter-branch transfer facilities
previously given to firms operating in both territories.?

These moves appeared to be part of the complete constitu-
tional severance of the two territories in August 1959 and of the
disinterestedness of the Federation in Singapore’s merger
overtures, Although a common market would automatically be
cstablished by a political union, its creation need not await the
realization of a political merger. That a form of customs union
was practical without political union was clearly demonstrated
by the European Economic Community,

Moved, no doubt, by Singapore’s cconomic ills, the PAP
government, upon its clection to power in 1957, initiated the
formation of a version of a Smgap(n c-Malaya common market.
Originally there was an impression that an economic union of
the Western European type would be the best choice. This
would mean either a free trade area or a customs union. But on
closer examination neither of these two alternatives was satis-

! Straits Times, 24 October 1959, ¢ Thid.
* Straits Budget, 1 April 1959, p. 7.
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factory. A free tracle area was unsuitable, because it would make
the whole of Malaya virtually a free port, while the second was
unacceptable, since it would destroy Singapore’s entrepot
trade. It was Dr. Goh Keng Swee, Singapore’s Finance Minis-
ter, who introduced in his budget speech of November 1959!
a modified form of customs union. He called his scheme the
Commodities Common Market (CCM) whereby common
tariffs and free pan-Malayan trade would operate only on an
agreed list of commodities and on which similar duties would
be imposed in the two territories against imports from outside
the GCM. No duties would be charged on Malayan manufac-
tures on this list. Obviously the list would have to be somewhat
restricted. It could not include goods which entered extensively
into Singapore’s entrepot trade. The Federation would keep its
tariffs on these manufactures entering from Singapore.

To Singapore the advantage of this scheme was obvious and
simple. The domestic market, hamstrung by a limited demand,
could be assured of a more extensive market and with a co-

ordinated policy the city-State could look with a measure of

confidence to a gradual industrial expansion. But Dr. Goh did
not pretend that there were no dificulties. Apart from the pro-
tective element, the two governments would be looking at the
tariffs from different viewpoints. The Federation already had a
comprehensive revenue tariff structure, and it would lose moncy
as duty-free CCM goods came over across the Causeway. Sin-
gapore, however, would be gaining access to a taxed ma
while its protective tariff on behalf of Federation manufac-
turers would be a new source of revenue to the extent that over-
seas manufacturers would have to climb over the tarifl wall.
More awkward problems could arise, if the Federation wanted
to manufacture goods in which Singapore had a substantial
entrepot interest, such as textiles. The Federation might then
decide to raise tariffs regardless of Singapore’s wishes, especially
if it thought that a higher duty and the advantages of pioneer
industry legislation would induce a manufacturer to set up a
factory in the Federation. It would be possible, for instance,
that with more encouragement a higger textile industry could
be established in the Federation, whereas it was unlikely that
Singapore would wish to have any textiles on its CGM list, be-
cause it did a large entrepot business in Indian, Japanes
1 Ibid. 23 Deécember 1959, p. 17.
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Hongkong, and other textile garments,

Federation manufacturers were not slow to sec that their own
intercst lay in a pan-Malayan market, provided Singapore
manufacturers did not gain an initial advantage by duty free
imports of machinery and raw materials. The Federation gov-
ernment also thought that in a common market Singapore must
come within the Federation’s customs arca. This meant that
Singapore would have to pay the same customs duties as the
Federation, The continued existence of Singapore’s free port
status was considered incompatible with the principles of a
common market.! But a compromise was possible. As Singapore
would naturally be opposed to losing its entrepot business, it
could declare a free port zone for the purpose of entrepot trade.

By Aungust 1961 the negotiations between the two govern-
ments had reached such a stage that it was decided to invite
expert examination of the problems involved in cconomic co-
operation, bearing in mind the peculiar difficulties arising from
Singapore’s need to preserve the last possible dollar’s worth of
entrepot trade and to keep the Federation’s revenuc as buoyant
as possible,*

The Borneo Free Trade Area

Following the failure of the British colonial government to
establish a Bornean Federation® an interterritorial conlerence
between Sarawak and North Borneo met in Kuching in Septem-
ber 1961 to explore the feasibility of an cconomic union between
the two colonics,* The conference concluded with a resolution
to establish a free trade arca, Under the agreement, which came
into force on | January 1962, not only the produce of either
territory should be able to move freely into the other territory,
but goads imported from outside the area also should be al-
lowed to move unrestricted, except in the case of liquor, oil, and
petrol, The rate of import duties in the two territories would,
therefore, have to be equalized.®

While the idea of a larger market was unguestionably sound
its application in these two colonies might well prove to he dis-

* Thid. 23 March 1960, p. 15.

* Straits Times, 3 August 1963,

4 Above, Chapter \,1

4 Siraits Times, 5 Oct
 Colly of North Barneo At mpm 1962, p. 16,
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appointing. The immediate impact would be negligible, since
trade between them was mostly non-existent. Neither was there
any inter-statc communication system through which such
trade might be conducted. Both were producers of similar pri-
mary products for export. In North Borneo timber, rubber,
and copra were the mainstay of the cconomy, and of these three
products timber was by far the most important in the export
trade. To safeguard against the fall in prices of these commodi-
ties, oil palm and cocoa plantations were developed. There w:
little mining in Borneo. One Philippine company was prospect-
ing for copper and another for chromite. Sarawak’s cconomy
was dependent on rubber, pepper, and to a lesser extent, sago
and timber. There was comparatively more manufacturing
than in North Bornco. This included the refining of oil piped
from neighbouring Brunei, saw mills, brick works, and coconut
oil mills. There was some bauxite mining, and a Japanese in-
terest was prospecting for coal reserves. But in consumer goods,
with intense competition from Hongkong, Japan, and Australia,
the opportunities were very few.!

It seemed, therefore, that cconomically the two territories
did not have much to gain from a free trade arca, The first
dividends that could accrue from this association could, per
haps, be some form of good goodwill between the two colonies,
and the availability of a large area to potential manufacturers.
But by and large it seemed that the idea of a Borneo Free Trade
Arca had been motivated not by the urge of ec onomu‘ n(‘cds.
but rather by the popularity of the concept in g
Malaya and in other parts of the world.

The Malaysia Common Markel

Tue economics oF Maravsia. The economic argument for
the Malaysia concept had remained mostly in the background
during official and public discussions on the merger proposals.
This should surprise no one, because the driving force behind
Malaysia was not economics, but politics. In the ten-page mem-
orandum of the Malaysia Solidarity Committee’s conclusions,
for example, comment on the economics of Malaysia was brief

**Forward to Malaysia: Four
Industyy and T:tllrwlng;' May 1963,
East Asia pp. 147-5

Territories in Transition’, Tinies Review of
pp- 100-1. Also Rose, Britain and South
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almost to the point of complacency. The complete statement
said:

The Committec is adequately assured that the future economic
and trade policy of the Federation of Malaysia would not deviate
from those precepts which are admirably suited for the purpose of
common prosperity and welfare of the people of Malaysia.!

Economics as a rationale for Malaysia occupied a subsidiary
place, and was discussed almost exclusively between Singapore
and Kuala Lumpur, because the financial arrangements on
merger had a close bearing on the common market.

The Malaysia Agreement of July 1963 ensured that the Fed-
eral government ‘shall progressively establish a Common Mar-
ket in Malaysia for all goods or products produced, manufac-
tured or assembled in significant quantities in Malaysia’.? To
Singapore this was a victory. True, it cost Singapore a loan
offer of M§150 million, but it justified the Singapore govern-
ment’s industrial ‘leap into the future’, of which the most im-
pressive features have been the establishment of a series of com-
pact industrial estates, complete with roads and other faciliti
whur industrialists can buy prepared sites and standard fa
tories at minimum cost. Four of these are at Redhill, Tanglin
Halt, Bendemeer, and Kampong Ampat. They vary in arca
from seven to forty-two acres, and arc intended for small or
light-medium industry. The fifth site at Jurong on the south-
west coast of the island has been planned as a complete indus-
trial satellite town which, when fully developed, will cover
about 9,000 acres, about the size of Singapore city, and support
a population of about 200,000 people.®

On the basis of a larger integrated market Singapore’s indus-
rial ambitions can now move from light consumer indust
to more basic heavy industries. Malaya collects revenucs from
tariffs, and in addition profits from a wider market, But the
Borneo states scem to gain no economic benefit at all. In the
past their trade with the other Malaysian States has been con-
ducted with few restrictions. Of their respeetive total exports

! Fedcration of Malaya, Reprt o/t Gonn
Sarawak (Kuala Lumpur, 1962), Appen
* Gireat Britain, Malaysia; Agreement Cnnc[ullal Iamwn the United Kingdom
the Federation of Malaya [t ], Annex J, par. | (1)
3 Peter Absalom, “The New York of Malaysia’, This is Malavsia, (Kuala
Lumpur, 1963), p. 37.

i Enguiy Ko Barne nd
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Sarawak has been exporting 60.6 percent, and Sabah 63.4 per
cent. to other Malaysian States; while of their respective total
imports Sarawak has been importing 86.1 per cent. and Sabah
54.9 per cent, from other Malaysian States.! Since their trade
has already reached a substantial level, (h(- removal or preven-
tion of trade barriers between member-States is not likely to
expand Borneo trade to any considerable extent.

It must be pointed out that a high proportion of the trade
activities between the Malaysian States consists of the movement
of raw materials to centres such as Singapore and Penang for
processing and re-export to countries outside Malaysia, This
trade reached its maximum level before Malaysia, and is un-
likely to benefit directly from the common market. Trade in
foodstuffs will not be materially improved by the common
market, because for her food requirements Malaysia is largely
dependent on imports from neighbouring countries.®

The cconomic advantages of Malaysia seem to lie in the
development of industries requiring the use of her raw mate-
rials, the reduction of added costs through larger and more
efficient production and well organized channels of distribution,
and the substitution of imported manufactures by Malaysian
manufactured goods, Successful industrialization will create
new employment opportunities, and this in turn will lead to the
employment of other workers in related industries. The wider
Federation embracing an area of about 130,000 sq. miles with
a total population of close on ten million will also be an incen-
tive for greater local as well as foreign investment. As the expe-
rience of the European Economic Community shows, total
growth will almost certainly proceed faster in the larger market
than in the smaller ones. Given a well-planned programme of
industrial development this should apply equally well to the
Malaysian common market,

THE RUEFF RECOMMENDATIONS AND THE MALAYSIA COMMON
MARKET. The proposal for a mission agreed to by the Federation
and Singapore governments in August 1961 was originally in-
tended to examine and to report on the feasibility of closer eco-
nomic cooperation, ranging [rom co-ordinated industrial de-
velopment to full economic integration between the Federation
and Singa pore. However, with the decision to establish Ma-

3

is Malaysia, pp. 2

! Lim Tay Boh, “The Economics of Malaysia’,
* Ibid,




ECONOMIG INTEGRATION 233
laysia by August 1963, it was subsequently proposed—with the
agreement of the British government and the governments of
the Borneo territories—to extend the scope of the mission’s work
to these arcas.!

The mission, headed by Professor Jacques L. Rueff, Inspee-
tor-General of Pinance for the French government, consisted of
a team of experts from the World Bank. Its report,® published
in late July 1963, provided the details for the implementation of
the agreed principles of the common market as embodied in the
Malaysia Agreement.

Because of the central place that this issue occupied in the
political bargaining which preceded the signing of the Agree-
ment, public attention was focused largely on the sections
dealing with the Malaysia common market. The Malaysia
Agreement spelled out that where the same protective duties or
revenue dutics are applicable throughout Malaysia there will
be no trade barriers to the circulation of these goods throughout
Malaysia.? Federation manufactures, hemmed in as they are
by high tariff walls, and having to compete on equal terms with
their counterparts in States which enjoy cither completely or
partly duty free manufacturing requirements, would be placed
at a disadvantage. Henoe in order to redress the imbalance a
special production tax is imposed on producers in a low tarilf
State. The quantum of this production tax is such that its
imposition will offser any advantage which a manufacturer in
a low tariflf State would have as a result of such a privileged
position.®

The gradual removal of internal tariffs and the harmoniza-
tion of external tariffs come within the jurisdiction of a Tarifl
Advisory Board, This Board consists of four full-time members
and of between cight and twenty part-time members. During
the first five years of Malaysia the chairman of the Board is ap-
pointed by the Federal government with the concurrence of the
Singapore government; one deputy chairman is nominated by
Malaya, one by Singapore, and one jointly by Sabah and
Sarawak. The Board is an autonomous body and its full-time

1 Straits Times, 5 October 1962,

# Federation of Malaya, Report on the Economic Aspects of Maluysia,

2 Great Britain, Malaysia: Agreoment Concluded between the United Kingdom
..the Federation of Malaya [etc.], Annex J, par. 1 (1) (2).

+ Thid. Annex ], par. | (3).
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members have an independent status comparable to that of the
legal profession.!

But the most difficult problem was the actual distribution of
s among the various States. Factori i
wealth, and cach State naturally wanted the biggest possi
share for itself. Regulating this competition so as to produce the
maximum over-all benefit was obviously the task of the utmost
importance. The substance of the Ruefl’ Mission’s advice on this
matter was that in the first instance industries should he allowed
to move [reely to the localities where the natural advantages
were greatest, even il this meant concentration of industrics in
one or two places.® Thus the Mission argued against the use o
import quotas, foreign exchange controls. licensing and other
administrative devices to determine the location of industrial
development. The free-market mechanism should remain the
basic guide to decision-making by entreprencurs. But if, after
several years, industrial growth should show a tendency to
concentrate unduly in one or two areas, then differential ir
tives might be justified o encourage a better distribution.

Political federation has normally implied an immediate
unification of the tariff and customs regulations. To cite two
examples, the ill-fated Federation of Rhodesia and Nyasaland
substituted a single customs tariff for the schedules of the con-
stituent territorics, and the Canadian tariff was applicd to
Newfoundland as soon as it became a province of Canada, In
the case of the States of Sabah and Sarawak it has been provided
that the harmonization of their tarifls with those of Malaya
should be accomplished in graduated stages over a period of
vears and that ‘the steps should not be disproportionate’.$ The
situation in Singapore and Penang, however, gave rise to
problems which did not present themselves in other cases of
political integration. The existence of the free port has devel-
oped specialized transit and entrepot operations which have
become the main source of employment in both ports. The
problem arose as to how to accommodate the entrepot interest
within the tariff structure of the Malaysia common market.

As a solution the Rueff Mission suggested the establishment

1 Ihid. Annex J, par, 2 (2). Also Straits Times, 22 August 1963,
# Fedoration of Mal luyn, Report on the Econnmic Aspects of Malaysia, pars. 95
¥ Ibid. par.

' l~vtlurdlmn M Malavn, J[uhmm Reporl of the Inter-Governmental Com-
mittee 1962, par,

an:
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ol free zones in Singapore and Penang. In these free zones the
importers and the traders would have at their disposal the
necessary facilities o store goods destined lor re-export and to
deal with unpacking, repacking, and other handling operations
without any interference by the customs authorities. To all
intents and purposes, these free zones would be outside the cus-
toms territory; they would offer all the advantages which
ngapore and Penang enjoyed in the past. The essential condi-
tion for the suc 3 { ngement is that it should
not unduly increase the cost to traders. In order to achieve this
the government must assume responsibility for enclosing the free
zone¢, building and maintaining the warchouses therein, and
charging only a nominal fee for the storage of goods to be re-
exported.!

With respect to the area outside the frec zone, a transitional
arrangement was devised. Until 1969 Singapore has the right to
delay for twelve months any protective duty which might
seriously affect the entrepot trade. Singapore’s eventual inclu-
sion in the general Malaysia tarifl arca also has been delayed
until 1975, But after 1969 she would have to compensate the
Federal government for loss of revenue, if she continues to
exercise her right to withhold her consent to revenue duties, be-
cause in her opinion they would significantly prejudice the
entrepot trade.*

As the conditions under which the entrepot trade in Penang
was conducted in the past were similar to those in Singapore,
the Ruell Mission considered it right to apply in Penang the
same arrangements as those in Singapore.® With regard to
Labuan the Mission saw no valid cconomic reasons for re-
taining its free port status. and recommended its incorporation
within the Borneo customs area within a reasonable period.*

Penang and the Common Market

On several occasions since the end of the Second World War
the lurid warning has gone forth that Penang, once it ceased to

! Federation of Malaya, Refort o the Economic Aspects of Malaysia,
Chapter VITL,
Great Britain, Malaysia: Agreement Conoluded between the United Kingdom
.the Federation of Malaya [etc.], Annex ], pars. 3 (5) and 4 (4)
4 Yederation of Ma.laya, Report on the Economic Aspests of A/lalnvnu par.
¢ Ibid. par. 233
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be a free port, would rapidly degencrate into a fishing village.
The first occasion was in 1956 when a Working Party appointed
by the Federation government to examine customs arrange-
ments for Penang, recommended that the island should be
brought into the principal customs arca, paying the same import
duties as applied to the mainland. Penang then threatened to
secede from the Federation.

Fear for the island’s futurce arose again in 1961 when an ill-
advised attempt by the Socialist Front to secure tariff conces-
sions for Penang’s secondary industries drew a stinging retort
from Tan Siew Sin, the Federal Finance Minister, who made it
clear that the 1956 Working Party’s recommendations were
much to his liking. Decision was postponed, however, partly
because Singapore had put forward common market proposals
and the Federation was not prepared to show its hand in ad-
vance by taking action in the case of Penang. But with the
agreement to establish a Malaysian common market the deci-
sion? with regard to Penang could not be kept in abeyance.

The Ruefl Mission came out with the recommendation that
not only Singapore but also Penang should be included in a
Malaysian common market, which required the gradual ero-
sion of the free port status enjoyed by both. But Penang alleged
that the Ruefl Mission’s report was of no benefit o her, because
the Mission had not investigated local economic conditions.
Hence it was suggested that Malayan economic experts like
Professor Ungku Abdul Aziz and Dr. Lim Tay Boh be invited
to study the island’s cconomic conditions to ascertain whether or
not Penang should abandon its free port status and join the
Malaysian common market.® The suggestion that the solution
for Singapore could equally well apply to Penang was rejected
as irrelevant. It was argued that Singapore had sought what it
was getting, while Penang was forced to accept what it did not
seck. Admittedly the two islands shared a common history of
entrepot development, but this would not necessarily mean that
the same economic [uture lay ahead of both. By way of example
it was pointed out that, unlike Singapore, Penang had no land
for industrial development. Singapore had the Causeway for
casy transportation of manufactured goods to the mainland, but

1 Above, Chapter IV.
# Swaits Times, 19 July 1963,
3 Thid. 16 September 1963.
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Penang could not claim to have a comparable means of commu-
nication. The Jurong site and other less ambitious industrial
projects were clear witnesses to the preparations Singapore had
made for its entry into the Malaysian commeon market. Any
new industry in Penang, however, would start with a serious
handicap.®

The entrepot trade and tourism were the mainstay of
Penang’s economy. They provided the largest source of income
and employment to the people of Penang, and at least
peaple were dircetly involved. The suggestion of providing a
e zone for the entrepot trade would not be altogether satis-
factory, because the cost of storage, handling, etc. would be far
in excess of the existing costs. The cost of building, maintaining
and subsidizing free zone services would probably far outweigh
the collection of M$7.8 million in revenue duties which the
central government would recover by removing the free port
status of Penang, In addition the loss of free port status was
estimated to raise the cost of living in Penang by 15 to 20 per
cent.?

The people of Penang were generally appreliensive of the
evils that a common market arrangement might bring to Pe-
nang. The Mayor, Qoi Thiam Siew, fearcd that Penang might
become another *Sleepy Hollow® like Malacca if she lost her
[ree port status. There was agitation to shelve the common
market until a veferendum could be held to ascertain the wishes
of the people. At a mass meeting of 181 registered associations
and political parties, convened by the Penang Chinese Chamber
ol Commerce, a unanimous decision was taken to retain the free
port status of Penang. A telegram was then sent to the Prime
Minister to make known their reselution. Tusaid: “At a meeting
of 181 registered associations in Penang island, held at the
Penang Chinese Chamber of Commerce on September 14, it is
unanimously resolved that the free port status of Penang be
retained. Similar telegrams were also sent to the Minister of
Finance, Tan Siew Sin, the Minister of Commerce and In-
dustry, Enche Mohamed Khir Johari, and the Chicf Minister
of Penang, Dato Wong Pow Nec.

Further protests came from the Straits Chinese British Asso-

7 Ibid. 10 September 1963.
= Ibid. and 18 July 1963.
8 The Malayan Times, 16 Scptember 1963,
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ation (SCBA) of Penang, the UDP, the Penang MCA, and the
Socialist Front. UDP’s Dr. Lim Chong Eu accused the Alliance
government of having let the people of Penang down by its
carclessness, inefficiency, and impotence and urged a State
clection as soon as possible.! The Penang division of the Socialist
Front agitated for the constitution to be so amended that the
ﬁrc port would be assured for all time and that no decision for
s alteration should be made without the expressed wishes ol
the people of Penang. It accused the Alliance of having muti-
lated the constitution so as to stifle the fundamentals of free-
dom.*

The central government yielded to these representations. In
December 1963 it announced that the inclusion of Penang with-
in the Malaysia common market should be kept in abeyance
until such time as Penang could be persuaded to accept it.?

The question whether Penang should remain a free port or
join the Malaysia common market had been obscured by the
game of politics, and there had been a lack of candour in view-
ing the advantages and disadvantages. Whatever might have
been the motives behind these tactics, the question must be
reset in its cconomic context, if the best interests of Penang were
to be served. It is well, however, for Penang to learn [rom the
failure of Great Britain to enter the European Economic Com-
munity, since she might some day, find herself in the same posi-
tion il her decision to stay outside the Malaysia common
ﬂ'll\rkl‘l was not the correct one.

! Straits Times, 2 September 1963,
# Ibid. 5 ()uuhu’ 196
3 Ibid. 17 December 1963,




X1
DEFENCE

A Survey of Malayan Defence before Independence

Uxmie tae Second World War the defence of the British de-
pendencies in South-East Asia rested on the strong conviction
that Singapore was an impregnable fortress. But this proved to
be a myth when the island was overrun by the Japancse forces
in 1942, This myth was largely based on the belief that Singa-
pore would only be attacked from the sea. Indeed, the defence
of this island was so geared to the prevention of such an attack
that all its guns were trained in that dircction, while the defence
ol its rear, the approaches to the island from Malaya, and Ma-
Laya itself, was neglected. But the capture of Singapore and its
80,000 troops by the Japanese through an invasion from the
mainland established the fact that the defence of the island is
inseparable from that of M

A post mortem on M.L]dyn e \ml:‘d many weaknesses, some of
which were lack ol organic union among the civil, military,
naval and air services; absence of a responsible authority, and
dependence on a too distant War Office for many decisions
which should have been taken immediately on the spot. The
and communities that inhabited the peninsula also failed
sent a united front against the invaders. There was no
common hond of love for the country or pride of race, but each
of the four communitics gave the impression of being loosely
knit together by ties of business interest. Nothing else mattered
but money. Money was the god.!

To redress this anomalous situation and enable Malaya as a
united country to exercise an influence appropriate to her
strategic importance in international relations and in the secu-
rity of the Commonwealth, an attempt was made to bring about
a degree of regional integration by grouping together the sepa-
rate political units north of the Causeway as the Malayan Union
in 1946. The rejection of the scheme by the Malays did not
destroy the essence of the plan and, as Carnell pointed out, its
successor, the Federation of Malaya, was set up largely for de-
Dodd, The New Mulaya, Research Series No, 115 (London, 1946),
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fence purposes.! Under the Federation of Malaya Agreement
the British government retained complete control over defence
matters, and in order to carry out these responsibilities with the
maximum effectiveness the British armed forces were allowed
free access to the Malay States and to employ all necessary
means to oppose any external hostile attacks.®

The pan-Malayan defence scheme was entrusted to the hands
of a new body, the Malaya-Bornco Defence Council, ereated in
1949. With the Commissioner-General as chairman, the Coun-
cil’s chief function was to co-ordinate at top level the defence
planning within the Federation, Singapore, Sarawak, North
Borneo, and Brunei. It met several times a year to review the
progress of defence planning for the whole area by the several
governments and the several services and to attempt to resolve
any difficultics arising. The Council decided on the action
needed to comply with the strategic requirements of the a;
Tt sought to ensure that the defence departments of the various
governments and the service commanders had comprehensive
plans did not conflict with one another. The Council was served
by & Defence Committee and a Defence Secretariat. The Sec-
retariat dealt with the day to day business of the Council and
was particularly designed to provide rapid means of liaison be-
tween members of territorial and service planning staffs.®

But the existence of Singapore as a political unit, separate
from the mainland, was inimical to the work of the Council.

The Joint Co-ordination Committee, appointed in 1953 to Jook
into the feasibility of a closer co-ordination of the policies of the
Federation and Singapore, reported that, as a result of the sepa-
ration, the defence planning machinery could not work as fast
as was hoped in the production of a defence plan. The best de-
fence scheme under the circumstances was probably as effective
as it could be for peacetime purposes, but would certainly be
inadequate in time of war when the maximum degree of co-
ordination between the two territories would be essential.
Tdeally this could be achieved by having one exccutive and one
legislature for the two territories.*

YU, K, Hicks et al., Federaliom and Egonomic Growth in Underdeveloped
Countries (London, 19617, p. 22.

# Federation of Maluya, The Federation of Malaya Agreement 1948, clause 4.

# Colony of Singapore, fnterim Report of the Joint Co-ordination Committee
(Singapore, 1953), pars. 45 and 46,

+ Ibid. pars, 47, 91, and 92.
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Although for different reasons, Singapore realized that her
future was closely linked with that of the peninsula. Hence the
policy of the Singapore government had consistently been the
attainment of independence through a union with Malaya. It
was Malaya who refused to consider a political union with
Singapore. Malaya’s involvement in the Anglo-Singapore in-
ternal security compromise of 1957 did not imply or suggest any
change in Malaya’s position. It was merely an expedient to
break the deadlock in Singapore’s bid for self-government. The
Internal Security Council was then created as a joint concern
of the three governments. The Council had seven members, i.c.
three from Great Britain, three from Singapore, and one from
the Federation who must be of ministerial rank, The British
Hngh Commissioner was chairman. In the event of a tie the
decisive vote would lie with the Federation representative. A
new constitution establishing a [ully elected Singapore Assem-
bly and a government with authority in all domestic affairs ex-
cept internal security, was agreed at the 1957 London meeting.
External defence continued to rest with the British government.!

Merdeka and Defence

The political scparation of Singapore and Malaya was vir-
tually completed when in August 1957 the Federation of Ma-
laya achieved independence within the Commonwealth. As
part of the independence charter the Anglo-Malayan conference
of 1956 drew up a plan for the separation of internal defence
from external defence, both of which had been the responsibility
of the British government under the Federation of Malaya
Agreement. The new arrangement envisaged two phases in the
transfer of control over defence matters, the period before
independence, and the period of independence.

In the first phase all matters pertaining to internal defence
and internal sccurity became the responsibility of an Alliance
Minister, while external defence and external security remained
the responsibility of the British government. During the re-
mainder of the Emergency, Malayan leadership was recognized
by replacing the British Director ol‘()pm ations by the Malayan
Minister of Internal Defence and Security. He was to be chair-
man of the Emergency Operations Council, which would in-

1 Mills, Malaya,..p. 142,
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clude the outgoing British Dircctor of Operations among its
members. Distinct from the Emergency Operations Council a
new Federation Armed Forces Council was created to take
charge of the permanent administration of the local armed
forces.

The rationale behind the elevation of a Malay to the post of
director of Operations was not that the Emergency would be
more quickly ended under Malayan direction than under Bri
ish. Neither would the change necessarily bring about a more
efficient co-ordination of operations. But what it would do was
to expose what truth there was in Chin Peng’s promise at the
Baling talks that he and his compatriots would lay down their
arms as soon as the elected Federal government obtained com-
plete control over internal security.® Tunku Abdul Rahman also
believed that Malay leadership would encourage the people of
Malaya to identify themsclves more direetly and more closely
with the war against the communists, knowing that they were
fighting their own war and not that of other people.* This might
conceivably be true in the case of the Malays, but it was rather
doubtful to expect a comparable response from the Chinese
community, which had a larg ction that showed practically
no interest in shouldering the responsibilities of government, let
alone of Malayan defence. Instead, they were more fascinated
and affected by the communist revolution in China. This state
of affairs was especially true prior to the formation of the
UMNO-MCA Alliance in 1953, Then, as Dr. Purcell noted,
“the administration seemed to be that the Malays were the
friends of the Government and the Chinese community as a
whole its enemics’. But even after the formation of the Alliance
the administration continued to act as if this Alliance had no
existence.t In fact, as late as 1956 Tan Siew Sin, a prominent
leader of the MCA, was highly critical of the government for
lacking a bold and far-sighted policy in trying to win over the
some two million Chinese in the Federation so that they could
become an integral part of a new Malayan nation.®

L Great Britain, Report by the Federation of Malaya Constitutional Conference
Held in London in fanuary and February 1956 (London, 1956), Scction 111

* The Times (London), 9 February 1956.

 Federation of Malaya, Legislative Council Debates, 14 March 1956, cols.
887 et seq. for Tunku Abdul Rahman’s speech.

'S, Rose (ed.), Pulitics in Southern Asia (London, 1963), p. 223.

& Federation of Malaya, Legislative Council Debates, 14 March 1956, cols.
902-3. Also The Times (London), 15 March 1956.
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The second phase of the defence arrangements began with
the transfer of sovereignty over the Federation to the Malayan
government. Constitutionally this involved the surrender of
control over external aflairs and external defence and external
security, hitherto held by the British government. But under
the terms of a Defence and Mutual Assistance Treaty the Fed-
cration afforded the British government the right to maintain
in Malaya the forces necessary for the fulfilment of Common-
wealth and international obligations. In return the British
government promised to assist the Federal government in the
external defence of Malaya.t

These defence arrangements did not escape criticism. Tan
Siew Sin contended that within the peripheries of the treaty
Malaya would be so heavily garrisoned that for all practical
purposes Malaya would be independent only as long as her
policies did not conflict with the interests of the occupying
power or powers, whose forces could always, should they desire
it, enforce obedicnce to their wishes, even though Malaya was
supposed to be free.*

Explaining the government’s position, Tunku Abdul Rah-
man said that by reason of Malaya’s geographic and strategic
position there would be an ever-present danger of open external
aggression. Therefore, Malaya must have at her disposal a very
powerful army, air force and navy. But to build up these force:
to the required strength was beyond her capacity. For this
reason Malaya would welcome any help from the United
Kingdom and from the Commonwealth countries, He was ob-
viously referring to Australia and New Zealand, both of which
had associated themselves with the Anglo-Malayan Defence and
Mutual Assistance Treaty, The Tunku continued that he would
prefer to be called ‘a victim of cunning British diplomacy rather
than to be dubbed later as the man who sacrificed this country
and its people to the enemy’.?

Britain had cvery reason to congratulate hersell on having
thus maintained a {riendly connexion with Malaya. She could

¥ Great Britain, Proposed Agreement on External Dafence and Mutual Assistance
between the Government of the United Kingdom of Great Britain and Northern
Ireland and the Government of the Federation of Malaya, Cmd. 263 (London,
1957).

¢ Lederation of Malaya, Legislative Council Debates, 14 March 1956, cols.
905-6.
 Ihid. cols, 893 and 930.
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have been caught there as the French were caught in Indo-
China or as the Dutch in Indonesia. The emancipation of Ma-
laya was clearly a necessary part of the ending of Western rule
in Asia and of the attempt to put the relations between Britain
and her former dependencies on a basis of co-operation and
equality.

The Defence Problems of Malaysia

With the passing of colonial defence into history the role of
the British forces in the Orient is to assist the anti-communist

bloc in the c aof ist Chinese expa o
South-East Asia, In this respect Malaya is at one with Great
Britain.

During the twelve years of communist insurrection in Ma-
laya, Tunku Abdul Rahman had learned through bitter ex-
perience the communist practice of terror and violence,
Britain, too, was desirous to keep the Borneo territories Iree
from communism. At the same time Britain realized that,
sooner or later, in the wake of rising nationalism in Asia and
Affica, the Borneo territorics would have to be given inde-
pendence. By handing over power to nationalist forees Britain
would divert political attention from herself to the new govern-
ment. Strategically she could then also have a guaranteed use
of bases right across the South China Sea by treaties with non-
hostile governments made friendly toward Britain by her
voluntary withdrawal of political control.!

Singapore, the headquarters of all British forces in the Orient,
had become the only fully effective naval base in this area since
the loss of Trincomalee in Ceylon and there had been no offi-
cial suggestion that British strategy had so changed as to write
off the base. On the contrary, a British Foreign Office spokes-
man said that Britain had every intention of continuing to
honour her commitments to SEATO,* while Harold Watkin-
son, Britain’s Defence Minister, bluntly declared that the British
forces were in Singapore to stay. He also stressed that they in-
tended to maintain and to strengthen their position in this most
important base.*

* The Malay Mail, 28 August 1961,
¢ Jbid. 16 November 1961.
% Straits Budget, 4 April 1962, p. 9.
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Tt was also considered that a pull-out of the British forces
would not be in Singapore’s interest. As every politician and
trade unionist well knew, the expenditure of the British services
made up about 14 per cent. of Singapore’s national incom
round figures some M$250 |mll|ou per annum, and supported
directly 40,000 Singapore familie:

From the Federation’s point of view defence and economic
interests were closely intertwined, To quote Tun Abdul Razak,
‘we are a relatively small nation with many demands on our
resources. We can only maintain a small defence force and must
depend for our external defence on the help of our friends and
allies in time of need”.®

‘The difficulty, however, was that Malaya was not a member

of § TO This was based on Tunku Abdul Rahman’s belief
that ¢ 1ees based on .mnpd[hy alone were not of much prac-
tical value, particularly in Asia, The thinking in London and

Washington that Malaya ought to be a full member of SEATO
was prompted not by strengthening democracy in Asia but by
strengthening their own side in the event of war. The Tunku
considered that with Malaya’s “one plane air force” it was better
to see how Malaya and other small countries could co-operate
i ing their common standard of living than to sign ‘defence
anti-somebody’.?

Early in the series of merger conferences the Tunku made it
plain that Britain would be allowed the continued use of the
Singapore base in Malaysia for peaceful operations only and
that Singapore’s entry into Malaysia was conditional upon a
promise Trom Britain not to usc the base under the auspices of
SEATO.* On the other hand, it must be borne in mind that
Malaysia was prompted by the necessity of placing Singapore
under the control of Kuala Lumpur so as to forestall the ‘last
desperate attempt’ by Singapore’s communists to capture the
government and to [rustrate the realization of the intention of
some Barisan Sosialis leaders to convert it into the ‘Cuba ol
Malaysia® or into another ‘springboard of the communist rev-
olution”.? Since the Singapore Prime Minister was no less con-
cerned about such eventualitics, he and the Federation Prime

+ Straits Times, 3 October 1961
* Thid.

 Straits Budget, 14 January 1959,

+ The Malay Mail, 3 November 1961,
! Siraits Times, 4 February 1963,
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Minister had laid down that Singapore’s internal security, for-
eign relations and defence should come under the control of the
central government after Malaysia Day.! But this agreement
was interpreted by the Tunku as a mere extension of the 1957
Anglo-Malayan Defence and Mutual stance Treaty in
which case the base would be available to the British for the
defence of Malaysia and other Commanwealth territories only
and not for the advancement of SEATO interests.*

However conflicting the interests of the three governments
appeared to be, it was clear that none of them wanted 1o see the
base abolished on Singapore’s entry into Malaysia. The problem
was what to do with SEATO. Perhaps, SEATO might have to
find a substitute elsewhere as there was a general feeling that
Malaysia would conceivably prove a more cffective bulwark
than SEATO against communism in South-East Asia. It was
also believed that the Tunku and Tun Abdul Razak might be
persuaded to accept an arrangement whereby the Federation
army would take over garrison duties on Singapore island,
while Britain, New Zealand, and Australia might be allowed
to use the air and naval bases for training and refitting purposes
for several years to come,® There was also a suggestion from
Australia to set up a Commonwealth military base at Darwin
or on Australia’s west coast as an alternative 1o Singapore.*
Perhaps it would be feasible to place the base under Malaysian
control and to negotiate a revision of the Defence and Mutual
Assistance Treaty in its application to Singapore. Obviously the
choice between SEATO and Malaysia posed awkward ques-
tions to the British government.

Paradoxically it was the cc ists who decided the issuc.
On his way to the Singapore-Malaya merger talks in London,
Tunku Abdul Rahman said that ‘it is not necessary to attach
too much importance to SEATO. What we are concerned with
is the communist threat. Ifit threatens us, we have to make use
of everything to fight it’.? The London discussions decided to
extend the 1957 Defence and Mutual Assistance Agreement to
apply to the whole of the new Federation, subject to the proviso
that the Government of Malaysia will afford to the Government

! State of Singapore, Memorandum Setting out Heuds of Agreement, par. 2
# Straits Times, 15 November 1961

3 Thid. 18 November 1961,

« Straits Budget, 11 October 1961, p. 13,

* The Malay Mail, 17 November 1961.
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ol the United Kingdom the right to continue to maintain the
bases and other facilities at present occupied by their service au-
thoritics within the State of Singapore and will permit the Gov-
crament of the United Kingdom to make such use of the bases
and facilities that Government may consider necessary for
the purpose of assisting in the defence and for the preservation
of peace in South-East Asia.!

The element of ambiguity and superficial preciseness em-
ployed in this treaty gave the British what they wanted and
dragged Malaysia within the arcna of SEATO without having
to be an official signatory to it. Duncan Sandys, then Commion-
wealth Secretary, himsell said:

‘The agreement would permit us [Great Britain| 1o use the Singa-
pore base to assst in the defence of Malaysia and for the preserva-
tion of peace in South-East Asia. That uhumxsh does not exclude
the use of the base 1o discharge our obligations to SEATO which
exists for the precise purpose of preserving peace in South-East

Duncan Sandys continued that if Britain was to play her part
in preserving peace in South-East Asia, she must be [ree to use
her forces in South-East Asia in whatever way she considered
most eflective® Admittedly Tunku Abdul Rahman claimed that
the British would be able to use the base for SEATO purposes
only with the Malaysian government’s permission,* But then he
threw in another element of ambiguity when one week later he
said that °. . . treaties are not all that important . . . . Tf we
enter into a treaty at all it is just for the sake of formality’.® This
statement strongly suggested that a defence arrangement in-
volving Singa purc and SEATO had, in fact, been established
iml('prnd('nl of the Malaysia Agreement, and that Duncan
Sandys” interpretation of the treaty represented the agreed line
of action. The Barisan Sosialis discerned in this arrangement
the entry uhm(nloilhn British as masters behind the Malaysian
scene. With Mala s military power in the hands of the Brit-
ish, the Barisan Sosialis accused the British government of mak-
ing a mockery of all of the limited gains the people had achicved
through ycars of hard struggle.®

, Malaysia:

Agrrlmml (mmlwlrll between the United Kingdom
T

o<l Faderation §f Malig [k |, AFce
2 The Malay Mail, 29 November l‘lbl . ILmJ
¢ Sumr:

s, 30 Noveanber 1961,
o " The Malayan Times, 12

September |
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It appeared that Tunku Abdul Rahman was caught hetween
not sufficiently anti-communist neighbours and largely anti-
communist Britain, In this predicament he had chosen to place
Malaysia alongside Britain and the United States of America.
But then he went further and said that he did not believe in
co-existence.) As Lee Kuan Yew observed, the alternative to
co-existence must be the backing of a big power, which would
then be invited to maintain military bases indefinitely in
Malaysia, because Malaysia’s small size would make any fight
unequal.?

The perpetual involvement of any of the big powers, how-
ever, would have the effect of transforming the South-East
Asian region into another cockpit for the ideological conflict of
the big powers. In other words, the cold war would be trans-
ferred in a very acute form into the heart of South-East Asia.
Under such conditions it would be extremely difficult, i not
impossible, for any of those countries, which allowed itself’ to be
dependent on any of the big powers [or its own defence, (o be
truly independent and to conduct an independent foreign pol-
icy. Whether or not Malaysia has made the right choice is too
carly to say, but in the rising tide of nationalism all around her
in Asia, she might eventually have to re-orientate her course and
to identify hersell more closcly with her South-East Asian
neighbours.

1 The Malay Mail, 3 August 1962.
# Straits Times, 26 October 1963,




XIT

FEDERALISM AND PARLIAMENTARY
GOVERNMENT

The Era of a Unicameral Legislature in Malaya

Tue PARLIAMENTARY form of government based on democratic
principles of free clections, free criticism, and representative
institutions is one of the British bequests to Malaya, It was
tried in Malaya for the first time in 1909 when the so-called
Federal Council was established consisting of nominated and
official members with the High Commissioner, the representa-
tive of the British Crown, as chairman. The use of the term
“federal’ to describe this body was clearly a misnomer, because
there was nothing whatever in the entire set-up that could sug-
gest any idea of federalism. The political structure was, pure and
simple, an expression of colonialism, and the Federal Council
the machinery of a colonial set-up. The 1927 reform did noth-
ing to rectify the former position. Instead it streamlined the
whole plan by removing the Sultans from the Council into a
kind ol second chamber or pcrimlic:\] durbar, and replacing
them by more nominated and official members.

After the surrender of the Japanese in 1945 a nominated
Adyisory Council was set up representing all the Malay States
plus the two Scttlements of Penang and Malacca. But rejected
by Malay reaction it was abandoned and replaced in 1948 by
the Federal Legislative Council. In this new Council were in-
cluded representatives of the special interests of rubber, tin,
agriculture and trade unions. The nine Presidents of the Coun-
cils of State in the Malay States and one representative of the
Settlement Council in each of the two Settlements of Penang
and Malacca were also members, but otherwise the federal prin-
ciple of territorial representation reccived no consideration.

For the first time the legislative body was given a two thirds
unofficial majority, but these unofficial members continued to
be appointees of the High Commissioner with the approval of
the British Crown after the colonial tradition.® The role of a

1 Emersan, Malaya pp. 168-71

# Great Britain, The I‘Mrmlrun‘u_/’ Malaya Order in Council, 1948, Second
Sehedule, Part IV,
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second chamber was taken by a Majlis Raja-raja Negri Melayu
or a Conlerence of Rulers, which consisted of Their Highnesses
the Rulers and their Malay Advisers under the chairmanship
of one of the Rulers selected by the Conference. Under this
arrangement it was the duty of the High Commis
President ol the Federal Legislauve Council, to explain to the
Conference of Rulers the policy of the Foderal government and
to ascertain their opinions on matters of importance to the
Malay States.!

In March 1951 a new system, known as the “Member S
tem’, was introduced whereby members of the Legislative
Council assumed duties of Ministers with various portlolios
under their charge. This was a step towards the cabinet system.
Two years later the High Commissioner ceased to be the Pre-
sident of the Council. The office of Speaker was then created,
and Dato Sir Mahmud bin Mat, Dato Sctia Wangsa of Pahang,
replaced the High Commissioner as the first Speaker of the
Legislative Council.® It was not until after the first general elec-
tious of July 1955, however, that the Council broke its tradition
of nominated and official membership by making place for 52
popularly clected seats in a Council of 98 members. The other
46 members included the 9 Mentri-mentri Besar or Chief Minis-
tevs of the States, 2 representatives of the Settlements; and re-
presentatives of the scheduled interests, such as rubber, tin, and
trade unions,

ioner, as

The Introduction of the Senate

The inauguration of the 1957 constitution marked the be-
ginning of a truly bicameral central legislature in Malaya. A
Senate was created composed partly of nominated members and
partly of members elected by the State legislatures with powers
similar to those possessed by the second chamber in the West-
minster model.® A unique feature of the Malayan variety, how-
ever, was that the Conference of Rulers now functioned as a
kind of a “Third Chamber’ of the Legislature. It exercised re-
siduary powers over subjects such as the alteration of State
boundarics, the giving or withholding assent o certain laws, the

VIbid. Part VI.

* The Malayan Times, 2 November |4

4 Federation of Malaya, Constitution, Arts,

5 and 66,
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advising of the Yang di-Pertuan Agong on some appointments
and, in company with the central Prime Minister and State
Chief Ministers, deliberation on questions of national impor-
tance.! Its membership enlarged to include the Governors
of Penang and Malacca, who, however, had no vote in matters
relating to the clection or removal of the Yang di-Pertuan
Agong, the clection of the Timbalan Yang di-Pertuan Agong,
the privileges, position, honours and dignitics of Their High-
nesses, and religious acts, observances and ceremonies,?

The First Malayan Parliament

The royal establishment of Parliament on 12 September 1959
gave a ceremonial recognition to a political turning point of
great importance to Malaya, for it was then that the Federation
had its first fully elected Ly gislative Assembly. This meant the
acceptance of full responsibility for the government of the
country and the end of the haleyon days when a sccond party
could be blamed for the government’s failures and shortcom-
ings.

The House of Representatives now had 104 members. This
was the number reached by dividing each of the fifty-two pre-
Merdeka Legislative Council constituencies into two. As with
the 1955 general elections, however, there was a distinet absence
of territorial emphasis in the distribution of seats. The intermin-
gling of the communitics in Malaya’s plural society resulted in
arguments which were basically non-federal in character. The
crucial matters in dispute were between communities rather
than between the federating units. The question was not how
many scats could this or that State win in the Federal Parlia-
ment, but how many could this or that community obtain. The
1959 crisis within the Alliance® was, perhaps, the best illustra-
tion of the intensity of this communal rivalry. Out of the 104
Alliance candidates put forward at the 1959 general elections
69 went to the UMNO, 31 to the MCA, and 4 to the MIC.* It
did not matter which State the candidate came from. The com-

i Ibid, Art, 38 and Fifth Schedule

2 Ihid. Fifth Schedule,

3 Above, Chapter V.

*See T. E. Smith, ‘Malaysia After the Elections’, The World
Vol. XX, No. B (August l'-’l»ﬁ, pp. 351-7,

Day,
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munity was the primary consideration; everything else, in-
cluding the State, was secondary. The explanation for this is not
hard to find. Unlike India, Nigeria and the West Indies, where
the major diversities were compactly expressed through pro-
vincialism, tribalism and regionalism, the major diversity of
races in Malaya, like Central Africa, cut through the whole
society and across the boundaries of the federating units. The
powerful racial diversity was not regional but pan-Malayan in
character, and hence the racial battle would best be fought on
the federal level, The result was a communal bid for power at
the centre in Kuala Lumpur and a drive towards centralization.

The Senate was no more effective in representing the interests
of the regional governments in the Federal Parliament. This
second chamber had 38 members and 16 of these were ap-
pointed by the Yang di-Pertuan Agong from among people who
had rendered distinguished public service or had achieved dis-
tinction in the professions, commerce, industry, agriculture,
cultural activities or social service or were representatives of
racial minorities or capable of representing the interests of the
aborigines.! The other 22 members were intended to represent
the interests of the eleven constituent States, This was in har-
mony with the accepted federal principle of providing a means
of protection to the unit governments against overbearing ma-
jority rule in the first chamber or House of Representatives.
Although the singular exception of Canada might suggest that
equal regional representation in the second chamber is not ab-
solutely essential for a government to be federal, it is, as Wheare
said, often essential if the federal government is to work well.® ©

While giving recognition to this federal principle, the Reid
Commission laid down that the Senate’s powers|with regard to
legislation, other than the amendment of the constitution, “will
not be equal to the powers of the House of Representatives,
but will be revising and delaying powers’.? Since under the
Westminster model the reality of power belongs to the first
chamber, it follows that the State representatives were subordi-
nate to the popular representatives and that the less densely
populated States had to bow to the will of the more densely

1 Great Britain, The Federation of Malaya Independence Order in Counsil 1957,
First Schedule, Art. 45,

* Wheare, Federal Government p. 93.

3 Federation of Malaya, Report of the Federation of Malaya Constitutional
Commission 1957, par. 61.
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populated. Thercfore it was not a majority of States but a ma-
Jority of people that ruled, and this might not be so satisfactory
a method of obtaining political decisions in a federation as in a
unitary state. This practice was clearly borrowed from the Brit-
ish House of Lords where ‘the Great Council of the Realm has
become a group of clder statesmen engaged in the revision of
Bills’.*

As noted above only part of the Malayan Senate was elected,
not by the people but by the State Legislative Assemblies! But
since the ruling Alliance was in control of all the State Legis-
latures except that of Kelantan, which was held by the PMIP,
the elected Senators represented the State Alliance rather than
the people of the State, while the nominated Senators could
hardly be said to represent anybody but themselves. Thus the
Senate was not only incapable of fulfilling its alleged federal
functions but it also scemed to be a superfluous body because
of the dominance of the Alliance in both Houses. This drew
from the opposition the criticism that the Senate was but ‘a big
rubber stamp’ for the policies of the government and because
some of the nominated members were drawn from unsuccessful
candidates at the clections, it was also named ‘a board of exiled
politicians”* A demand was made, therefore, for the re-consti-
tution of the Senate cither on the lines of the American model,
i.e. a popularly elected Senate representing the States, or on
the British Westminster variety whereby it should be the Yang
di-Pertuan Agong’s prerogative to fill the Senate with mem-
bers of the nobility.® The latter alternative was unworkable for
the obvious reason that the Malayan nobility were insufficient
to fill all the seats. As to the former alternative, the constitution
provided that Parliament could pass a law for the election of
State Senators by dircct vote of the States” electors.® But since
the continuance of the existing system served the interests of
the ruling Alliance, it was unlikely that such a Bill would be-
come law so long as the Alliance was in power. Even in the
event that such a Bill did become law, there was no reason to
believe that, at least in the foresecable future, Senators thus
clected would be less communal in their views than formerly.

! Michael Stewart, Modern Forms of Government (3rd ed. London, 1964)

* Federation of Malaya, Parliamentury Debates (Dewan Rafayat), 5 Decern-
ber 1962, cols. 2224-5 for Lim Kean Siew’s speech. id.
# Federation of Malaya, Constitution, Arts, 45 (4) (b) and 120,
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The Malaysian Federal Parliament

‘I'HE QUESTION OF SINGAPORE REPRESENTATION. The population
factor has invariably been used by countrics with a represen-
tative form of government as a major criterion in determining
the number of representatives to be sent to the legislatures. This
principle was adhered to by the Constituency Delincating Com-
mission in mapping out constituencies both in Malaya and
Singapore.

One would expect that this same principle would apply to
the member-States of Malaysia in the allocation of seats in the
Federal Parliament. But the peculiar situations created by the
plural society and especially by the problems posed by the Chi-
nese clement in Singapore, made popular representation un-
acceptable to Kuala Lumpur, Instead, representation was
linked with citizenship in the case of Singapore, and the number
of representatives was fixed constitutionally at 15, 24, 16, and
104 for Singapore, Sarawak, Sabah, and the States of Malaya
respectively, This quota could only be changed by constitu-
tional amendment, notwithstanding any changes in citizenship
or population.!

The Merger mdum of 1961 said that the arrange-
ment of fifteen seats for Singapore was based on *a fair balance
ol interests’, which was defined as the assurance that the 624,000
Singapore citizens would retain their citizenship rights, local
autonomy in education and labour policics, and generally a
larger measure ol reserve State powers compared with the
other States in the new Federation, including their right to re-
tain a very large proportion of revenue to discharge these auton-
omous responsibilitics.*

But Dr, Lee Siew Choh of the Barisan Sosialis refused to ac-
knowledge the existence of any clement of truth in this state-
ment, and contended that no amount of autonomy granted to
Singapore would have any meaning, il internal sccurity was in
the hands of a government unsympathetic to Singapore’s pol-
icies with regard to these autonomous matters. He said that the

! Federation of Malaya, Malaysia : Agreement Coneluded between the Federaton
of Malava, United Kingdom of Great Eritain and Northern Treland, North Borneo,
Surawwak and Singapore (Koiala Lumpur, 1963), Annex A, par. 9. Federai
of Malaya, Gonstitution, Art. 159, which ix unchanged in Malay
Jeunings, “The Puzzle Was Solved’, The Times Supplemenit on Malaysia, 16
September 1963,

Vtate of Singayore, Menorandum Settivg out Heads of Agreement, par. 15.

@
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Federation was prepared to take Singapore in only if'its political
isolation and disproportionate representation was kept to the
minimum, and that it was to make the offer of fiftcen seats ac-
ceptable to Singapore that Kuala Lumpur granted apparent
autonomy over labour and education.' In Dr. Lee’s opinion
there was no justice in giving only 15 seats to Singapore with its
1.7 million population and 624,000 electorate, if Malaya had
104 seats to represent a population of 7 million or an electorate
of 2.3 million, since this would mean one scat for every 42,000
Singapore electors compared with one seat for every 22,000
Federation of Malaya electors. Even Sarawak with a total pop-
ulation of about 750,000 was allotted 24 seats, while North
Borneo with a total population of about 450,000 was given 16
seats. In comparison with the other States, thercfore, Singapore
should be entitled to between 25 and 30 seats.

Originally the Tunku thought that Singapore could have only
twelve seats. But Lee Kuan Yew reasoned that under the Fed-
eration of Malaya citizenship laws 284,000 of the 624,000 Singa-
pore citizens would automatically qualify for Federal citizenship
and that, as in the case of Johore’s 291,000 citizens, this group
alone should send 14 representatives to the Federal Parliament.
The remaining 340,000 Singapore citizens, who were not born
in Singapore, would have to apply for Federal citizenship under
the Federation of Malaya citizenship laws. Statistically, the
propottion of those in the Federation who had obtained citizen-
ship by application because of foreign birth came up to one
third. Since the conditions in the Federation and in Singapore
were very similar, it could be safely assumed that an additional
one third of Singapore’s 340,000 citizens or 110,000 would qual-
ify for Federal citizenship. So on a hypothetical basis of com-
plete merger, Singapore’s 394,000 eligible voters should have
some 19 seats, the number allotted to Perak with its 450,000
voting strength,?

But since a complete merger was out of the question, a com-
promise solution had to be found. A working model was then
taken from the experience of Northern Treland in its relation-

* State of Singapore, Legislative Assembly Debates, 21 Novembuer 1961,
col. 377.
2 Letwer of Dr. Lee Siew Choli to the United N
February 1963. Straits Times, 22 November 1961
# Thid. 20 November 1961,

ations, Singapore, 14
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ship with the Westminster Parliament. On account of certain
reserved powers Northern Ireland agreed to have 12 instead of
16 seats. So ‘lor the sake of peace and prosperity” Singapore and
Kuala Lumpursettled on 15 s for Singapore. Lee Kuan Yew

then thought that it would be possible to review the matter in

the future, should Singapore decide to surrender education, la-
bour, social welfare and health to the central government,* It is,
however, doubtful whether a socialist government in Singapore
would ever seriously consider parting with these important so-
cial services. Neither is it con able, at least in the foresceable
future, that Kuala Lumpur would agree to an extension of Sing-
apore’s role in managing the affairs of Malaysia by strengthen-
ing Singapore’s Chinese voice in the Federal Parliament.

THE STRUGGLE FOR PARLIAMENTARY SEATS IN SINGAPORE. Fol-
lowing the signing of the London Agreement on Malaysia in
July 1963, the Singapore government introduced the Elections
to the Federal House of Representatives Bill to the State Legisla-
tive Assembly. but deadlock was caused by the opposition who
challenged the government to hold State clections before con-
sidering the proposal. The government discerned in this ma-
nocuvre another bid from ‘the powerful gentlemen” behind the
Barisan Sosialis to capture State power so that they could sabo-
tage Malaysia, For the Communists and their sympathizers the
real struggle was not for the fifteen Parliamentary scats but for
the fifty-one seats in the State Legislative Assembly.?

The government accepted the challenge and declared its
intention that the State elections should decide the choice of the
fificen representatives to Kuala Lumpur. Should the PAP be
returned to power, it would pass a Bill for the election of fifteen
members of Parliament from among the fifty-one State Coun-
cillors.® This procedure would save the cost of another elec-
tion. Besides, under the Malaysia Act, Singapore had been
given the right to pass any law to provide for the method of
election of members to the Federal Parliament until the second
general clection after Malaysia Day.®

Thus the State elections became a double venture for each

1 Ibid.

2 State of Singapore, Legislative Assembly Debates, 25 July 1963, cols. 110
78. Also Straits Times, 26 July 1963,

® Ibid. 12 September 1963.

4 Federation of Malaya, Malaysia: Agreement Concluded between the Federation
of Malaya, United Kingdom [etc.], Annex A, par, 95.
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political aspirant. There had not been, and probably will not
be, a bigger and more crucial political battle in the State: 210
candidates entered the elections arena, The PAP had 51 can-
didates, the Barisan Sosialis 46, the UPP 46, the Singapore
Alliance 42, the Party Rakyat 3, the Workers Party 3, the PMIP
2, the UDP 1, and Independents 16. The polling of 21 Septem-
ber 1963 returned the PAP with 37 scats; 13-scats went to the
Barisan Sosialis, and 1 to UPP's Ong Eng Guan.!

True to its declared intention, the PAP government intro-
duced the Election to the House of Representatives Bill to allow
for the selection of fiftcen Assemblymen to the Central Parlia-
ment. It was passed in October 1963, almost three months after
the 23-23 vote in the previous Assembly had forced the govern-
ment 1o scek a new mandate. In the committee stage two
Barisan Sosialis amendments were defeated. One of these sought
to provide for the nomination of the fiftecen representatives by
the Barisan Sosialis and the PAP instead of by the Assembly as
a whole. The other sought to reduce PAP representatives to
the Federal Parliament from the proposed 12 to Il and to
increase those of the Barisan Sosialis from 3 to 4.* Lee Kuan
Yew then remarked that the purpoese of these amendments was
to use the State Legislature as a backdoor for Dr. Lee Siew
Choh, who had been defeated by Dr. Toh Chin Chye at the
general elections, to get into the Federal Parliament, and added
that he would have given Dr. Lee a senatorship, had his case
been brought to the government’s attention.* He concluded
with the warning that it was not beyond the capabilities of the
PAP 10 exclude the Barisan Sosialis from Parliament altogether;
but since such tactics would not be in the interest of the people,
the government had decided not to arrogate to members of the
Assembly the right to vote for three members of the Barisan
Sosialis.

Outside the Assembly Dr, Lee Siew Choh himsel{ was making
another attempt to secure a Parliamentary seat by advocating
that Singapore’s fiftcen Parliamentary seats must be filled by
popular elections and not by nomination. He thought that in
this case Tunku Abdul Rahman, as the national leader of the
Alliance, would see eye to eye with him, because under the PAP

1 Straits Times, 21 September 19653,

# Ibid, 23 October 1963. Also State of Singapore, Legislative Assembly
Debates, 22 October 1963, cols. 7-10.

 Ibid. 4 Ihid.
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arrangement the Singapore Alliance would get no scat at all,
since it was unrepresented in the new State Assembly.! But
even this did not escape Lee Kuan Yew's attention, and ac-
cordingly he invited the Tunku to nominate onc UMNO mem-
ber to be a Senator from Singapore. The Tunku accepted the
invitation and nominated Enche Ahmad bin Haji Tariff, a
Singapore Alliance leader who had unsuccessfully contested the
1959 and 1963 general clections.® The other Senator was Ko
Teck Kin, President of the Chinese Chamber of Commerce.
His appointment reflected the importance of Singapore as a
centre of trade,

Of the 12 government appointees to the Federal Parliament,
9 were Ministers, 2 Parliamentary Secretaries, and 1 Assembly-
man and prominent trade unionist. Of the 3 Barisan Sosialis
men, 2 were Nanyang University graduates, while the third,
Kow Kee Seng, was a former paid sceretary of the Bus Workers
Union and onc of the organizing brains behind the Barisan
Sosialis.®

Tre BORNEO TERRITORIES: INDIRECT ELECTIONS 10 THE Fep-
£RAL PARLIAMENT. In the course of its inquiry in North Borneo
and Sarawak the Cobbold C ission r ed representations
from a large section of the Borneo peoples that in the allocation
of seats in the Federal Parliament to the Bornco territories ac-
count should be taken not only of the number of population
but also of other factors such as the size and the potentialities
of the territories.!

The combined population of Sarawak and North Bornco was

then about 17.5 per cent. of the population of the Federation of
cent. of the combined population of

Malaya and about 14 per
Malaya and Singapore, while their combined area was approx-
imately one and a half times the size of Malaya, to which pro-
portion the accession of Singapore to the Federation would
make very little difference.®

Having regard to these desires, the Inter-Governmental Com-
mittee (IGC), which was commissioned to make constitutional
proposals for the Barneo territories, put forward a recommenda-
tion, which was subsequently accepted, that North Borneo
should have 16 Parliamentary representatives and Sarawak 24

* The Malayan Times, 3 October 1963,

# Straits Times, 18 October 1963,

# 1hid. 23 October 1963,

4 Federation of Malaya, Report of the Commission of Enquiry North Bornea
and Sarawak, par. 190 (g). * Ibid.
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compared with 15 for Singapore and 104 for Malaya, In terms
of population this meant one seat for every 70,000 people in
Malaya, for every 30,000 in the Borneo territorics, and for every
112,000 in Singapore, As in the case of Singapore and Malaya
these numbers could not be changed except by constitutional
amendment.!

Recognizing the political backwardness of the Borneo terri-
tories, the Malaysia Agreement provided that the Borneo rep-
resentatives to the Federal Parliament would be elected by
their respective Legislatures, whose members would continue
to be indircetly elected until the first general election to be held
in August 1968.2

In North Borneo’s first District Council and Town Board
elections of January 1963 the pro-Malaysia Alliance made a big
sweep by winning 103 of the 118 seats; the other 15 went to
Independents.? In the next stage of the indirect elections the
Alliance won all the 18 seats in the Legislative Assembly through
the electoral colleges of the four Residencies, The West Coast
Residency clected 8, the Interior Residency 4, the Sandakan
Residency 3, and the Tawau Residency Ha ing thus secured
(nmpl( te control of the Assembly, the Alliance had no problem
in allocating the 16 scats in the Federal Parliament among its
component partics, Thus the United Sabah National Organiza-
tion (USNO) was given 6 scats, the United National Kadazan
Organization (UNKQ) 5, the Borneo Utara National Party
(BUNAP) 4, and Pasok Momogun 1.2

But in Sarawak the indirect system of clection produced some
complications, and this in turn made the selection of the 24
representatives to the Federal Parliament rather difficult. Like
North Borneo, Sarawak had a communal pro-Malaysia Alli-
ance. But unlike North Borneo, it had a very efficient and well
organized anti-Malaysia Chinese dominated political party,
the Sarawak United People’s Party (SUPP). To confound the
situation, Party Negara Sarawak (PANAS) withdrew from the
five-party Sarawak Alliance two months before the District

 Above, p. 481.

* Federation of Malaya, Malaysia: ~Ig7umrmCnu(ludzllbzl(mmlh(l'!lfmmnn
of Malaya, United Kingdon |ete.], Annes A,

 North Boe News nd Sabal Times, 18 Fobruary 1963

& Straits Times, 20 July, 1963,

¢ Ibid. 21 May 1953. Also North Horneo News and Sabah Times, 18 Vebruary
1963
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Council and Municipal clections of June 1963 on the ground
that PANAS found it “vital to struggle against the movement of
the anti-Malaysia SUPP in the general elections”.! The imme-
diate effect of this split was that no single party won an over-all
majority. OF the 429 District Councillors seats 138 went to the
Alliance, 116 to the SUPP, 116 to the Independents, and 59 to
PANAS.? Subsequently the 19 Independents elected in the
Mukah District declared themsclves in support of the Alliance.
Had the split not occurred, the Alliance would have been in
the majority.

The second stage of the clections, i.c. to the Divisional Coun-
cils, produced some rather surprising deveopments. Following
the declaration by the Alliance that it was prepared to form a
coalition government with the Independents and to accept
PANAS only as an opposition in the Council Negri, PANAS
joined with SUPP in an attempt to form a coalition govern-
ment, or failing that, a united opposition.® Both partics also
agreed not to compete with each other at the Divisional Coun-
cil elections but, instead, to divide the scats between them. By
this arrangement the SUPP-PANAS coalition managed to g2
control over the First Division Council. Again the two partics
agreed to divide between them the ten Council Negri scats to
which the First Division was entitled. Had it not been for this
understanding, it was conceivable that SUPP with its 116 Dis-
trict Council seats might not have even one seat in the Council
Negri or in the Federal Parliament. because SUPP’s support
came from the ‘little Chinas’ of Kuching, Bau, Sibu, the lower
Rejang and Miri which were scattered in the First, Third, and
Fourth Divisions.*

The decision of the Independents, who controlled the Fourth
and Fifth Divisions, to cast in their lot with the Alliance was
another decisive factor since it enabled the Alliance to win the
Council Negri clections with a clear majority of 19. The SUPP-
PANAS coalition took 8 seats and the Independents 9. OF these
Independents 7 were known to support the Alliance. In the
concluding election of representatives to the Federal Parliament
the Alliance scored 17, PANAS 3, and SUPP 3. The twenty-
fourth scat went to an Independent through the sponsorship and

+ Straits Times, 1763,
= Ibid. 25 June, 19 April 1968,
3 bid. 2 July 1963 * Ibid. 27 June 1963.
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support of the Alliance.! But for the manocuvres of PANAS
the pro-Malaysia parties could have swept the board at the
elections to the Council Negri and the Federal Parliament. Such
an outcome would, however, be quite undemocratic since the
majority of votes cast for the SUPP would be voiceless in Kuala
Lumpur and even in Kuching, This indircet system of election
obviously offered the immense advantage of simplicity, but
whatever the advantages might be, they were certainly offset
by the thwarting of the electorate’s choice.

MINISTER FOR SARAWAK AFFAIRS: A RACIAL COMPROMISE. Al
ter the Sarawak Council Negri elec ] 3¢
wak Alliance met to consider the election of the first Governor
ol Sarawak in Malaysia, The choice fell on Temenggung Jugah
Anak Barieng, paramount chiefltain of some 241,000 Sea Dayaks,
who constituted almost once third of Sarawak’s population.® The
decision was subsequently communicated by Stephen Kalong
Ningkan, the new Sarawak Chiel Minister designate, to the
government in Kuala Lumpur. Basing his argument on the
authority of the Malaysia Agreement, Tunku Abdul Rahman
said that the Sarawak Alliance had cxceeded its powers by
nominating Temenggung Jugah, since the question of the ap-
|7nin(nu~nl of the first Governor had been laid down as the
pr( mgmm of the Yang di-Pertuan Agong and the British mon-

ch. Only after two years could the party in power appoint
its own nominee as Governor.? The nomination was, therefore,
declared unacceptable to the Yang di-Pertuan Agong.

That the Sarawak Alliance did arrogate to itsell the power of
nominating the Governor was very clear. But according to the
Tunku, there was an agreement that if the Chiel Minister of
Sarawak was a Dayak, then the Head of State must be a Malay.®
There was no written agreement of this nature and even if’
there had been, it had certainly never heen published.

At Britain’s request Sarawak sent a special mission to Kuala
Lumpur to try to resolve the difficulty. The then Governor of
Sarawak, Sir Alexander Waddell, and fifteen members of the

' The Malayan Times, 23 October 1963,

* Federation of Malaya, Regrt of the Gonmis
and Sareak, Appendix B,

7 Federation of Malaya, Malaysia : Agreement Goncluded betiween the Federation
of Malaya, United Kingdom [etc.]. Annex G, The Constitution of the State of
Sarawak, Art, 49,

+"The Sunday Times, 8 Seprember 1963,

on of Enguiry Novth Barneo
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ruling Sarawak Alliance led by the Chief Minister designate,
Stephen Kalong Ningkan, flew in for talks with Duncan Sandys.
the Commonwealth Relations Secretary, and the Federation
government. A three-member team r| enting the Malay
communal party, PANAS, was also in Kuala Lumpur. Its pr
ence could hardly contribute to an easing of tensions, sc ing
that the Sarawak Alliance and PANAS had not been on the
best of terms since the June clections. Moreover, as a Malay
communal party it would be only natural for PANAS to take
sides with the Federal government’s choice, Dato Abang Haji
Openg, who was one of the signatories to the Malaysia Agree-
ment and also a standing member of the Sarawak Council
Negri under an appointment made by the Rajal in 1940,

The controversy did, in fact, reach such a critical stage that
Stephen Kalong Ningkan was believed 1o have offered to give
up his post as Chicl Minister of Sarawak.® As so often happens
it was only a last minute compromise that saved the situation.
“For the sake of unity and goodwill” Temenggung Jugah asked
that his name should not be considered for Sarawak’s first gov-
ernorship. This made it possible to give general consent to the
appointment of a Malay, the Federal government’s candidate
Dato Abang Haji Openg, to become Governor of Sarawak for
the first two years of Malaysia. Recognizing the outstanding
position which Temenggung Jugah held in the life of Sarawak,
Tunku Abdul Rahman offercd him a post in the Malaysian
Federal Cabinet as Minister for Sarawak Affairs vesident in
Sarawak, which Temenggung Jugah accepted.* Commenting
on the compromise solution, Stephen Kalong Ningkan said
that the main reason underlying his delegation’s acceptance ol
a special post for Temenggung Jugah and a Malay as the first
Governor of the territory was that Sarawak could not afford
not to have Malaysia. He emphasized that after two years
Temenggung Jugah would be recommended as the next
Governor.?

1t was rather curious that no word was said against the uni-
lateral election of Dato Mustapha bin Dato Harun as the first
Yang di-Pertua Negara for two years by the North Borneo gov-
ernment. The Yang di-Pertuan Agong accepted and confirmed

' The Malayan Times, |
4 Ibid, 14 September 196
* Straits Times, 14 September 1963,

September 1963, * Ihid.
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the nomination.' But even here racialism could not be entirely
ruled out. Had Donald Stephens and Datu Mustapha been of
the same race, the Sarawak controversy might have been re-
peated in the case of North Borneo. It seemed also that there
was no suitable Malay candidate and Dato Mustapha as a
Muslim appeared, therefore, to be an acceptable alternative,

The Sarawak controversy established beyond any doubt the
fact that, in spite of the much discussed intercommunal co-
operation, down deep in their hearts the national leaders them-
selves were no less communal than the common people and that
the indigenous peoples of the Borneo territories were racially
distinct from the Malays.

THE ALIGNMENT OF THE POLITICAL PARTIES IN THE NEW PARLIA-
MENT. In November 1963 the membership of the Federal House
of Representatives was officially raised from 104 to 159 with the
swearing in of 55 new Members from Singapore, Sarawak and
Sabah. The Senate was-also officially enlarged from 38 to 50.
i.e. two from cach of the 14 member States and 22 nomina-
ted by the Yang di-Pertuan Agong.? The wide diversity among,
the members, racially, politically, cconomically and otherwise
gave an idea of the dimen of the task placed upon the
House by the new politi

Earlier Tan Siew Sin, the Federal Finance Minister, had
expressed the idea that the creation of Malaysia was ‘a new
fronticr” and went on to say that the relationship between the
central government and the component States of the Federation
should be analogous to that between a father and his children,
Hence, the duty of the Federal authority should be to protect
the units and to treat them impartially and justly.® Such a
paternal relationship, however, scemed to be anything but a
new frontier, since it resembled a revival of the classic relation-
ship between the British and the Malays under the Federated
and the Unfederated Malay States.* It would also need a con-
siderable effort of the imagination to think that men like Lee
Kuan Yew and his colleagues, some of whom have been des-
eribed by T.E. Smith as *the shrewdest politicians in the whole
of Malaysia’, would like to shelter under the Alliance govern-

' The Malayan Times, 14 September 1963,
‘eceration of Malaya, Malaysic lqrunlen[(un:lmlell betuween the Federation
of ,\mm United Kingdom [erc.], Annex A, pars. 8 and ¢
Times 4, August 1963,
b exmple, dke Emersn, op, Gt PP 2988 sl g, 47980,
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ment paternal umbrella, Lee Kuan Yew had emphasized that
the centre must give the Singapore government a chance to
work with it on ‘an equal and fair basis’ for the mutual benefit of
Malaysia.! At the inauguration of the Singapore State Assembly
in October 1963 he defined the relationship between the Singa-
pore and the Malaysian government as onc of ‘co-operation’,
while regarding the position of the PAP representatives in the
Federal Parliament, he said that they were ‘cross-benchers—
friend, loyal opposition and critic’, unlike the Socialist Front
and the Barisan Sosialis whom he described as “destructive’ and
‘disloyal opposition”.®

The Socialist Front retorted that Lee Kuan Yew's expression
of loyalty and co-operation was meant to mitigate the wrath of
the Alliance leaders who had shown their displeasure and
doubts as a result of his performance before the inauguration of
Malaysia. Tts leaders belicved that Lee Kuan Yew and the
PAP would be loyal to no onc but to themsclves.?

So the question arose, where to seat the PAP representatives
in the Federal House of Representatives. C.A. Federicks, the
Parliamentary Sccretary, said that since the AP did not be-
long to the Alliance, it would be technically improper to place
them on the government side. But there were no neutral
benches in the new House, and it appeared that it would be
necessary to seat them in a special section, i.c. neither with the
government nor with the opposition. This would offer them the
choice of voting for or against the central government on any
specific issue. In this dilemma the Speaker of the House, Dato
Haji Noah, ruled that the PAP should sit with the opposition.
But not even the Speaker was equal to Lee Kuan Yew’s tactics.
At the last minute the Prime Minister, Lee Kuan Yew, the
Finance Minister, Dr. Goh Keng Swee, and the Deputy Prime
Minister, Dr. Toh Chin Chye, crossed over to the government
side, while the other PAD representatives remained on the side
of the opposition.*

Party Negara of Sarawak (PANAS) also decided that its
place was on the government side and left its coalition partner,
the SUPP, on the opposition benches in the company of the
Socialist Front and Barisan Sosialis. Sarawak’s lone Indepen-

1 The Malayan Times, 30 September 1963,
# Straits Times; 31 October 1963. 8 Thid. 1 November 1963,
& The Malayan Times, 3 November 1963,
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dent Member, Enche Awang Daud bin Matusin, sat also with
the government.

The Malayan Grand Alliance, created prior to the forma-
tion of Malaysia to embrace all the pro-Malaysia parties, i.e.
the Federation of Malaya Alliance, the Singapore Alliance, the
Sarawak Alliance, and the Sabah Alliance scemed to have sue-
ceeded again where separate communal parties would have had
little chance of success, i.c. to present a solid government bloc
against the disunited opposition. Unless the opposition parties
can find some means to resolve their differences, there will be
little hope for a change of government. If the government con-
tinues to identify ‘anti-Malaysia-ism’ with communism, the
future of an effective opposition looks very bleak, and the emer-
gence of @ one-party system of government might well become
a reality.

The role of the PAP in Malaysian politics, particularly with
relation to the MCA, may conceivably result in a re-alignment
of parties. In this connexion it is instructive to watch Lee Kuan
Yew’s tactics, First, he realistically admitted that for the first
two decades of Malaysia the Malaysian Prime Minister must be
a Malay, on the ground that during this time, which he called
‘the short-term position’, the basic communal political arith-
metic of Malaysia must be accepted. But in the long run the
only way to a peaccful, democratic and suecessful Malaysia
would be for political loyalties to rally around competing ¢
nomic policies and political ideologies rather than around the
balancing of communal forces.! Second, he expressed his desire
to work with UMNO—not with the Alliance, be it noted—to
build a more just and equal society. He wanted to help UMNO
to understand the problems of the urban Chinese in towns and
cities where the MCA and the MIC had been losing ground
to other political parties.2 Third, he was hopeful that the PAP
would join forces with people ‘of like minds’ in other parts ol
Malaysia and that PAP ideas would be more acceptable in
other parts of Malaysia.®

It is clear that these political calculations were aimed prima-
rily at the MCA. Lee Kuan Yew scemed to be convinced that
sooner or later it would be supplanted by the PAP and that
eventually the triangular UMNO-MCA-MIGC axis would have

1 Straits Times, 25 May 1963,

* Ibid. 29 September 1963. # Thid, 27 July 1963.
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to make way for an UMNO-PAP partnership. It would appear
that Lee Kuan Yew envisaged this to come about within his
twenty years ‘short-term’ period as a prelude to the emergence
of the first non-Malay Prime Minister of Malaysia.

The Guardian of the Constitution

Tue aMeNnMENT pROCESS. The constitution of the Federation
i ssor, the Federation of Malaysia, ex-
presses the suprrmmy of the Federal constitution in the passage:
“This Constitution is the supreme law of the Federation and any
law passed after Merdeka Day which is inconsistent with this
Constitution shall, to the extent of the inconsistency, be void.!

A similar declaration is also found in the constitution of the
United States of America and although no such explicit state-
ment appears in the Australian, Canadian and Swiss constitu-
tions, there is nevertheless a recognition of the necessity for the
constitution to be supreme. Wheare stressed that this element
of supremacy is essential, if the government is to be federal,
and that the constitution should be written to increase the
chance of a successful aperation of the federal system. Since the
federal constitution is a compromise agreement hetween unit
and central governments, it follows that power to amend those
provisions affecting the relationship between the contracting
parties should not be an exclusive vight of the units or the
centre.®

Of the scli-govermnq federations India and Nigeria conform
to the established classical practice of requiring the approval
of both federal and unit governments for any amendment of the
constitution. In this respect Malaysia is different in that no
State approval is required and for this reason Carnell regarded
both the Malayan and the Malaysian cases as non-federal.®

The expetience of states with a one-party, or vnrumlly one-
party, system has shown that it is easy to amend constitutions.
In the case of Malaya the dominant position of the Alliance
and the lack of an cflective opposition have the same effect. Tt
can hardly be argued that the Reid Constitutional Commission
did not foresee the trend of the development of Malaya’s polit-

' Federation of Malaya, Constitution, Art. 4 (1), ‘This article is left un-
amended in Malaysia.
heare, op. cit. p: 57 Hicks et al. op: cit. p. ).
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ical parties when it formulated a system whereby ‘the constitu-
tion ought not be so easy to amend as to weaken the safegnards
which the constitution provides nor so hard as to produce frus-
tration’. The Commission’s recommendation was that amend-
ment of the constitution should only be competent by an Act of
Parliament passed in each House by a majority or two thirds
of the members present, while those voting must be at least the
majority of the total number of members of the House.!

The constitution eventually prescribed that some few pro-
visions arc alterable by an ordinary Federal Act, and some
affecting the prerogatives of the Rulers of the States require the
consent of the Conference of Rulers. But most of the articles i
the constitution are alterable by the special federal par!
tary procedure which consists of an Act of Parliament passed
by not less than two thirds of the total number of members of
cach Hou Coupled with the steam-roller majority of the
Alliance in both House of Parliament and with the fact that
approval of the States is not required, the amending proc
tends thus to become a mere formalit

Lt must be noted that the Reid Commission refused to con-
sider the referendum as a svitable method of amendment for

Malaya. It has worked successfully, but with different effects,
in Switzerland and in Australia. The Swiss people have in most
cases accepted the amendments proposed by the gencral legis-
latures, whereas the Australians have in most cases withheld
their approval. This is not to say that the referendum would or
would not work in Malaya, Deviees and arrangements which
suit one country may not suit another. Only experience can
show how the amending procedure embodied in a constitution
will eventually work. But the very character of federal govern-
ment demands some form of participation of the unit govern-
ments in the alteration of the supreme law of the land. Malaya’s
decision to leave this important task entirely in the hands of the
central government amounts to a denial of the fact that the
constitution is a contractual agreement between the States and
the Federation.

The judicial review. However detailed or complete the division
of powers may be, the limitations of language, the overlapping

1 Federation of Malaya, Report of the Federation of Malaya Constitutional
Compission 1957, par. 80.
* Federation of Malaya, Canstitution, Art. 159, Also Sheridan (ed.), p. 47.
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of jurisdiction, and the cmergence of new situations are bound
to give rise to disputes about the meaning of the constitution.
Therefore, it has usually been considered necessary to have some
independent agent or institution to interpret the constitution
as a means of settling disagreements.

The new federations have been uniform in assigning this role
of interpreting the constitution to supreme judicial bodies pat-
terned on the Supreme Courts of the United States of America,
Canada and Australia rather than on the Swiss example of
having the federal legislature as the final interpreter of the
constitution subject to 4 referendum of the electorate.! The case
of the 1948-57 Federation of Malaya formed an exception to
this practice in that this power was not entrusted to a Supreme
Court, but to an Interpretation Tribunal. This Tribunal con-
sisted of three members, i.c. the Chicf Justice of the Supreme
Court as chairman and two other members who were either
Judges of the Supreme Court or persons who possessed the
qualifications required for such Judges. One of them was ap-
pointed by the High Commissioncr and the other by Their
Highnesses the Rulers of the Malay States.?

The Reid Constitutional Commission rejected this arrange-
ment in favour of that found in the other federations on the
ground that (i) the States could not maintain their autonomy
unless they were enabled to challenge in the courts as ullra
vires both Federal legislation and Federal executive acts, (ii)
the insertion of Fundamental Liberties in the constitution re-
quired the establishment of a legal procedure by which breaches
of these Fundamental Liberties could be challenged, and (iii)
it seemed desirable to provide a method of securing rapid deci-
sions on constitutional questions.® Accordingly, in the 1957
constitution a Supreme Court was provided with jurisdiction
on the lines adopted in Canada, India and Pakistan.

As in the case of the West Indies and Nigeria, the judges of
the Malayan Supreme Court were appointed by the Head of
States, i.e. the Yang di-Pertuan Agong, on the recommendation
of the Judicial and Legal Service Commission after consultation

* Wheare, op. ¢it.
3 (;reatham,[adcmlwn aflﬂnluyz Order inCouncil 1948, Second Schedule,
c!au-xe 153.
Federation of \1~1];|)"l, Report of the Federation of Malaya Constitutional
Cumrm.mnn 1957, par.
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with the Conference of Rulers.! Their removal was cffected by
a special tribunal appointed by the Yang di-Pertuan Agong
on the recommendation of the Judicial and Legal Service Com-
mission until 1960 and thereafter on the recommendation of the
Prime Minister after consulting the Chief Justice.®

On the formation of the Federation of Malaysia in 1963 a
new system of courts came into being: a Federal Court and
three High Courts. The Federal Court replaced the Supreme
Court and was given exclusive jurisdiction to interpret the con-
stitution and to arbitrate in disputes between States and be-
tween any State and the central government. The three High
Courts, one in Malaya (the former Federation of Malaya), one
in Borneo (Sarawak and Sabah), and one in Singapore were
given original jurisdiction in their respective arcas, with the
Federal Court as the Court of Appeal in cach case.®

Like Ceylon and Nigeria, Malaya has left open the possibil-
ity of appeals from the decision of its own Federal Court to the
Judicial Committee of the Privy Council.* The case for such
appeals was put forth by the Reid Commission in the following
words:

Not only would it be a valuable link between the countries of the
Commonwealth but in the present position in the Federation it
would, we think, be advantageous if the final decision on constitu-
tional questions lay with a Tribunal which has experience of other
federal constitutions.

The merit of this provision lies, perhaps, in the feeling that
there is an advantage in being able to appeal to an external and
clearly impartial body. This is especially truc in the case of
those countries where the role of the courts as an interpreter
of the constitution is challenged.

1 l‘udl.r:mon of Malaya, Camnmxnn, Arts, 121-31
of Malaya, Consti
ment No. 10 of 1960 (iunh Lumpur‘ 1960), ps
3 Federation of Malaya, Malaysia: Agreement [‘amlude:l between the Federation
of Malaya, United Kingdom [e1c.], Anmes A, pars,
4 Federation of Malaya, Constitution, Art. 131,
5 Federation of Malaya, Report of the Federation of Maluya Constitutional
Gommission 1957, par, 126.

l 1960, Act of Parlia-




X111
SUMMARY AND CONCLUSIONS

A Ready Pattern for the Federal Solution

of carlier federations has been a factor contributing
to the desire for federal unions in many of the newly developing
Commonwealth and non-Commonwealth countries. In an age
when democratic slogans make force as a method of political
integration unacceptable, examples like Canada and Switzer-
land provide a model for a peaceful integration of culturally and
racially diverse peoples through federation.! Large continental
federations like the United States of America, Australia and
Canada also showed how a union of widespread regions was
made possible through federal institutions. Moreover, the rela-
tive economic prosperity which these federations displayed in
the decade after 1945 added to the magic appeal of the federal
solution in regions where rapid economic development was
desired. As a result these classic federations were frequently
cited as models to be followed in the scarch for political and
cconomic progress. Indeed, so fashionable did the federal solu-
tion become that it was applied as a panacea to situations where
previously it had been tricd unsuccessfully, as in the scattered
islands of the West Indies, or had never been tried, as in Indo-
China, Indonesia, the Central Afvican British colonics and pro-
tectorates, and the dual province union of Pakistan in which
the regions were separated by 1,000 miles of unfriendly territory.

Under these experimental conditions it was bardly surprising
that the success of federalism was a matter for speculation, and
it often had to struggle hard for survival. |

Commoneealth Federalism: A Deliberate Aspect
of British Policy

1t is no accident that federalism is found mainly in ex-British
colonies. The main reason, perhaps, lics in the fact that an

1 For example, seo Tan Chieng Lock, Maluvan Problems from o Chinese
Point of View (Singapore, 1947), p. 119, Ao Hugh W. Springer, Reflections
on the Failure of the First West Indian Federation, Occasional Papers in Int
national Affaits Number 4, July 1962, p. 9.
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approximation to the federal principle has always been implicit
in British colonial administration with its dyarchical division
of powers between men on the spot and Whitchall in London.
Federalism and the evolution of the modern Commonwealth
also scem to be very intimately related. In the progressive ad-
vancement ol the colonies from the status of dependent terri-
tories to that of internal sclf-government and eventually to that
of full self-government or independence, the colonial units of
social and political organization have often been considered
too small to stand by themselves as independent states, al-
though the granting of independence to small units such as
Malta, Zanzibar and Gambia tends to weaken the validity of
this argument. Nevertheless, where appropriate, the linking
together of two or more colonial territories or dependencies
through federalization seems to have become the essential pre-
liminary to the achievement of independence.

The British colonial government had been experimenting
with the idea of federalism before exporting it to Malaya. In the
West Indics, for example, it had been tried as carly as the
seventeenth century, In spite of recurrent failures in the at-
tempt, the federal idea seemed to have an irresistable attraction
for British colonial servants, but local interest in federalism was
absent and most of the by now classic characteristics necessary
for a successful federation® were also conspicuously absent. The
short-lived West Indian f(ederation of 1956 developed as a
result of the ferment of the Second World War and during the
deliberations for West Indian independence Creech Jones, then
Sceretary of State for the Colonies, said that ‘it was impossible
for the colonies as separate units, small and insecure, to achieve
and maintain full self-government on lhru own. Federation was
an essential step to their autonomy’,

In Nigeria the Richards constitution of 1946 was designed by
the British government to produce a well-knit centrally-admin-
istered territory, both effective and efficient. But soon this policy

1 Birch, Federalism p. 292,

* Wheare, op, cit...p. 37. Wheare listed six factors, i.e. (i) A sense of
military insecurity a g from an outside threat or pressure, (ii) A hope
of economic advantage, (i) A desire (o be inde pendent, (iv) Some form of
common political association of the federating states prior to federal union,
(v) Geographical propinquity, and (vi) Similarity of political institutions
of |In~ federating stat

¥ Alexander Bray, ‘The West Indies: A \cw ]"cdclalu.m, Behind the
Headlines, Vol. XVII, No. 5 (Toronta, 1958, p. 2
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of centralization had to contend with regionalism, which it
disregarded, for each region feared the concentration of power
in the centre as a potential instrument of domination by one
region over the others, It was in recognition of these fears that
Nigeria was converted into a federation under the 1951 Mac-
Pherson constitution.

In Central Africa the British government decided in 1953,
against the wishes of the Africans, to unite the two Rhodesias
and Nyasaland in a form of federation to constitute a bufier
state between Black Africa to the north and White Africa to
the south. It was alleged that Nyasaland was included by the
British government because it was considered too expensive to
administer this poverty-stricken protectorate as a separate
territory.®

In Indiain 1935 the British government envisaged a federal
structure joining the two Indias as an ideal solution to certain
problems connected with the opening up of the country, the
anxieties of the Muslim population and of the provincial gov-
ernments over their positions in a united India, and the need to
strengthen the conservative dloc against the Congress party
which had become revolutionary.® But the federation proved to
be too tight to accommodate the group antagonisms of the
Muslims and the Hindus and finally ended in the 1947 partition
which shattered the political and economic unity given to the
sub-continent by the British.

The experience of these states in federalism shows that the
idea of political union through federalization was not simply
the result of negotiations between local representatives of the
territories involved. The experiment in colonial federation-
building scems to have been a cardinal policy of the British
government, who, in Carnell’s words, ‘as an interested party,
has power of persuasion, direction, control or even force at its
disposal’.t

Malayan Federalism : “Unite and Rule’

As with the new Commonwealth federations, the story of
federalism in Malaya prior to 1948 was a record of British
attempts at centralization through the system of federalization

' G. B. A. Akinyede, The Political and Constitutional Problems of Nigeria
(Lagos, 1057), Chapter TV and VI,

Hicks et al. Federalism...pp. 34-35.  * Ibid, p. 26, 4 Ibid. p. 59.
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in order to secure uniformity of policy and efficiency of admin-
istration.! But as Carnell observed:

In Malaya federalism was as inevitable as in Nigeria. It was the
outcome of the British system of ruling through the Sultans of pro-
tected Malay states and a response to the problems posed by the
survival of Malay monarchies. In 1946 the mystique of monarchy
was so strong among local British officers and Malay nationalists as
to rule out any possibility of the formal apparatus of a unitary
state.?

Nevertheless, although fully aware of these factors, the British
government insisted upon unity for strategic and administrative
reasons.? Even after the failure of this attempt the form of unity
persisted in the highly centralized Federation of Malaya of
1948, again as a result of British insistence.®

But Britain went still further in the implementation of her
cherished “unite and rule’ policy by charging the Commissioner-
General of the United Kingdom in South-East Asia with the
responsibility of watching for the possibility of closer political
co-operation between Singapm ¢, Malaya, Sarawak, Brunei and
North Borneo.® A South-East Asian Dominion or a Malaysian
Dominion was thought to lie within the realm of possibility. By
whatever name a political grouping of these territories might
be known, one can hardly fail to see here the precursor of
Malaysia. That a British intention to create Malaysia did in
fact exist was later confirmed by David Marshall, then Chief
Minister of Singapore, wha was present when Maleolm Mac-
Donald mooted the idea of Malaysia at the Colonial Office in
1955.%

It must also be remembered that a movement for ‘closer
association” in Borneo had been in the air through the operation
of an official inter-territorial committee since the 1953 Kuching
Conference in which Malcolm MacDonald figured promi-
nently. Thus the British attempt to link Sarawak, North Borneo
and Brunei through a Bornean federation in 1958 seemed to be

1 Above, Chapter u

# Hicks et al. op. ci

¥ Great Britain, Malrmm Lnum and.Singapore : szemm of Policy an Future
Constitution, Cmd. 6724 {London, 1946), pars. 1-3 and 10.

* Great Britain, Federation of Malaya: Sumnmgr of Rew.ml Congtitutional Pro-
pusals, Crnd. 7171 (Londan: 1947), par.

» Above, (.haptkr VI. Also Straits Tlmu, 28 November 1949,
© Straits Tmm, February 1956 and 20 April 1962,
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an integral part of his Malaysia master-plan. The separate
launching of this Borneo scheme can, perhaps, be explained by
the fact that Kuala Lumpur had thus far displayed no particular
enthusiasm for a wider political association. British spokesmen,
whenever their views were sought, had diplomatically said only
that ‘it [Malaysia] would be an excellent idea, if that was what
everybody wanted’.!

The time to find out came on 27 May 1961, But, reminiscent
of the British approach leading to the imposition of the Feder-
ated Malay States (FMS) in 1895, it was London and Kuala
Lumpur who decided that a Federation ol Malaysia was a de-

sirable aim.2 The behaviour of Lord Cobbold and his team of

two British and two Federation of Malaya officials in 1962 was
suggestive of Swettenham’s actions in 1895. The idea ol the
FMS was sold and so was that of Malaysia in spite of the fact
that many of the indigenous peoples of Borneo had little knowl-
edge or understanding of the Malaysia proposal. The Cobbold
Commission admitted that even among the supporters of Ma-
laysia a large number was influenced by the personality and
imaginative leadership of Tunku Abdul Rahman and his col-
leagues and by the belief that Malaysia would not be recom-
mended by the British government, if the true interests of the
people were to be jeopardized.? It would, perhaps, be instructive
to recall what the Permanent Sccretary, Meade, said at the
Colonial Office with regard to the Sultans accepting the FMS
proposal in 1895. He declared that ‘those unhappy dummics,
of course, agree to anything that they are told to accept’
Admittedly the Mala Solidarity Consultative Committee
(MSCC) undertook to promote an understanding of the com-
plex Malaysia scheme among the masses, and the United
Nations Malaysia Mission did verify that Malaysia was a major
issue il not the major issue in the 1963 elections in Sarawak and
Sabah. But it would take a great effort of imagination to accept
the thesis that the Cobbold findings could be reversed before
August 1963, i.c. a period of a litle more than one year, con-

1 Ibid. 11 February 1956.

2 Great Britain, Federation of Malaysia: Joint Statenent by the Governments of

the United Kingdom and of the Federation of Malaya, Cmd. 1563 (London, 1961),
par, 2 and Annex A.

3 Federation of Malaya, Report of the Commission of Enquiry North Bornen and
Sarawak, pars. 15, 28, 45, 63, 68 and 114.

4 Above, p. 9.
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sidering the difficulty of communication, the widespread illit-
eracy among the Bornco people, and the complexity of the
subject to be understond.

One cannot attach enough importance to Carnell’s statement
that “only free people can really debate the issue of federation
on its merits”.! At this stage the Borneo people in Sarawak and
North Borneo could not by any stretch of imagination be called
free. Neither could the people of Singapore, for that matter.
Sarawak and North Borneo were still British colonies, and Sing-
apore did not even have complete internal self-government.
All this meant that local representatives included in any nego-
tiations were fully conscious that the British were still their
masters,

The Makers of Malaysia

While the Malaysia idea was thus, in fact, a brain-child of
the British government through Malcolm MacDonald, the
credit of making it public and thereby provoking wide discus-
sion must go to Tunku Abdul Rahman, the Prime Minister of
the Federation of Malaya. But what may, perhaps, be lost
sight of is that fundamentally Tunku Abdul Rahman’s position
with regard to a Singapore-Malaya political association was
the same both before and after 27 May 1961, Referring to his
stand before this date, the Tunku said:

In those early days I would not entertain the idea [Singapore-
Malaya merger], because 1 felt then that the conditions prevailing
in Singapore, the trend of thought and the sentiments of the people
of Singapore were entirely different from us in the Federation, The
predominantly Chinese population in Singapore almost make the
island a little China, and, therefore, the inclination of certain sec-
tions of the Smgqporv peaple is to follow closely the trend of political
thinking in China.*

But no one would for one moment suggest that the political
temperature in Singapore and everything else connected with
it did change in favour of Kuala Lumpur by 27 May 1961. On
the contrary, Singapore was then at a fever pitch of political
ferment and the ruling PAP was passing through a crisis, which
culminated in the ascendancy of the extreme left.* There was

! Hicks et al. op, cit. p. 59.
# Straits Times, 28 March 1962. 3 Above, Chapter V.
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no evidence to suggest that Singapore had changed from what
the Tunku called a little China’ to something more acceptable
to Kuala Lumpur. The inclination of ‘certain seetions of Singa-
pore people to follow closely the trend of political thinking in
China’ might even be said to have found new strength in the
Chinese-medium Nanyang University and in the official rec-
ognition given by the Si_m.:apuro government to that Uni
sity’s graduates. The increasing frequency of arrests between
1961 and 1963 of so-called Communists in the island-State bore
testimony to the fact that the political climate in Singapore
was rapidly deteriorating. The Singapore problems which
prompted Tunku Abdul Rahman to refuse to consider a Sin-
gapore-Malaya merger previously had certainly not changed
for the better, It is, thercfore, difficult to accept any suggestion
that, under these circumstances, the Tunku would contemplate
a merger with Singapore.

It was no secret that the Tunkuw’s chief preoccupation had
consistently been the preservation of Malaya’s security from
renewed communist terrorism, a task that would be beset with
grave difficulties when Britain and Malaya relinquished control
over internal security to the Singapore government, if Singa-
pore obtained independence in 1963. She must at all costs be
prevented from turning into an ‘Asian Cuba’, Somehow, there-
fore, Kuala Lumpur must have the power to control Singapore’s
internal security. Malcolm MacDonald’s Malaysia master-plan
seemed to provide the best answer, since it would also curb the
activitics and the expansion of the Clandestine Communist
Organization (CCO) of Sarawak.

But it was Singapore’s Prime Minister, Lee Kuan Yew, who
focused the attention of Tunku Abdul Rahman on the immi-
nent danger that if Singapore was not in Malaya, both would
ultimately be lost to the Communists. Slowly he placed before
the Tunku the ‘unpleasant and brutal’ facts about the commu-
nist intrigucs. Quictly over a period of time, sometimes across
the poker table and at other times over a meal or on the golf
course, the points were put across. There was one theme:?
Merger was inevitable either by consent or by force of one te
ritory over the other. In no uncertain terms Lee Kuan Yew
drove home to the Tunku that the possibility of Singapore over-
whelming the Federation should not be dismissed 1lmgu]u Lol

1 Straits Times, 31 July 1963.
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These revelations struck a note of fear in the heants of Federation
Ministers and the Tunku was persuaded to make his historie
merger speech of 27 May 1961" in Singapore.

Thus Lee Kuan Yew succeeded where his predecessors, the
British and Malcolm MacDonald, either had failed or obtained
o little support, But in spite of this initial success the Malaysia
plan might still have run into difficultics, had it not been for
the ‘communists’ and the Barisan Sosialis who through insis-
tence on their own version of merger,? inadvertently helped not
only in the launching of the plan but also in the acceleration of
its implementation. Had they come out in full support of the
contemplated merger and Malaysia, they could have conc
ably slowed down or even prevented the formation of Malaysia,
beeause Kuala Lumpur would have been suspicious of a plan
which was supported by the communis

The Plural Society: A Centralizing Factor

It would he generally conceded that federalism is an attempt
to solve territorial rather than racial conflicts of interest. It is
an endeavour to combine unity with diversity, but obviously it
can do so only if the major diversities are territorially expressed
as in Nigeria, India, Canada and Switzerland. If these diver-
have no inclusive territorial base, but traverse the whole
socicty in the form of racial or communal conflicts between
intermingled communities, as in Central Africa and Malaya,
then it is extremely doubtful if federalism can serve any useful
purpose.

It is true that Malayan federalism has to a limited extent a
genuine regional character on account of the desire to retain
the political identity of the Malay Sultanates. The Malayan
Union with all its unitary features was rejected precisely be-
cause it failed to recognize the reality of Malay regionalism.*
The Federation of Mdld.ya was subsequently accepted, because
it gave this rccognmun But by this time the strength of Malay
regionalism received a serious setback from the emergence of
a more potent force, i.c. Sino-Malay communalism which be-

* For a text of the speech, see Lee Kuan Yew, The Battle for Merger
(Singapore, 1961).

* Ahove Chapter, V1.
s Above, Chapter I11.
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came the rallying cause for the Malays vis-d-vis the Chinese
throughout Malaya and particularly in the west-coast States.
State boundaries yielded to the [oree of pan-Malayan commu-
nal polarization. Malayan federalism entered a new phase and
racialism displaced regionalism. The States receded as the
working units of the Federation and politics mounted a new
platform of Malay, Chinesc and Indian communalism.

This type of racio-political structure made it inevitable for
the federation to be highly centralized. The national leaders
had to re-orientate themselves in terms of community rather
than State interests. Under these conditions the political partics
were naturally not regional or State parties but pan-Malayan.
The regional branches of these pan-Malayan parties (unctioned
not within the State where they were registered but rather
within the communities they represented. Party leaders found
themselves thrown into a political arena where the i
basically racial in character and discovered that they had to
concentrate on politics at the Federal level to enable them to
fight the communal battle with a reasonable hope of success.
At the clections no one cared which States the candidates came
[rom, since representation was by community and not by State,
In short, the intermingling of the communitics made it impos-
sible for federal conventions in the classical sense to operate.

In Sarawak and Sabah the racial composition is at least as
complex but not so fluid as in Malaya. There is little ‘come and
go’ between the two territories, due largely to the difficulty of
communications and the low level of trade between the two
States.! Even within the States the racial groups do not overlap
extensively, The result is that political parties are not enly con-
tained within the States but to a large extent localized within
the States.? There is thus no case for the formation of pan-
Bornean political parties. Tt must be recognized, however, that
this is a transition period in Borneo’s political development.
Given the time for communications, trade, political partics and
the political machinery to grow and to mature, the outlook is
for the emergence of not only pan-Bornean but also pan-Malay-
sian communal political partics. In fact, the Malayan Alliance
has already entered the field with the formation of the Grand

! Federation of Malava, Report of the Canmision of Enguiry North Bornea
and Sarawak, op. cit. par, 102
2 Ibid. Chapter [, Rection Biand Chapter 11, section D.
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Alliance as a coalition of the Malayan Alliance, the Singapore
Alliance, the Sarawak Alliance and the Sabah Alliance. all of
which are sub-coalitions of communal partic

Secing that the Chinese in Sarawak and Sabah have identical
views on Malaysia and other political issucs' there may well
develop in the course of time a Borncan Chinese political party
and, perhaps, in combination with Chinese or Chinese domi-
nated political partics of “like minds’ in Singapore and Malaya,
an even wider pan-Malaysian Chinese political party.

Given the continued existence of Malaysia, pan-Malaysian
communal partics and a consequential highly centralized Ma-
laysian federal government are potentially very real, and it is
most unlikely that this trend can be inhibited permanently by
the imposition of political barriers between Singapore, Malaya
and the Borneo States.

Future and Prospects

Viewed against the background of federal experiments in the
Commonwealth countries and elsewhere, federalism in Malaya
can he considered as a notable suc but it must be admitted
at the same time that this does not hold true in the classical
sense, It has so far succeeded where Central Africa, the West
Indics and Pakistan have failed. It has found a solution 1o Ma-
laysia’s complex racial problem even though far from perfect,
and has surmounted the difficulties posed by the ocean barrier
between Malava and Borneo, a factor that was decisive in the
failure of the West Indian federal experiment.

The question now arises as to the chances of survival for
Malaysia. Tt must be conceded that the one single factor which
constituted the strongest incentive to the launching of Malaysia
was an internal and external threat, i.e. Indonesian confronta-
tion towards Malaysia and the Communist insurrcction, the
latter being a combination of external and internal forces. Both
have been of such magnitude as to overshadow other differences
that would have loomed large in the absence of these hostile
pressures. The Yang di-Pertnan Agong, recognizing the im-
portance of this factor, said in his 1964 New Year message:

In confrontation Malaysia has found a real spirit of national
unity. . . . A federation of many States, néver easy to attain or

! Ibid. par. 122,
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achieve, depends on co-operation and compromise. I Malaysia had
been born in peace without external difficulties, it might have taken
us s to create feclings of national unity and identity, bec.
we tight have heen tempted to quarrel among ourselv
through confrontation, through external danger, we in I\Iuld\sla
feel more than ever before that in our diversity there is strength and
unity, that we are one nation not only in fact but in spirit.!

Of the West Indies Carnell said that divided by cnormous
distances, by centuries of separate island administration and by
acute economic rivalrics, the islands had a very weak desire for
a political union owing to the absence of external pressures.®
This could have well been the experience of Malaysia, had it
not been for Indonesian confrontation, But however important
confrontation may be to the cohesion of Malaysia, no one would
like it to continue indefinitely. While a rapprochement hetween
Jakarta and Kuala Lumpur? is desirable, it will also bring the
real test to the future of Malaysia. With the external threat
removed the question of whether the Federation will stand or
fall will largely depend on the capabilitics of its leaders to face
the realities of Malaysia’s territorial and communal diversities.
To a certain degree the fear of communism may continue to
exist as a unilying force, but its effect will obviously be fult only
to the extent that it is capable of commanding more attention
than other issues.

The presence of the British in Malaya will no doubt continue
for a long time, but it is unlikely to continue for ever, Hence,
as Dr. Toh Chin Chye, the Singapore Deputy Prime Minister,
said, in the long run Malaysia must co-exist with its neighbours,

* ‘Supreme Ruler’s New Year's Message’, Malaysia, February 1964,
p. 12,

# Hicks et al. op. cit. p. 36.

At the time of submitting the manuscript of this book to the press the
beginning of a mﬂﬁmuﬂlmam betyeen Indonesia and Malaysia has been
established with the signing of the Bangkok L'reaty in June 1966. It is
instructive to note lha ( \\.\5 about this time that the Sarawak Alliance
passed through @ crisis resulting in Dato Stephen Kalong Ningkan's dis-
missal by Kuala Lumpur as Chief Minister of Sarawak. Whether or not
Kuala Lumpur's prnrlamauun of a state of emergency in Sarawak on the
alleged communist threat in that State will sufliciently overshadow this
issue and make the political partics forget their differences remains (o be
seen, but the signs are that it will not. For Kalong Ningkan’s first dismissal
as Chief Minister see Straits Times, 18 June 19663 Tos Hi recinétateraent
see ibid. 8 Septcmhu 1966; for his second dlmlmsal see ibid. 24 September
1966; and for Kalor ingkan's contesting his case in the courts on the
ground of a fraudem Ieyu, see ibid. 3 November 1966,
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particularly with Indonesia, Thailand, the Philippines, Cam-
bodia, and the other States of South-East Asia, which are the
nearest.!

Similarly, Tan Siew Sin of Kuala Lumpur expressed his con-
viction that the nations of South-Tast Asia have so much in
common that there are many matters on which they should be
able to formulate common policies for the benefit of all. More
specifically he referred to MAPHILINDO as having no sinister
implications for the Chinese in Malaysia and described the con-
cept as an ‘enlightencd proposal’ and said it was desirable for
small neighbouring nations to come together for their common
good.?

The world trend is clearly toward aggregation of units, not
toward segregation, the European Economic Community
(EEG) being the most outstanding example. If countries with
far greater resources than Malaysia consider it necessary to
scek closer association with their neighbours and friends, how
much more necessary it is for Malaysia, a newly independent
country of only ten million people with an ecconomy that is far
from self-sufficient, and the newly emerging nations of South-
East Asia to come together in some form of regional co-
operation.

L North Borneo News and Sebah Tmm, 18 February 1963,
* Straits Budget, 14 August 1963, p
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pore and Borneo, 15-16; rejects
policy of immediate annexati

of Malaya, 17; her policy of
‘unite and rule’; I 215,
293; and Unlederated Malay
States, 223 and Malay Rulers, 26,
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Union, 31, 39-40. 41-2. 4, 45,
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of Malaya, 46, 50, 51, 52, 72, 80,
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86-7, 167-8; and citizenship, 89,
176,177, 179, 181 -2; and merger,
100; Sultan of Brunei and, 155,
2315 and Malaysia, 167; paid by
their states, 2165 and finance,
217; in Conference of Rulers,
270; prerogatives of, 287; rep-
resented on Interpretation
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60, 61, 68 102-3, 105,
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Commissioner, 64; and commu-
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bourers, 237; outaumbered, 2383
wconomic backwardness of, 230
40; help for, 240-2; and gover-
norships, 281-3.

Malaysia: Abdul Rahman's part in
forming, 15, 124, 295; opposed by
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Malaysia Agreement (9 July 19

eral

16, 156, 157-9), 167,
251, 253, 267, "7‘! 281, 282,
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sﬂmm and Singapore, 274,

279 . 283, 289,

Mnl/n,\m. A Sty in Direct and
Direct and Indirect Rule, 5, 7, 19. 21,
28, 24-5, 26, 27, 28; 31, 214-15.
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26; and linsnce, 278, 92, 214
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-7,
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citizenship in, 178, 16015 status
of persons in, 1795 fragmented.
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education, 195, 201-2, 202; Ad-
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Ministers ol 2707 271; and
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Madik, Mr. Justice B., 84.
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talks, 763 and Rendel constitu-
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Muglim religion, 192 Malay Rulers
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Mustapha bin Dato Harun, Dato,
282-3.
Misstapha bin Osman, Dr., 62.
NANYANG  UNIVERSITY,
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National Convention Party (NCP),
117, 156,
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sia to Malaya, 12; Indian, 13-14;
Malays and Arab nauonalms 32;
British attitude to, 32-4; Data
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Onn turps to, 64, 68; Alliance
claims that its success is due to,
75; PMIP and, 110, 115; in
Asia, 129, 268; and citizenshi
1765 in Barneo, 264; Malaysia
and Asiatic, 268.

Nationalism in Malaya, 13, 32, 33, 45,
48, 49, 238,

Nationalit

ritish, 37, 175, 177-8;
by naturalization, 37; Dato Onn’s
policy on, 65; Party Negara and,
74; Reid Commission to con-
sider, 84; MCA and, 106;
‘Metayu', 108; federal, 140; con-
trasted with citizenship, 179, 187—
8: state, 180, 181, 182-3; by
registration, 1815 under 1957
Constitution, 182 after merger of
Malaya and Singapore, 187;
Malaysian, 189 (se¢ also Citizen-
ship),

National Movement of Peninsular
Malays, 43.

National Referendum Bill, Singa-
pore, 148-9,

National Service, Singapore, 205.

Naturalization, 37, 175-6, 187.
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109, 236, 237,
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Nineteenth Century Malaya, 6.
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Nominated members: of Federal

i 269; of State Coun-
cils, 21; appointed by High
Commissioner, 47, 54, 269; of
Federal Legislative Council, 63,
70, 72, 73, 75. 269, 270; of
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Senate, 270, 273.

Non-Malays: not represcnted in
1946 Anglo-Malay talks, 45;

apathetic about Malayan Union,
46; dislike Federation of Malaya
scheme, 51; franchise favours
Malays against, 53; as associate
members of UMNO, 64; Dato
Onn wants UMNO to admit, 65;
and IMP, 67: as Alliance can-
didates, 74-5, 107; and citizen-
ship, 85, 90, 177, 178, 179, 181,
184, 186 their existing rights un-
affected by special help for
Malays, 86; PMIP and. 108; PPP
and, 109; refused latd and help
in Kelantan, 116; in Singapore
and Borneo, 133; British subjects
among, 175; and education, 193,
194, 196, 197, 200, 201; and
languages in schools, 202
North Borneo: and Malaysi
16, 124, 134, 141, 142-3, 145-7,
152, 156-7, 187, 204; part of
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Asia, 35; a Crown Colony, 84,
118; and confederation, 98, 119-
23, 134, 135, 293-4; backward,
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lative Council for, 146, 147;
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its representatives in  Federal
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tion 160; Indonesia and, 1615
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i I
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Ogmore, Lord, 44, 83,

Oil: in Brunci, 121, 124, 135, 155,
230-1; to pay if Borneo free
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10910, 111, 114-15; wins in
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elections, 113-16; opposes Malay-
sia. 156, 166-7; and languages in
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talks on 6l; a
member of the Communities
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68, 69-70.
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by
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serve Malay Rulers, 74;
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wealth Jommis-
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from 130; Supreme Court of,
288; federation in, 290, 299;

of British towards
va. 10, 32, 238-40; of
Alliance, 283-4.
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Peliez, Emmanuel, 160, 161,
Pembela Tanah Ayer (PETA), |
12, 60,
Penang and  Province Wellesley
Secession Cuuuniun-u, 80-1.
Penang Island, 62; a British naval
Dise, 63 part of British possessions
in hou\!l»L:\sl Asia, 35; a Crown
Colony, 37, 831 a free port, 38, 44,
789, 81, 254-5; and Malayan
Union, 38, 83; wants 10
remain in Straits Settlements, 44;
no hartal in, 52; in Federation of
Malaya, 53. 78, 89, 98, 100, 118,
38, 140; threate cecle, 78-
iese in, 82,
nship, 89, 140;
threatens 1o secede, 78-82, 256,
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communism in, 110; legislation
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and finance, 229 nese in, 237;
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pores wins 1959 election, 15;
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Report of the Commoncealth Constitu-
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